THE POST-COMMUNIST TRANSITION AND
INSTITUTIONALIZATION
OF LITHUANIA’S PARTIES!

Algis Krupavicius

Lithuania’s transition from a one-party communist state to a multi-party system is
a good example of a negoriated revolurion. The transition, however, was not linear, but
rather phased, with each phase having a different impact on party organization and
politics. Three facets of the transition will be examined here:

*  The impact of the general logic of post-communist transition on emerging
multi-partyism and on particular parties;

*  The legal and institutional bases of Lithuania’s parties;

* The relation of organizational patterns and party government in the
institutionalization of the parties.

Lithuania’s experience with a competitive party system did not begin in 1990.
The historic experience, dating back to the late 19th century, has been relevant to
recent developments. That history is the starting point for my discussion here.

Historic Roots of Parties and Multi-Partyism in Lithuania

Multi-party competition is not a historical novelty in Lithuania. The first political
parties emerged here in the late 19th and early 20th century, generally in the same historical
period as in most other countries of East Central Europe (Poland, Czechoslovakia,
Hungary). The Lithuanian Social Democratic Party (LSDP) was founded in 1896, the
Democratic Party (LDP) in 1902, and the Christian Democrats (LChDP) in 1905.
Most of these and other parties emerged from various ideological streams within the
national liberation movement started at the end of the 1880s.

The Lithuanian Council, the political institution that declared Lichuania’s
independence in 1918, was dominated by party politicians from the moment of its
establishment in September of 1917. The LSDP, LChDP, National Progress, Democratic
and Socialist People’s parties were represented in the Council from the outset.

The early development of multi-party competition, however, did not promise
much political stability. The two year period of 1918 to 1920 saw five cabinet crises
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brought on by partisan disagreement. It was only after the election of the Constituent
Seimas in 1920 that a fully functioning parliamentary democracy came into being,
with parties granted legal and practical means to implement their representative function
in Licthuanian society.

The 1922 Constitution made the parliament responsible for the election of the
President and for the appointment of the Cabinet. As a consequence of these legal
provisions, parliamentary parties moved to the center of power in the Lithuanian state.
The 1919 to 1926 period was one of relatively stable competition between two party
blocs. The right wing was dominated by the Christian Democratic coalition; the left
wing was led by the Peasant People’s and Social Democratic parties. The major parties,
such as the Christians, Social Democratic, and Peasant Peoples parties, developed broad
rank and file memberships that exceeded the numbers found in contemporary Lithuania’s
leading parties (see Tables 1 and 8).

In the 1919-1926 period, the strongest political force was clearly the
Lithuanian Christian Democratic Party, together with its satellite organizations,
the Labour Federation and the Farmers Union. This combination held a majority
of seats in all parliaments in the period, with the exception of the 3rd Seimas,
elected in 1926 (see Table 1). The major competitor to the LChDP was the so-
called-“People’s coalition”. Initially, it included the Lithuanian Socialist Peoples
and Lithuanian Peasants parties. A third major political group was represented, of
course, by the Lithuanian Social Democratic Party, which overcame the “virus of
communism” in 1918 and 1919. Later the LSDP joined the Left wing coalition led
by the social-liberal Peasant Peoples Party.

The results of elections to the Constituent Seimas, in 1920, was “a bolt from the
blue” to the National Progress Party (NPP), which had been in a leading position,
along with LChDP, in the Lithuanian Council and several Cabinets in 1918 and
1919. During the elections of 1920 the NPP was unable even to get into the Constituent
parliament. Moreover, the NPP (in 1924 it was renamed the Lithuanian Nationalists
Union — LNU) played only role of a minor party during the remaining years of the
inter-war parliamentary democracy.

The growth and stabilization of the parties and the multi-party system was
dramatically reversed after the 1926 coup d'etar, led by the Nationalist Union. The
causes of the coup can be traced to both external and internal conditions. Lithuania’s
next-door neighbor, Poland, suffered the Pilsudski-led coup in May, 1926. The LNU
learned the Polish lesson, despite the hostile relations between the two countries in the
1920s. Democracy in the other neighboring countries was either weak — Estonia, Latvia,
Weimar’s Germany — or did not exist at all — Russia. Yet one cannot attribute the
primary causes of the Lithuanian democratic collapse primarily to mere diffusion. Its
principal causes were domestic.

All conditions that might have been supportive of democracy in Lithuania were
clearly underdeveloped in the inter-war period. Democratic culture was a weak and
short-lived phenomena; the level of literacy was low; socio-economic development was
based predominantly on agriculture. Society in itself was highly conservative and religious
(dominated by Roman Catholics).
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The constitutional design of democratic institutions also had its imperfections.
The proportional electoral system produced a high level of party fragmentation, leading
to unstable majorities in the Seimas. Lithuanian politics was extremely personalized, in
addition to “hypertrophied partisanship” as in case of Czechoslovakia between the two
world wars?. The parliament’s use of its power over cabinet decision making proved
meddlesome. The President was appointed by, accountable to, and controlled by the
Seimas. A clear functional separation of powers between the legislature and executive
was never implemented or even properly designed in Lithuanian laws in the 1920s.

The political behavior of parties, especially of the Christian Democrats, was in
many ways completely irresponsible. The LChDP was inclined towards a policy of
hardly manageable broad coalitions. Until 1924 it refused to form a single-party
government and to take full responsibility for the Cabinet’s performance, even though
it had a parliamentary majority. Imbalances between the centers of power, permanent
clashes among political parties, along with the society’s inexperience with democracy
guided Lithuania’s political ship into waters of authoritarian rule.

The “overheating” of the young democracy was finally reached in 1926. The
collapse of the competitive multi-party system after the coup d'esar was not sudden but
rather a gradual process. The only party what was banned outright after the LNU came
to power was the Communist Party. All other parties survived for shorter or longer
period after the coup.

The LNU, led by Antanas Smetona, sought inidally to preservea parliamentary form
of government. Moreover, the coup leaders needed the tacit support of the Christian
Democrats in order to create an impression that the LNU had taken power in a more or less
constitutional manner and with the formal approval of the Seimas. This political diplomacy
was fruitful for the LNU, and it was able to concentrate power in its hands without major
resistance. The only attempt to organize a consra-coup d'etar by group of LSDP members
failed in September 1927. Nevertheless, activities of the LSDP were not prohibited until
1933. All other parties, except the LNU, were banned e facto in November 1935.

In 1938 the “soft” authoritarian rule by the Nationalists came back to policy of
“tolerance” towards a “loyal opposition” due to increasing international tensions in the
Baltics and all Europe. One-party dictatorship was finally introduced only after
Lithuania’s occupation by the Soviets in  1940. However, after World War II some
Lithuanian parties were re-established in exile. In 1948 the Lithuanian Christian
Democratic Party in exile joined the Christian Democratic International. Two years
later, it joined the Union of Christian Democrats of Central Europe. The LSDP in
exile took part in activities of the Socialist International.

The point I am making is that the traditions of Lithuanian party politics were
never wholly stopped or forgotten. Without a doubt, Lithuania’s political stage was
dominated by the Communist Party for almost fifty years in the 20th century. But
former political affiliations and preferences were alive in cultural and social consciousness,
at least in some parts of society. A definite sign of this influence was the rapid re-
establishment of all major historical parties after 1988.

In the 20th century Lithuanian political parties developed through, at least, seven
different phases:
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*  The emergence of traditional right- and left-wing parties from the end of the
19th century until the declaration of Lithuania’s independence in 1918, when parties
were able to enter the stage of nation-state politics as principal actors;

*  The period of parliamentary multi-partyism between 1918 and 1926;

* Restricted multi-party system under the supremacy of the Lithuanian
Nationalists Union, 1926- 1935;

*  The one- party system of the LNU in the period 1935-1940;

* Totalitarian and authoritarian rule by the Communist Party and final collapse
of the competitive multi-party system in 1940-1941 and from 1944 to 1988;

¢ The establishment of Sajudis® and the gradual revival a of competitive party
system after 1988;

*  The consolidation of the competitive party system after the first multi-party
elections in 1992,

The rebirth of multi- party system is a different story. It might be divided in
various phases too. But before examining that process, it will be helpful to look on the
general logic of the democratization process, as well as the roles of parties in this process
both in Lithuania and in comparative perspective since 1988.

Institutional Democracy and Political Parties

In 1988 Lithuania, along with Estonia and Latvia, was forced by many objective
and subjective circumstances to accept the historical mission to destroy the former Soviet
Union, an authoritarian and imperial monster. The signal of freedom and democracy
sent from the Baltics was heard in East Central Europe, which produced the anti-
Communist, national, and democratic transformations of 1989.

The post-communist metamorphoses can be and are described by different
concepts and terms in various countries. It took a form of devolution of autarchy in
Romania, but it is usually characterized as a self- limiting revolutior® in the case of
Hungary. However, the post-communist democratization is a highly dynamic
phenomena always and everywhere. Claus Offe has reflected upon this feature of the
post-communist changes in the following way: “There is no time for slow maturation,
experience, and learning along the evolutionary scale of nation building, constitution
making, and the politics of allocation and redistribution. And neither are there model
cases which might be imitated nor, for that matter, a victorious power that would
impose its will from the outside””.

A paradox of the post-communist transition is not that it was caused mainly by
internal processes. Here, in contrast to the preceding experiences of democratization in
the 20th century, political reform was not only a precondition of economic changes,
but “at the same time (economic and social — A.K.) stability is needed to ensure a
peaceful political transition”® .

According to Samuel Huntington’s logic, a market economy prepared the soil for
democratic order and the liberal state from the beginning of the 19th century until the
post-communist transitions in the late 1980s and early 1990s. Moreover, if all previous
transitions to democracy included only the political reconstruction of one or another
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country, the post-communist democratization covered all spheres of the internal and
external environment of the transforming country. Briefly speaking, a scenario of
transition in Eastern Furope was based on the motto: “mass democracy first, capitalism
later”” .

Lithuania’s model of transition to democracy is similar to other East Central
European and Baltic countries. There are several commonalities in that pattern. It means
that democratic traditions are based, at least to some extent, on the inter-war experience.
Institutional democracy was introduced through a “negotiated revolution” or political
dialogue between an emerging alternative political elite and reform communists. The
new political order is a product of relatively gradual changes and atcempts to reconstruct
the ancien regimeinto “socialism with a human face.” And the changes are implemented
mainly by legal and political means as well as in a nonviolent way.

Without a doubt, a major element of the post-communist democratization is a
revival of parties and multi-party systems. This element is important not only as a
structural part of political or institutional democracy, but also as a basic component of
the polity through which citizens can express their alternative demands and preferences,
that is a role of the parties as intermediate structures in a democratic political system.
The parties serve as the channels through which societal interests are articulated and
aggregated. They serve also as the procedural and institutional instruments for creating
a competitive political environment. Finally, from the examples of transitions to
democracy in Southern Europe, it is clear that consolidation of democracy takes the
form of more or less stable party government®.

There are things that can be changed virtually overnight. Unfortunately or,
maybe, fortunately, is not such the case of the post-communist transition. In 1990
Ralf Dahrendorf admitted that the transforming countries need only a period of
about six months to introduce democratic institutions, and to meet minimalist
requirements of political democracy. Indeed, the speed with which communist
autocrats were replaced by colorful reformers in power in Fastern Europe is amazing.
But the changes were not so fast as it seemed to be in 1989 or 1990. Moreover, as
time passes from the departure point in 1989, more and more analysts are recognizing
that the liberalization and democratization in many countries (as Poland, Hungary,
even the former Soviet Union) was much more gradual and started long before the
famous 1989 - 1991 revolutionary period. Unfortunately, in all countries where
liberalization started earlier, the way to go, in sense of time, was longer. The turning-
point in the chain of liberalization, especially for the Baltics and for the external
Soviet satellite countries in Eastern Europe, was the policy of perestroika and glasnost
launched by Mikhail Gorbachev in 1985.

Because the new democratic order has started to shape the polities of Eastern
Europe not from the ashes of the communism but rather through attempts to reconstruct
the old regime, the perception that the collapse of communism left a political vacuum
is highly misleading. On the contrary, the Communist Party was in power and tried to
preserve its positions as long as possible and by every possible means till the founding
elections. Following the first competitive elections the communists were exchanged for
broad coalitions of opposition reformers ranging from radical nationalists to westernized
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liberals. From the very beginning, the political stage of the transforming countries was
overcrowded by diverse sets of political actors. Their seemingly unstructured interactions
present confound the effort to understand the complexity of the transitional political
scene. Moreover, the essential feature is that “the transformation process itself is not a
continuum but a sequence of distinct phases™. It means that each phase of transition
has very specific and distinctive goals. It has leading political players in every sphere —
institutional, legal, social, and economic — affected by the ongoing changes.

Institutional democracy is not introduced as easily as it was thought by Dahrendorf
in 1990. Furthermore, political democracy cannot be created by a single act or a decision
of a single institution, even if it would be a Constituent Assembly. The development of
a democratic institutional order could be measured by two theoretical variables: struc-
tural stability and functional autonomy of political players in the transition. These
variables allow us to see the most influential political actors during each phase of the
transformation. Looking from this angle, the transition has had 5 different phases in
Lithuania (Table 2).

During the transition process, not only can different political actors be characterized
by different influence on the process of changes in certain phases, and by speedy
correction of their positions, but also #he whole logic of transformation is based on
asynchronous development of basic structures of democratic polizy. It is not enough to legalize
political opposition or to pass a law on independent courts, on the assumption that all
these political structures will from that moment automatically turn into stable and
autonomous institutions. A “corridor” of political pluralism is widened gradually, and
during each new phase of the transition new political structures gain independence and
acquire relative stability.

Table 2. Political Actors in the Transition: Stability and Autonomy

Phase of transition Stable and auronomous
political actors

Pre-transitional crisis Embryonic interests groups,
Communist party™

Confrontation Interests groups, political parties
(megapolitical conglomerates —
LCP and Sajudis)

Reform of system Interests groups, political parties,

Constituent parliament

Consolidation of democracy | Interests groups, political parties,
parliament, executive and swate’s

bureaucracy
Stable democracy Interests groups, political parties,
(polyarchy) parliament, executive and

state’s bureaucracy, courts**

*  Dominant political actor is in bold;

** All political actors are stable and autonomous.
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Political parties are not an exception from this rule. The general logic of the transition
was not avoided by political parties. The rebirth of multi-partyism was not a linear process
but rather a continuous development through certain phases, as illustrated in Table 3.

The pre-transitional crisis or liberalization within the old regime revived hopes of
would-be reformers that the anciens regime might be changed and united their efforts in
broad political movements. But in the case of the former Soviet Union the major political
issue was establishment of the boundaries of partial liberalization and a guarantee for
the Communist Party to control activities of semi-independent interests groups and
new citizens’ associations. Clearly, during the pre-transitional crisis the LCP was able
to secure its monopoly of power.

But in a further development of democracy, a crucial role was played by two sets
of factors: a) creation of conditions for party competition and electoral choice; and b)
establishment “of consultative and decisional mechanisms, more or less explicitly designed
to circumvent accountability to popularly elected representatives”?.

A main precondition of real institutional reforms was a birth of megapolitical
forces in every transforming country, such as Sajudis in Lithuania or Solidarnozc in
Poland, as instruments of collective political opposition. Their emergence was a sign
that the pre-transitional crisis was over and the confrontational phase had begun.

The first real achievement on the institutional level was democratization of electoral
procedures, allowing non-radical opposition forces to take part in the elections. Moreover,

Table 3. Phases of Transition for Parties

Type Dominant | Dominant Type of
Phase of party political Sfunction inter-party
system actor of parties relations
Pre-transitional | hegemonic LCP mobilization |domination
crisis party system
(1985-1988)
Confrontation | political LCP and | mobilization |con-
(1988-1989) | plurality Sajudis frontation
within one-
-party system
Reform of megapolitical | Indepen- | articulation |limited
system pluralityand | dent LCP | of macro- competition,

(1990- 1992) | megapolitical | and Sa- -interests, politics of

fragmentation | judis, new | mobilization |non-

parties cooperation
Consolidation | con- Right-Left | embryonic | limited
of democracy frontational wing articulation | cooperation,
(1992-1996) | multi-party | parties and non-
system aggregation |-adversary
of interests | competition
Stability consensual stable articulation | cooperation
muld-party | Right-Left | and and
system wing aggregation | competition

parties of interests
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the elections became a mechanism of electoral choice and a vehicle of democratic changes,
instead of their former function as a voting-machine to increase the legitimacy of the
ancien regime. In Lithuania the bulk of the effort of two dominant political players, the
Lithuanian Communist Party and Sajudis, was concentrated on establishing rules and
procedures for democratic elections in the phase of confrontation. In spite of theLCP’s
efforts to preserve its political positions and role, crucial changes occurred within this
party.

From the Baltics perspective, the Lithuanian Communist Party was substantially
different from its counterparts in Estonia and Latvia. As a consequence of these
distinctions, the role and evolution of the LCP during the transition is only partally
comparable to that in neighbouring countries.

A crucial distinguishing feature of the LCP role was its ethnic composition. The
LCP was “lithuanized” party vis-a-vis “russified” communist parties in Estonia and Latvia
(see Table 4). The LCP was not only dominated by native population, but the rate of
membership to population was lower than in either Estonia or Latvia. The ethnicization of
the LCP has led to a relatively high degree of legitimacy for the party on the domestic
political stage compared to the other Baltic countries, where the communist parties were
perceived mostly as external and alien institutions. Lithuanian reform communists were
supported by the opposition forces from the very beginning, and they came to the top of
the LCP easily in 1988. Furthermore, in 1989-1990 the LCP was able to transform itself
into a representative parliamentary party, while all attempts to form more or less lasting ex-
communist parties failed in Estonia and Latvia.

Shortly after the founding of Sajudis in June 1988, the LCP nomenklatura was
divided into 3 political factions: hard-liners, moderates, and reformers. Moreover, many
non-nomenklatura communists joined or, even, took part in the creation of Sajudis.

The leading political actors of the second phase of party transition, that of
confrontational politics (Table 3) were Sajudis and the divided CP. Both political groups
could hardly be described as political parties in a traditional sense due to their ideological
heterogeneity, their macro-political appeals for “democracy, independence”, and
“preservation of reformed socialism”, on the one hand, and their attempts to mobilize
anyone and everyone behind macro-political slogans, on the other. But during the
phase of confrontation the hegemonic one-party system was changed by proto-
muldpartyism, where the dominant political forces were the LCP and Sajudis. A final
point of the confrontational period was the “founding” election in February 1990.

Table 4. Ethnic Composition of the Baltic Communist Parties,

1989
Estonia Latvia Lithuania

Members of the CP 98 92 78
per 1.000 of adult population

Representatives of titular 50 40 71
nations in the CP (%)

Russians (%) 39 43 17
Orhers (%) 11 17 12
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Victory of Sajudis in the founding election initiated the phase of system reforms.
During this phase of transition the most important political player was the constituent
parliament, the only institution which was able to institutionalize and legitimize political
democracy on the basis of law.

Indeed, political parties played a marginal role in these developments (somewhat
in contrast to the historic example of the Constituent Seimas in 1920). But changes
during the recent systems reforming period within political parties have had long-lasting
effects for the parties themselves. First, hard-liners of the former LCP became more and
more isolated. Their organization disintegrated finally in 1991. Second, the political
distance between moderate ex-communists and radical opposition was increasing and
broadening as such fundamental macro-political goals as institutional democracy and
major economic reforms were implemented. From this moment, different ideological
preferences began playing an increasing role in political discourse. Ideological differences
reach a point of division among the new political parties and the former partners of the
reform coalition. Both leading actors of reforms — Sajudis and the independent LCP —
adopted different strategies of development. The independent LCP was transformed
into a moderate social democratic organization, the Lithuanian Democratic Labour
Party. The story of Sajudis was much more complicated.

The major trend within Sajudis was the gradual fragmentation “from above”,
that is the factionalization of Sajudis within the constituent parliament. At the same
time, new parliamentary factions of Sajudis started to search for an extra-parliamentary
basis of support. It was a two- way traffic. On the one hand, parliamentary factions
from Sajudis initated the development of some extra-parliamentary parties (such as
the Lithuanian Centre Union in 1992, whose roots are in the Centre faction of Sajudis).
But it was more common for new extra-parliamentary parties to merge their efforts
with certain parliamentary factions (such as the Liberal Union and the Liberal faction
of the Constituent parliament). The fragmentation of megapolitical conglomerates
produced so-called the one hundredparty system. In 1992 more than 30 political associa-
tions and parties were registered in the Ministry of Justice. This may be compared to
177 in Poland, and 79 parties in the Czech and Slovak Republic in 1991.

All in all, the fragmentation of Sajudis was a very positive process for the
institutionalization of Lithuania’s multi-party system. At the end of the system’s reform
phase (see Table 3), the parties had become the principal players shaping electoral
choice in Lithuania. The parliamentary elections of 1992 might be called the first multi-
party elections in the country since 1926.

The adoption of the new constitution in 1992 is a formal point of departure in the
consolidation of the democracy phase. The traditional branches of institutional power —
legislature, executive and courts — acquired structural stability as a direct effect of the
introduction of the new constitution. Political parties were transformed into autonomous
structures within a democratic polity, and their initial institutionalization phase was over.

On the other hand, democratic stability is not matter only of a multi-party system.
Even after their initial institutionalization, parties are still involved in confrontation
and struggle to preserve their newly developed ideological niches. Connections between
parties and the social groups whose interests they claim to represent are relatively weak.



The Transition of Lithuania’s Parties 11

The best illustration of these facts is the electoral volatility and the frozen electorates of the
major Lithuanian parties in the elections of 1995 and 1996 (see Tables 9, 10 and 11). But
itis not only a problem of parties, as such. It isalso, and probably more fundamentally, a
problem of emerging new social layers and new social values. The latter aspect has crucial
significance, because continuing structural social instability leaves the parties as neatly the
sole efficient instruments to aggregate interests and to mobilize voters, that is, to set up new
ideas, values and beliefs from above that are at least partially conducive to the socio-
economic positions of the parties’ electorates.

During the fourth phase, consolidation of democracy (see Table 3), major innovations
took place in the area of inter-party relations. The adversary model of parties’ interactions
was changed by some limited cooperation and non-adversarial competition. These tamed
relationships come about as a consequence of both institutionalization of parties as well as
stabilization of party elites. Only marginal parties continued to follow a non-cooperative
path, because they still have had to solve their individual dilemma of survival.

‘Where is the final point at which one can declare a new democracy consolidated? The
question has no definite answer. Theoretically speaking on the level of political parties, it is
quite clear that a consensual party system would be a sign of stable democracy. When losers
accept the right of winners to rule, and where winners accept the right of losers to engage in
opposition, a significant level of maturity has been reached. But even in some recognized
advanced democracies (for example, in Italy), the party system may still be very unstable and
highly fluid. Nevertheless, if we will follow the previous hypothesis, that the stability of a
party system is an indicator of polyarchic democracy, we could expect a stable party system
might be constituted after the second or third multi-party parliamentary elections (excluding
the “founding” elections as mostly non-party, but plural elections), if they will meet some
structural requirements such as stable number of relevant parties, relatively stable level of
electoral participation, continuous ideological identity of major political parties, and so on.
At this moment only one thing is definite: consensual party politics come about gradually.
In some transforming countries it will take a longer period of time than in others.

Looking back on the revival of party competition in Lithuania in recent years, it is
obvious that this process was consistent with the general logic of democratic transition.
Nevertheless, since political parties acquired their traditional political roles very quickly, a
more detailed examinaton of the process party institutionalization in Lithuania is in order.

Institutionalization of Lithuania’s Parties

In the transforming societies, the processes of party institutionalization might be
described on the basis of two parameters:

*  Formal or legal and institutional regulations of party development, including
the legal basis of party formation, the electoral system as it conditions parties’ electoral
performance, and parliamentary rules of party activities;

*  Organizational structuring of political parties through development of
specialized bodies suitable for representative politics, mobilization of electoral support,
and political efficiency of party activities.
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Legal Bases of Lithuania’s Parties

The legal regulation of parties’ activities is an essential point in the analysis of party
structure and performance. Moreover, laws are initiated and formulated by political groups
and organizations. It means that all the laws necessarily reflect the interests of certain
groups. The question is only to what degree these interests are put forward?

Political parties are mentioned only twice in Lithuania’s 1992 Constitution. Article
35 states that “citizens have a right freely to unite themselves into communities, political
parties and associations, if their goals are not contradicting the Constitution and
[Lithuania’s -] laws”!!. The same article remarks that formation and activities of political
parties are regulated by other laws. Article 83 of the Constitution refers to political
parties rather negatively: “person, who is elected President of Republic, must cancel his
activities in political parties and political organizations until a new electoral campaign
for President of the Republic”!?.

Despite the brevity of these direct references to political parties, the Constitution
established very definite guarantees for collective and individual political self-expression.
It included the freedom of thought, right to privacy, the principle of equal treatment
before the law, the rights to vote and to representation, the right to criticize the
government and governmental officials etc. in other words the guarantees that constitute
the basis of group and individual autonomy fromand influence o7 political institutions.

The Constitution is the only general legal document that allows and regulates
party activities. But nonetheless the road traveled on the way to this document was long
and rough.Sajudis, founded in June 1988, as the first mass opposition movement was
an illegal organization according to the Soviet legal code. Furthermore, the only way to
legalize Sajudis was for it to be registered as a social movement. Articles 6 and 7 of the
Constitution of Soviet Lithuania stated that the LCP was “an integral part” of the
CPSU and that the latter was the only legal political party, playing “the leading and
directing role” in the society. These articles of the Constitution were removed entirely
in December 1989.

But reconstruction of multi-partyism d facto was started not only by and through
Sajudis. In late 1988 and early 1989 such historical organizations as the Democratic,
the Christian Democratic, the Social Democratic parties, as well as the Nationalists
Union and “Young Lithuania” formed the initial groups and announced that they were
the continuation of their inter-war predecessors. At the same time a few new parties,
such as the Humanists and the Greens, were established. In April 1989 Sajudis passed
a motion that the LCP must be transformed into an autonomous political party, and
that all other parties should be legalized and receive equal treatment under the law!? .

The actual rebirth and formation of political parties was more speedy than were
the changes in the legal regulations. The 1989 legal changes served to codify changes
that had already taken place and practices that had become more or less customary.

Major efforts to introduce formal legal regulations for the political parties were
made by the Constituent parliament in September 1990 with the adoption of a Law on
political parties and political organizations. The law described rules and procedures of
party formation and activity. The so-called parsies law granted the right to all citizens of
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Lithuania to form and participate in activities of political parties. The law suspended the
right of party membership only for military and police servicemen, staft of national security
agencies, and judicial officials during the period of their service or employment. Requirements
and procedures of party formation and registration included five basic components:

* to have, at least, 400 founding-members;

* to passa party statute and basic programme;

* toelect leadership;

* and to form party institutions at a conference or congress of the founding members
or their delegates;

* o register the political party with the Ministry of Justice.

Lithuania’s rules of party registration might be characterized as strict, because each
new party was required to present a list of founders with names and signatures, data about
their citizenship, addresses, personal codes, professions, confirmation that she/ he is not a
member of another party, a protocol of the founding conference, party statute, and even
designs of party symbols. Another important regulation, established by the parties law,
was a detailed definition and description of party financial sources. Legal sources of party
incomes include membership fees, profit from publishing, and private donations. Support
of parties from public funds was prohibited, except the right of parliamentary parties to
receive some governmental funding. The parties law completely ignored the allocation of
material and financial resources for electoral campaigns. Campaign finance was regulated
by separate laws on parliamentary and local elections. These laws require political parties
to open special accounts for electoral campaigns. They also set a maximum level of
electoral expenses for every party in order to preserve equal opportunities in competition
for votes. Because of difficulties controlling actual election expenses, this regulation of
parties has not been implemented accurately and properly™ .

Since 1990 a very sensitive issue for Lithuania’s parties was the problem of
governmental financial support. Actually, only parties represented in the parliament are
able to get indirect public funding through an institution of secretary-assistants to MPs.
Every member of the Seimas was entitled “to have a personal secretary-assistant or joint
secretary-assistants with other members of parliamentary groups (factions — A.K.), whose
salaries shall be paid from the State Budget”ls. Moreover, every MP had a right to additional
funds for the reimbursement of office, postal, transportation, and other expenses incurred
from parliamentary activities. The latter provisions, in a broad sense, can quite easily be
used to provide public funds to cover some party activities of MPs .

All these laws favour and increase the competitiveness of the parliamentary parties,
and it isa common trend in Lithuanian legislation on parties, regardless of what party
is in power. Preferential treating of existing parliamentary parties, especially the largest
parties, is even more explicit in the election laws.

The first post-communist election law was passed by the Constituent parliament
in July 1992. Previously the founding election was based on a majority system of
representation. The debate over a profile of an electoral system was extremely sharp
and controversial in 1992. The Right-wing of Sajudis argued for a majority formula,
while the moderates of Sajudis and the Left- wing parties expected to get dividends
from a proportional system of elections. Both opposing groups believed that the different



14 Algis Krupavidius

electoral systems promoted by them would allow them at least to secure their parliamentary
seats and would restrict political fragmentation in the parliament by cutting off entry into
the Seimas of small extra-parliamentary parties.

Aftera prolonged political crisis from April to July 1992, a mixed majority-proportional
electoral system was introduced in Lithuania. This decision was an outcome of political
compromise. Nevertheless, the mixed representation system was one of the best options
available to provide balance between representativiness and fragmentation in the parliament
after the first multi-party elections of 1992.

The lawon the Seimas elections fixed that 71 member would be elected in single-mandate
constituencies, and 70 seats of the parliament would be filled on a proportional basis. All parties
needed 4 per cent of total votes to enter the Seimas, except political organizations representing
ethnic minorities. After the amendments to the law in June 1996, the threshold for a single
party was increased to 5 and for an inter-party coalition to 7 per cent. The special threshold of
2 per cent for minority ethnic parties was abolished. These changes were made by efforts of the
strongest parties—the LDLP, HU(LC), LChDP —and reflected their desire to tighten the circle
ofelectoral competition around a small set of competitors.. Moreover, the higher threshold for
party coalitions compared to single parties could be cited as violating a principle of equal
opportunity in representative democracy. By increasing the price of pre-election inter-party
coalitions, the law has almost eliminated opportunities of smaller parties to compete against
their bigger competitors.

The outcomes of the 1992 and 1996 parliamentary elections largely disappointed the
expectations of the larger competing groups regarding the effects of proportional and majoritarian
electoral systems. The expectations of the right-wing Sajudis failed because the majority repre-
sentation yielded seats in the Seimas for 13 parties in 1992 and 14 in 1996 — hardly the
expected reduction of small parties’ influence. With the exception of the LSDP, the moderates
failed to get into the parliament in 1992. And in both elections only 5 political organizations
wereable to enter the Seimas through the proportional formula. It means, paradoxically according
to theory, that the majority system produced party fragmentation and the proportional
representation decreased it in the Lithuania’s parliament.

The law on local elections, passed by the Seimas in 1994, established the proportional
representation, with parties as the only entities able to nominate candidates. A four percent
threshold was set for entry into local self-government bodies. During the local elections of
1995, 16 parties were able to get seats in the local governments.

The differing electoral systems on the national and local level allow for a majority of
parties to be represented either on one or another level of government as well as to reach a
modus vivendi between multiple parties, as well as to secure representation of various political
identities of voters. On the other hand, the large number of competing parties in the
elections indicates that all of them are playing consequential roles for interest articulation,
and even major parties still are in trouble with respect to their capacity aggregate interests.
For instance, two leading parties in the national election of 1996 — the HU (Homeland
Union, formerly Sajudis, and also currentlyknown as the Lithuanian Conservatives, or LC)
and LChDP — received only 15.76 and 5.24 per cent!® support from the eligible electorate.

If the mixed electoral system is maintained in the future, it is quite easy to predict that,
with the on-going stabilization of the party system, voters’ behaviour may change
considerably. We may expect an electoral learning process to yield such change. The
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proportional formula, with the five percent threshold presumably favoring major parties,
ignored the desires of almost 36 per cent of the voters in 1996. That was the proportion of
votes going to parties failing to pass the threshold. The present electoral rules will eventually
lead a significant portion of voters to change their behaviour and turn to a split- ticket
voting, thatis, to vote for different parties along the proportional and majoritarian formulas.

The picture of parties’ legal bases would be incomplete without mentioning their status
and influence in the Seimas. Especially since all new parliaments carry a double burden of
responsibility. They act as agents of political socialization for the parliamentary elite while
simultaneously performing standard legislative functions!’. Nevertheless, the essential scructure
of parties’ representation in the parliamentare parliamentary factions.

The first parliamentary factions were established in the Supreme Council in early
1990s. On the eve of the elections of 1992 there were nine parliamentary factions (see
Table 5). Among them seven were founded on the basis of Sajudis, and the other two
represented the Polish Union and the LDLP. The majority of these factions could be
hardly characterized as parliamentary parties because of the lack of connections to the
extra-parliamentary organizations, low internal discipline, and ideological differences
among members of the same faction.

The standing orders of the Supreme Council took little notice of the parliamentary
factions in the legislative process. Despite the fact that during the “founding” elections
some candidates mentioned their party affiliations on the Sajudis list, it was overshadowed

by the Sajudis label. The fragmentation of Sajudis and partially of the ILCP in 1990-1992

Table 5. Political Composition and Factions of the Supreme
Council, 1990-1992'®

No. of MPs No. of MPs
Party in March, Faction in November,
1990 1992
Sajudis*: 96 Centre 20
Green Party 4 LDLP 9
LSDP 9 Polish Union 8
LDP 3 United faction of 14
Sajudis
LChDP 2 Nationalists 9
Independent 46 Moderate 18
LCP*
CPSU 6 Liberal 9
National Progress 9
Sajudis Unity 11
Independents 31
Total: 140 138

* Part of the ILCP members were supported by the Sajudis, and it is why the

total number of MPs from these organizations is higher than overall number of seats
in the Constituent Parliament;
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confirms the megapolitical character of these organizations at the moment of the 1990
elections.

The situation of parliamentary factions changed fundamentally after the first multi-
party elections in 1992. From that moment the Seimas was organized along party lines.
The most obvious indicator of the increasing strength of parliamentary parties was
sudden decrease in the number of non-affiliated MPs from 22.1 percent in 1990 to 4.9
in 1992, and to nil in 1996. Even independent MPs joined parliamentary factions in
1996 because they, along with the Seimas committees, became the most influential
centers in the legislative process. A relatively low requirement for parliamentary faction
membership — at least, three members of Seimas can register a faction — facilitated the
uniting of all MPs into factions in 1996.

According to the Statute of Lithuania’s Seimas, parliamentary factions perform
the following formal functions:

*  Prepare the agenda for the Seimas plenary sittings and Seimas sessions;

*  Propose candidates for membership on parliamentary commirtees,
commissions and the Board of Seimas;

e Submirt drafts of decisions;

*  Maydeclare themselves parliamentary opposition and announce an alternative
to the government’s programme.*’

Two institutions of the Seimas are crucial for the influence of parliamentary
factions. The committee system and the assembly of spokespersons of factions. The
permanent standing committees of the Seimas are formed along party lines from top
to down. Article 46 of the Seimas’ Statute recommends that the chairperson and
deputy chair of committees shall represent different parliamentary factions. Even
more, a total number of chairs and deputy chairs of the committees accorded to the
parliamentary majority and minority must be in a proportion to the number of MPs
belonging to them?. All other members of the committees are delegated by the
individual parties on the basis of their professional experience and the political
importance of a particular committee (except small factions, which may be formed as
inter-party clubs or by non-party members).

The assembly of factions’ speakers is a very influential decision-making institution
of the Seimas, because it is entitled to set up a preliminary agenda of plenaries and to
present proposals on organization of the Seimas work in general. The representational
quota in the assembly is I MP from each 10 members of a parliamentary faction. This
rule, of course, strengthens the positions of the parliamentary majority.

The essential internal instrument of factions are their formal meetings, where
voting behavior is decided and where internal unity is preserved. The democratic
consolidation and election of a multi-party parliament with a stable majority reinforced
the voting discipline of factions in the Seimas after 1992.

Two questions remain regarding the role of the parliamentary factions.

One question regards the opportunities for organizing separate groups of MPs based
on ideological differences within the parliamentary factions. In the period from1993 to
1996 the ruling LDLP successfully blocked out all attempts to establish formal factions
within its parliamentary ranks. After the elections of 1996 the situation changed because
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the previous single-party majority was replaced by two parties, the HU(LC) and the
LChDP. There are circumstances working against possible splits in the parliamentary factions
of the ruling coalition: 1) partnership in the coalition encourages both leading factions to
be more concerned with their internal cohesion; 2) the more centralized and hierarchical
type of leadership of the HU (LC) and LChDP, compared to the LDLP, discourages
fragmentation; and 3) increasing political competitiveness along party lines in the parliament
enhances the relative unity of the governing coalition. Of course, there are conditions
which could provoke developments in the opposite direction, and the broad area for
potential internal disagreements and tensions within the ruling coalition could be opened
by poor performance in implementation of economic and social policy objectives. Certain
programmatic differences are already accepted within the coalition, given that the HU(LC)
has accepted a policy of economic efficiency, based on the expansion of support for the
private sector, while the LChDP stresses its commitment to social welfare.

A second question regarding parliamentary factions concerns views toward
institutionalization of opposition.. One view is that of the Homeland Union (the
descendent of Sajudis, also known as the Lithuanian Conservatives — LC), as the former
leader of the rightwing opposition potentially capable of providing a pole around which
smaller factions can coalesce, argues for a united opposition. Such a united opposition
would enjoy broad rights and privileges in a model of the Conservatives. The LDLP
and LSDP, due to their internal competition for the leadership on the leftwing of the
political spectrum, are for a split opposition. In this case the same rights in parliamentary
decision- making might be enjoyed by all factions declaring themselves in opposition.
The first model favors larger parties, while the second gives an advantage to medium
and smaller parliamentary factions. Because present rules of parliamentary the game do
not restrict freedom of opposition, it is very likely that no changes at all will result
fromthis discussion.

A shift towards the committee system and parliamentary factions as the main
vehicles of decision-making has changed the overall organization and style of Lithuania’s
Seimas. These changes might be summed up in the following way:

*  Representation in all institutions of the Seimas was based on party lines,

* The role of plenary sessions decreased, with the main political discussions
redirected to the party factions, committees and commissions,

*  Theinfluence of individual MPs was specified, but the role of collective entities,
first of all, parliamentary factions, substantially increased in parliamentary decision-
making.

The form of legal regulations is an extremely important variable in determining
the efficiency of parties in new democracies. However, the internal party organization
is a no less important element in this process.

Organization of Parties: Structure and Efficiency

Abasic condition affecting the political efficiency of parties is their organizational capacities
to articulate and aggregate societal interests, or to be responsive to citizens demands. From this
angle, three structural segments of party organization have crucial importance:
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» Whether the party is in power,
* The party’s bureaucracy, and;
* The nature of the party rank- and- filemembers or/ and the party electorate.

Because many of the post-communist parties from a genetic point of vieware products
of a territorial penetration”, that is, they were developed and structured from the top down
bya partyelite,, the mostappropriate way to begin analysis of parties’ structure is from the
top by an examination of the party leadership.

Three of the five major Lithuanian parties — the HU(LC), LCU and LDLP (dll 1992)
—could be characterized as having personalized leadership and an influential party elite. The
leading elites of HU(LLC) and the LDLP, as successors of the former megapolitical conglomerates
(respectively Sajudisand the LCP), were very interested in preserving the former organizational
networks. An important basis for the institutionalization of those parties was the socialization
of their elites during the Constituent parliament.

The LChDP and LSDP developed in a slightly different way. The restoration of both
parties was based on a reconstruction of historical political traditions. Furthermore, a strong
component of their legitimacy were the organizational units in exile which became members
of respective international party organizations in the 1950s.

In the course of consolideting democracy, the roles of party elites tended to change in
two different directions. In the right and center parties the original elite continues to be
very influential, with highly personalized leadership (except the LChDP). In contrast, the
leadership of the leftwing parties is becoming more and more collectivist as in cases of the
LDLP and LSDP (Table 6).

Extremely important as an organizational element of all influential parties is their
representation in various governmental and parliamentary structures. Seen from an
internal organizational perspective, parliamentary factions lack clear integration into
the overall structure of parties and their decision making, except within the Christian
Democrats. The latter formally integrated its parliamentary faction into the party’s governing
council. The parliamentary factions of all other major parties are rather autonomous and
linked to a particular party only through direct leadership-faction connections. Such pattern
of relations is leading to a pattern whereby the recruitment of future MPs will be a highly

Table 6. Organizational Patterns of Lithuania’s Parties

Sl Influence Regulation b fe/atzomﬂ
/m[}l} ¢ Zf 9 [Dmty’s of member- ﬂe dwima ;l. 2
€13, Zp €ﬂd€7 S‘hl’p* nd 1§ Jaction
HU(LC) | personalistic | strong restrictive | dominance
LChDP | mixed medium | restrictive | integration
LCU personalistic | strong mixed dominance
LSDP collectivist medium | open integration
LDLP collectivist medium | mixed autonomy

* scale of evaluation from: H.Smith-Sivertsen, Towards Parties of Elites- or Populism?’,
Paper delivered at the International Conference The Challenges of Regime Transformation:
New Politics in Central and Eastern Europe’, Vilnius, December 10- 15, 1996, p.6.
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centralized and hierarchical process, despite the fact that, after 1992, the major Lithuanian
parties succeeded in developing relatively broad networks of local organizations. The voice
oflocal branches in the nomination of parliamentary candidates is still low. Of course, the
parties having a collectivist pattern of leadership are more open in this procedure compared
to the parties with strong personalized leadership.

In the past few years there has been a clear tendency toward strengthening the roles of
the executive structures of all leading parties, with the only exception being the LDLP.
Being the ruling party, the LDLP lacked the will (and scarce human and financial resources)
to be other than cavalier about the influence and efficiency of its bureaucracy. I should note
again that parties with charismatic leadership have more centralized organization and a
greater role for the national bureaucracy as well as a more significant role for executive
institutions in formulation of the policy agenda, development of organizational initiatives
and overall decision- making inside the party. However, local party bureaucracy is
underdeveloped, and, more important, it has a low profile in the socialization of the future
party elite.

The central bureaucracies of even the leading parties are still small and concentrated
in the national headquarters of each party (Table 7).

Because it is organized around the institution of secretaries/assistants to MPs, a
primary task of party bureaucracy is to satisfy the needs of the parliamentary faction
rather than to organize extra-parliamentary activities. Nevertheless, a gradual expansion
oflocal party networks and the necessity to improve the efficiency of extra-parliamentary
campaigns are forcing parties to give more autonomy and responsibility to the de-
centralized elements of their bureaucracies.

The rank-and-file and, in a broader sense, the parzy in the electorate, are fundamental
elements of party organization. Moreover, it is the first indicator of organizational
stabilization of parties in new democracies. The experience of democratic transitions in
Southern Europe illustrates that party membership rates increased gradually only in
Spain. In all other cases, including post-war Italy, the beginning of democratic
consolidation produced relatively sudden growth of party membership.?! As Lithuania
entered the phase of democratic consolidation, there was substantial growth of parties. In
1993 only 1.3 percent of all eligible voters were members of political parties. By the end
of 1996 overall party membership had more than doubled, increasing to 2.8 per cent.??

Table 7. Party Staff Size:
National Headquarters and Local Branches

No. of No. of local
Staff, branches: Change
1997 1995* 1997

HU(LC) 7 69 76 +/
LChDP 4 55 55 0
LCU 2 35 45 +10
LSDP 3 48 52 +4
LDLP 7 51 52 +1

* Data from H.Smith-Sivertsen, Towards Parties of Elites — or Populism?’, p. 8.
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Table 8. Organizational Features of Lithuanian Political Parties, 1993- 97.

Foun- | Membership: | No. of MPs: Leader No. of
Party ding Candidates*:
year 1993 | 1996 | 1995 | 1997 1992 |1996
Alliance of Ethnic | 1996 - 800 | - - | RLitvinovi¢ - 22
Minorities
Centre Union 1993 400 | 1500 | 2 13 | R.Ozolas 37 81
Christian 1992 - 1300 | 1 1 | K.Bobelis 31%% | 25
Democratic Union
Freedom League | 1978 - 400 | - - | ATerleckas 21 23
Freedom Union | 1992 500 | 1000 | - - | V.Sustauskas 20 24
Green Party 1989 400 400 | - - | R Astrauskas 98** | -
HU\LC 1993 | 13000 |[16000 |23 70 | V.Landsbergis | 98** [114
Independence §
Party 1990 400 300 | 1Fex* - | V.Sapalas 58| -
LChDP 1904 8000 | 10500 |10 16 | A.Saudargas [107** | 86
LDLP 1990 9000 [10000 |70***** 12 | C.Jur$enas 71 |105
LDP 1902 1000 | 2000 | 4 2 | S.Peceliinas | 107** | 94**
Liberal Union 1990 500 | 1000 | - 1 | E.Gentvilas 38 41
LNU 1924 1500 | 3000 | 2 1 | R.Smetona 58** | 94**
LsDpP 1896 600 | 1500 | 7 12 | A.Sakalas 70 95
NP “Y.L.” 1927 600*| 1000 | - 1 | S.Buskevi¢ius | 31**| 35
NPU 1916 500*| 800 | - - | E.Klumbys 53 22
Party of Economy | 1996 - 1500 | - - | K.Seputis - 93
Party of
Life’s Logic 1996 - 700 | - - | V. Bernatonis | - 32
Peasants Party 1922 1000*| 7000 | 1 1 | A.Vaizmuzis - 58
People Party 1996 - 400 - | V.Lazinka - 22
Polish
Election Action 1994***|  700*| 1000 | 1 1 | J.Senkevi¢ 25 29
Republican Party | 1922 |no data| 2000 | - - | K.Petraitis - 51
Revival Party 1993 - 400 | - - | ]-Ramanauskas| - -
Russians Union 1995 500 | - - | S.Dmitrijevas | - 24
Socialist Party 1995 300*| 800 | - - | A.Visockas - 32
U ex-P&D 1991 | 80000* 60000 | 5 1 | B.Gajauskas |107**| 38
Party of
Social Justice 1996 - 2000 | - - | KJocius - 28
Women Party 1995 - 2000 | - 1 | K.Prunskiené | - 67

* Data of 1994; * multi-mandate electoral district; ** took part in elections’92 as a member of
coalition; *** in 1992 known as Lithuania’s Polish Union; a representative of the IP joined the
HU(LC) in 1993; ***** it includes the members of Lithuania’s Future Forum, which failed to
survive after the elections’ 92.
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Viewed from a Baltic perspective, Lithuania’s parties are well- structured and developed.
Median party membership in Estonia and Latvia each is below 1,000, whereas it is over
3,000 in Lithuania. In 1995, membership in the Estonian Centre party was only 1,407;
1,200 in the National Independence party; 452 in the Coalition party. This is in spite of
the fact that all these parties were strongly represented in the parliament. The largest
Latvian party, the Farmers’ Union, was able to mobilize 4,225 members, but all other
parties were far behind the LFU.??

On the other hand, whereas the major Lithuania’s parties — the HU(LC), LChDP,
LDLP, LSDP and LDLP — accounted for 90 per cent of total party membership in 1993,
their proportion decreased to 56 per cent in 1996. The lack of capacity of major Lithuanian
parties to attract new supporters was strikingly manifested through the dynamics of their
electoral support. The LDLP suffered the greatest losses of electoral support , losing over
650,000 between the national elections of 1992 and 1996(Table 10). The only party,
that was able to increase support, was the Lithuanian Centre Union. Even in this case,
however, the electoral basis of the LCU is not sufficient to pave a way to the position of
a governing party. The Homeland Union (HU /LC) — has a “frozen” electorate, that is,
the a level of its support is has been  stable since 1992 with no sign of ability to attract
undecided voters. In 1992 it led to the defeat of the former Sajudis in the parliamentary
elections. Again the Conservatives were unable to mobilize new supporters, except those
few, who defected from the Christian Democrats in 1996.

Furthermore, a poor electoral mobilization by Lithuanian parties was associated with
a sharp decrease of voter turnout in national and local elections since 1992 (Table 9).
Lookingatvoter turnout from the Baltic perspective, the Lithuanian phenomena, when between
the two parliamentary elections in 1992 and 1996 as much as 23 per cent of eligible voters
became politically inactive, cannot be explained by the peculiarity of such institutional factors
as electoral competitiveness and proportionality, unicameralism vs. bicameralism,
multipartyism, or electoral laws?. The only substantial institutional difference between the

Table 9 Electorates of Lithuanian Parties
in 1992- 1996 (in thous.)

Seimas Seimas Ch

elections 02 elections 96 g
Lithuanian 393 409 +16
Conservatives
Christian 234 136 -98
Democratic
Party
Labour 817 130 687
Democratic
Party
Social 112 90 -22
Democratic
Party
Centre Union 47 113 +66
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Baltic countries is that . Lithuania has adopted the mixed electoral system, and other two —
Estoniaand Latvia—havea proportional one.

There are two scenarios that may explain the current Lithuanian situation.
On the one hand, it might be seen as a consequence of the short- term factors as
continuing economic troubles, inefficiency of the LDLP governments in the social
policy area in 1995 and 1996, corruption scandals, or higher frequency of voting
in elections and referenda since 1991 compared to Estonia and Latvia. These
Lithuanian experiences may have combined to enhance voters’ disillusion with
politics. An alternative explanation is more clearly cultural. During the transition
Lithuanian political culture moved far away from the so-called subjecr political
culture, but still a parsicipatory one is only developing, and has not yet stabilized.
Furthermore, since 1988 political discourse was based very much on protest
mobilization and was very expressive in terms of political means and forms,
especially, in the context of the Catholic culture in Lithuania. With consolidation
of democracy political life acquired more routine forms and ways of decision-making.
Electoral participation lost its former glamour.

A combination of the above described scenarios would offer a quite realistic
explanation of Lithuania’s exceptionalism in terms of voter turnout in recent years.

Of course, “frozen” or decreasing electorates of major parties reflect potential instability
for the party system and suggest that the institutionalization of Lithuania’s parties is as yet
unfinished. Volatility scores, calculated by a method inidally developed by A.Przeworski®®,
shows that a score of electoral volatility — 25.5 — for leading Lithuanian parties was slightly
higher than in Poland and Slovakia (respectively in 1991-1993:22.78, and 1992-1994:

Table 10. Voter Turnout in the Parliamentary Elections,
1990- 1996 (%)

The' I-st multi- 1 multi- Average
“founding” paryy paryy
elections elections elections
Estonia 78 67 70 71.6
Latvia 80 89 72 80.6
Lithuania 72 75 52 66.3
Total: 76.6 77.0 64.6

Table 11. Electoral Voladility in Lichuania, 1992- 1996

0 ;- 0 ;-

fl:tjtpz'lojfﬁi{;;n fl:tjtpz'lojfﬁi{;? Difference zi?fzif/z’ag;
LDLP 425 9.5 -33.0 16.5
HU(LC) 20.5 29.7 9.2 4.6
LChDP 12.2 9.9 -2.3 1.15
LSDP 5.8 6.6 0.8 0.4
LCU 2.4 8.1 5.7 2.85
Total: 83.4 63.8 51.0 25.5
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24.68), but less than in Hungary (in  1990-1994: 28.02) 2°. But these scores are far
behind Western European countries’ volatility scores?’ | even taking into account the fact
that the methodology of volatility evaluation itself is i111perfect28. Obviously, efficient
political mobilization of voters is a major challenge for Lithuanian parties over the next few
years.

Yet, in spite of considerable instability in support bases, the question “Who are the
supporters of particular parties?” is still relevant.

Ongoing social transformations restrict development of stable party preferences and
identities, but some general features of leading party electorates might be defined (Table
12). Standard variables such as sex, age, education, living place, income, and ethnicity
reveal interesting patterns.

Preliminary evaluations of social profiles of party electorates reflect the following
tendencies: a) majority of leading political parties are heavily dependent on middle aged
and older supporters; b) non-Lithuanians favour the left- wing parties; ¢) electoral groups
with low and medium incomes tend to support the left-wing parties and the Christian
Democrats; d) females tend to support the right-wing parties racher than the left-wing.

The structural organization of Lithuanian parties clearly westernized in the first 5-6
years after independence. Since 1990 all parties based their organization on a territorial
principle®®, instead of the territorial-occupational principle of the Soviet era. Nevertheless,
the mixed electoral system does not allow local branches of parties to be matched
strictly to single-mandate electoral districts. Only the Conservatives made a serious effort to
connect their local branches with the boundaries of electoral constituencies. Other parties
organized their local groupsalong the lines of the administrative-territorial division of the
country. Since 1993 the major parties have founded specialized and autonomous youth
and women sections. Nevertheless, women are still underrepresented in the elite of almost

all parties, except the Women Party (Table 13).

Table 12. Social Bases of Lithuania’s Parties, 1996-1997%°

Sex Age | Education | Living place | Incomes | Ethnicity
HU Females |50+ | primary | major urban | medium | Lithua-
(LO) and high |areas and high | nians
LChDP|Females |50+ | primary |small urban |lowand |Lithua-
and higher | and rural medium | nians
areas
LCU |males |30-49 | high major urban | medium | Lithua-
areas and high | nians
LSDP |Females |50+ equal Vilnius and | medium | Lithua-
distribu- | small urban nians,
tion areas Russians
LDLP |equal till 29; | higher small urban | lowand | Lithua-
distri-  |40-49 areas medium | nians,
bution |and Russians
60+ and Poles
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The overall organization of Lithuania’s parties is neither strictly hierarchical nor
pyramidal, but rather all the basic segments of party structure — parliamentary faction,
party bureaucracy, and the rank-and-file members — are interdependent.

Structural organization is not the only indicator reflecting political efficiency of parties
in new democracies. Their effectiveness cannot be analyzed without also looking at the
parties’ performance in government.

Party Government and Political Efficiency

The common theory of representative democracy defines political parties as the main
political actors responsible for government policy. Jean Blondel points out that “the
articulation between governments and the parties that support them is one of the key
mechanisms, if not the key mechanism, enabling democratic politics to operate, and it is there-
fore essential that this articulation function e[:ﬁciently”3 1 There is liccle doubr chat, after the
1992 election, Lithuania’s government can be characterized as a parsy government, according to
Katz’s well-known formula (despite the fact that it was not until 1994 that a single party
government could be formed — by the LDLP).

Again from the Baltic perspective, the structure of party government in Lithuania differs
substantially from that of Estonia or Latvia. Lithuania’s experience was conditioned by its
political cycleand by a different configuration of political forces. If Lithuania’s political cycle was
started by the right-wing policies, Estonian and Latvian political configuration was dominated
by the centrists and moderate political groups and policies. In 1992 the political pendulum
shifted to the left in Lithuania, but in Estonia and Latvia it stopped rather right of center. After
the elections of 1996 the swing reversed as the coalition of the HU(LC) and LChDP came to
power. Furthermore, if Estonia’sand Latvia’s political stage was occupied by governing party
coalitions, in Lithuania single party majorites, beginning with Sajudis in 1990, dominated in
the nadonal legislative institutions 2. Compared to its Baltic neighbours, the number of efficient
parliamentary parties declined steadily, except for the period of 1990-1992.

Parties’ efficiency in government

cannot be evaluated without investigating

Table 13. Representation of women of their influence in the parliament. The
in Lithuania’s Parliament simplest indicator of a party’s parlimamentary
(number and percentage) influence is the number of seats in the Seimas.

The total number of parties holding seats in
the Seimas, at thirteen to fourteen, isrelatively
HU(LC) | 4 (17.39) 15 (21.42) high and stable after 1992. The same
tendency towards stabilization of numbers
of parliamentary parties isevident in the other
LCU 0 2 (15.3) Baltic countries as well. Nevertheless, an
assumption that all parties holding seats

1992-1996 1996-2000

LCHDP 0 1(6.25)

LSDP 0 2 (16.66) . @y« »

might called as “efficient” or “relevant” would
LDLP 3 (4.28) 2 (16.606) be misleading, because some of them were
Total 10 (7.09) 24 (17.52) unable even to form single-party factions in

the parliament. The alternative and more
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precise way to define efficient parties is to take into account only parties that were able to create
their own factions in the Seimas™®. After the elections of 1996 only 5 parties that had entered the
parliament through the proportional electoral formula, founded single-party factions. In this
case only the HU(LC), LChDP, LCU, LSDP, LDLP could be named as relevant parties.

However, it is still a challenge to select variables to use in the evaluation of the relevant
parties. Obviously, the size of the parliamentary faction is an appropriate indicator of party
influence in the legislature. But the fractional strength of a party may be used in different
ways or evenl stay unused in some cases. Parliamentary parties are collective political actors and
theyare acting in the Seimas as collective decision- making entities. Looking at the question
from this perspective, it would be appropriate to measure the influence of relevant parties by
their presence in the main institutes of the Seimas: the Board, committees and commissions.

According to this methodology, after the 1996 Seimas elections the most influential
party was the HU(LC) (Table 15).

The institutional influence of the Conservatives (LCU) was little higher than their
fractional potency. However, the actual fractional strength of their parliamentary majority
increased because of the formal coalition with the Christian Democrats. The LChDP and
LCU extended their overall power on parliamentary decision-making through entering into
the alliance with the HU(LC) too.In 1992-1996 the LDLP and in 1996- 1997 the HU(LC)
used the same strategy to minimize each other’s institutional influence. But both parties
practiced different tactics to achieve it. The LDLP did it by giving positions to the “third”
or small parties; the HU(LC) preferred the closest allies — the Christdan Democrats and
Centre Union.

Theoretically, patterns of party-government relationships might be placed on a
continuum from dependence to independence. Blondel suggested an additional dimension
of autonomyvs interdependenceto measure party-government relationships.* There are 3
distinct types of party-government relationship in this triangle: a) autonomous govern-
ment, with the party playing a minimal role in a formation and performance of government
(the USA); b) government dependent on party (coalitional cabinets in Belgium, Netherlands)
and c) party dependent on government (France, the UK).?

‘What model is the closest to Lithuania’s experience? A few variables are crucial for
defining the party-government relationships in Lithuania. The constitutionally mixed

presidential-parliamentary system

Table 14. Number of parties in the Baltic leads towards autonomy of the

parliaments, 1990- 1996. cabinet from party. In some cases (for

Consti- | I-st 1I-nd instance, implementing foreign and

tuent multi- | muld- security objectives) the cabinet can

Parlia- party party rely on interactions with the

ment* Parlia- Parlia- President rather than with the

ment ment parliamentary majority.

Estonia 2 10 7**(10) Nevertheless, appointments of

Latvia 2 8 9 ministersare controlled by the ruling
Lithuania | 3*** 5 (13) 5(14) party in the Seimas.

* Data of 1990; ** coalitions and single parties; Two other factors affectmg

***Sajudis, Independent LCP and the CPSU. party-government I'ClatiODShipS
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might be characterized as political ones: the continuous single-party majority in the parliament
after 1992 and the degree of cohesion in the ruling party.

After 1992 we could mention a few different directions along which actual party-
government relations developed. In a period from 1993 to the middle of 1994, the LDLP
government was supported and controlled by the parliamentary faction. Later on, things
changed and the Cabinet of Slezevicius became more autonomous and began to influence
party decisions more than the party influenced the government. After a banking crisis at
the end 1995-carly 1996 the LDLP regained power on the government to some extent.

The 1996 elections changed again the pattern of party-government relations. The
formal coalition agreement between the HU(LC) and the Christian Democrats put the
Vagnorius cabinet under the control of coalition parties. Moreover, the previous experience
in power of the Landsbergis-Vagnorius (former leaders of the Right- wing Sajudis and
present leaders of the HU(LC)) team in 1991-1992 supports the assumption that the
post-96 cabinet will be more strictly subordinated to the will of the parliamentary majority
than was the case with the LDLP. Additionally, such short-term political circumstances
as the presidential elections at the end of 1997 or early 1998, as well as a higher level of
organizational and ideological cohesion within the Conservative Party, compared to the
LDLP, will probably reinforce the dependence of the government on the party.

Over the long-term, the surplus winning coalition, with dominance of the HU(LC),
may serve to increase the independence of the government from the Conservative Party
as well as to open additional space for the autonomous pursuit of policy objectives by
the government. The influence of the LChDP and LCU (as an informal member of the
governing coalition) on elaboration of governmental policies will be as weak as it was
from the very beginning.

Clearly, the common policy objectives of the Vagnorius’ cabinet are constrained
by the electoral programme of the HU(LC). The other two parties — the LChDP and
LCU — can affect the performance of government through control of particular ministries.
Looking statistically, the HU(LC) power in the cabinet is only slightly disproportional
to its share of seats in the surplus winning coalition in the parliament (Table 16). The
actual political weight of the Conservatives is even higher in the government because
the party selected the Prime Minister and appointed its own representatives to most
important ministerial positions (Finance, Economy, Internal Affairs, excepting only
the post of minister of Foreign Affairs, which went to the leader of LChDP.

Obviously, the Right- wing coalition is based on préimus inter pares relationships,
with the HU(LC) enjoying greater influence on the government. However, the power
of the Conservatives’ elite is not a translation of the influence of the rank-and-file party
on the cabinet. The lower levels of the Conservatives’ organization do have some very
limited opportunities and channels to affect the governmental policy through:

* the party’s electoral programme;

*  channeling of communication between party electorate and the government; and

* monitoring the policy and performance of party in the office.

Significant sources for political efficiency of the ruling parties are their connections
with interests groups from both the office-secking and the policy pursuit perspectives.
Party-interests groups interactions are not only a factor necessary for adequate aggregation
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of societal demands but also work consolidating power in the hands of the new political
elite and parties in the transforming countries.

In Lithuanian case, the party-interests groups relationships are still quite ambivalent.
First of all, the interests groups lack both legal status and traditional channels of
communication with parties and party governments. The LDLP government made
efforts to institutionalize a tripartite linkage between the cabinet, the employers’
associations, and the trade unions. Unfortunately, these relationships suffered from the
lack of clear rules and no history of standing, direct influence on governmental decision-
making. Only few major interests groups, such as the Confederation of Industrialists
and some trade unions, established direct links with the Seimas and the Cabinet. On
the level of individual parties, in recent years a few of them have developed links with
interests groups. Examples include the LSDP and the trade unions or the LChDP and
the Catholic Church. The HU(LC) even signed formal agreements of cooperation with
some entrepreneurial organizations on the eve of the 1996 national elections. Moreover,
after the victory in the elections V.Babilius from the Lithuanian Confederation of
Industrialists (LCI) was appointed to the Minister of Economy in accord with the pre-
election agreement between HU(LC) and the LCI.

The alliance of the HU(LC) and the LCI may well be a sign that party-interests
group relationships are entering an era of cooperation and that the previous period of
mutual neutrality, at best, as well as distrust is over. Meanwhile, among the more
positive developments on the horizon is further institutionalization and legal regulation
of party- interests groups relations.

The HU(LC) and the LCI interactions are based on a corporatist pattern. Smaller
interests organizations are acting on a pluralist basis, but due to lack of legally defined
channels of lobbying, underdevelopment of associational networks and culture among
interests groups, they are highly inefficient in satisfying their interests through
negotiations with parties. On the other hand, the major parties are themselves recognizing
that the linkage with interests groups would increase their political efficiency.

Conclusions

Table 16. The Influence of Coalition Parties on the Cabinet

HUILC) | LChDP | LCU Total
number of
seats

Number of seats in the 13 3 2 18*
Cabinet
Share of seats in the 72.2 16.7 1.1 -
Cabinet (%)
Share of seats in the 70.8 16.1 13.1 99
parliamentary coalition
(%)

* Prime Minister plus 17 ministers.
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The competitive party system is a political reality in Lithuania. And stable party
government is a factor of successful ongoing consolidation of democracy.

Some problematic aspects of party performance include voter volatility and political
mobilization and a certain ambivalence of party-interest group linkages. Further,
emphasis on vertical vs. horizonzal relationships inside of parties present obstacles on
the way of party insticutionalization. However, in general Lithuania’s parties are well
advanced on the way to institutionalization and successfully performing the functions
of the “intermediary” structures in consolidating democracy.

Abbreviations

CPSU - Communist Party of the Soviet Union

HU(LC) — Homeland Union (Lithuanian Conservatives)
LCDP - Lithuanian Christian Democratic Party

LCP - Lithuanian Communist Party

LCU - Lithuanian Centre Union

LDLP - Lithuanian Democratic Labour Party

LDP - Lithuanian Democratic Party

LFP - Lithuanian Farmers’ Party

LLU — Lithuanian Liberal Union

LNPP - Lithuanian National Progress Party

LNPU - Lithuanian National Progress Union

LPU - Lithuanian Peasants Party

LSDP - Lithuanian Social Democratic Party

LSPDP - Lithuanian Socialist People Democratic Party
NP “Y.L” — National Party “Young Lithuania”

U ex-P&D — Union of ex-Political Prisoners and Deportees
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IS LITHUANIA A NORTHERN OR CENTRAL EUROPEAN
COUNTRY?*

Evaldas Nekrasas

During the rebirth period, i.e. during 1988-1990, when Lithuania was trying
to comprehend who it was and where it stood in the global scheme of things, the
main issue for Lithuanians was to determine their country’s coordinates along an
East-West axis. This was quite natural because Lithuania was seeking to regain what
it thought was its proper place, after being forcefully torn away from the Western
world and incorporated into the Eastern world. After Soviet liberalization and the
Lithuanian national renaissance made it possible to talk about Lithuania’s future in
public fora, there began discussions about Lithuania’s prospective shift towards the
West. Even before the re-establishment of independence, scholars who were writing
about Lithuania’s place in Europe, including the author of this article, considered it
entirely natural that Lithuania would shift westward in a political and cultural
sense. Nevertheless, it was apparent that Lithuania’s integration into an ever closer
European community of nations would represent a difficult task psychologically for
a nation which was attempting to free itself from a different “community of nations.”?
In essence the road led from one Union towards another Union, but the people
apparently were determined to proceed.

The process of shifting confronts a nation or a state with various tasks and
issues, without regard to the geographical direction in which “movement” takes
place, whether it is west, east, north or south. It would therefore be appropriate to
identify at least the most important problems before beginning an investigation
into some questions related to Lithuania’s self-identification, including the
determination of the country’s geo-political location, the establishment of foreign
policy priorities and, finally, even the setting of the direction of economic and cultural
development. In discussing these complex questions it evidently would be useful to
differentiate among the following: (a) Where have we been; where are we now and
where are we going? (b) What kind of people are we; how do we perceive ourselves
to be and how do others perceive us? (c) What do we already have; what do we wish
to achieve and what can we realistically expect? (d) To what extent is our place in
the world predetermined by others and how free are we to choose where we wish to
be? It would be useful to take into account all these aspects in discussing Lithuania’s

*An article was published in Lithuanian Foreign Policy Review, no. 1 (1998), p.p 19-46.
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geopolitical as well as cultural identity, but this should best be left to a major monograph,
and not to an article of limited scope. We will, however, take into account at least the
circumstance that these aspects are differen.

In fixing Lithuania’s coordinates on the Fast-West axis, we must state that, with
some reservations, Lithuania was a part of the Western world from the introduction of
Christianity to the third partition of the Lithuanian-Polish state in 1795, and from 1918
to 19402, Of course it is necessary to specify what this article considers to be Western, for
the concept of the West has many meanings. One of the most important is the following:
The Western world includes the countries which have assumed the religious, cultural
and, in part, political inheritance of the Western Roman Empire. The contemporary
boundaries of this world certainly are not identical to those which Emperor 7heodosius
drew in the year 395, when he divided up the empire between his two sons. But the
subsequent devlopment of the Ancient and Medieval World, in which religion played a
conspicuous role, had a profound influence on the contemporary world. For even the
confrontation line between communism and liberal democracy during the Cold War had
a certain connection to the boundary drawn more than one thousand five hundred years
ago. And in 1500 A.D. the eastern boundary of the Western world, or Western civilization,
was definitively set and coincided with the eastern limits of the expansion of Western
Christianity, as Huntington would saly3 . We may argue with Huntington on the most
varied of issues, but we must admit that this line coincides almost ideally with the eastern
boundary of the European Union and the most realistic candidates for EU membership.
In this regard the present division of Europe (from which we cannot escape in the near
future) is clearly more natural than, shall we say, the division of 1980.

Thus Lithuania was a part of the Western world, both from the end of the XIVth
until the end of the XVIIIth century and at the beginning of the XXth century. It was
forcibly “transferred” to the Eastern world, and that is why it is not strange that from the
rebirth period Lithuania sought to return to the Western world as soon as possible. To be
sure, there was no lack of resolve previously, for example, during the uprisings of 1831,
1863, 1941 or the armed resistance of 1944-1952. But this time fate was better disposed
towards Lithuania. To be more precise, Lithuania took advantage of favorable political
conditions in 1990, as well as in 1918. The difference between these two critical moments
was that in 1990, Lithuania took advantage not so much of opportunities but rather very
actively created a new situation not only in Lithuania, but also in all of Europe.

The re-establishment of independence in 1990 represented a major step towards
the West and initiated a process which acquired great momentum. Today we can
confidently say that, in this respect, our geographical standing is sufficiently clear. One
again, we are in the Western world in a cultural, political and economic sense. During the
eight years which have elapsed since the re-establishment of statehood, we have made
notable progress in integrating into European and trans-Adantic structures. The entry
into force of the Lithuanianuropean Union Association Agreement on February 1, 1998,
isa prominent milestone on the road to the West. Although Lithuania has so far not been
invited to begin negotiations with the EU regarding full-fledged membership, almost no
one doubts that the negotiations will start before long (how long is another question).
Being in the geographical center of Europe, we are economically and politically in the
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West. It is crucial not only that we clearly comprehend this, but also that others see our
place there. In this respect there is not much difference between reality, our aspirations
and our possibilities. Even Russia, which is trying to retard our integration into trans-
Adantic security structures, essentially does not doubt that Lithuania isa Western country.

In Lithuania almost everybody is in agreement regarding Lithuania’s Western
identity, with the exception of the small number of S. Salkauskis adherents (who
maintained that Lithuania is betiween East and West), the radical nationalists, a handful
of Eurosceptics and one or two surviving pagans (whether real or imagined). But this
accord leaves another question open: in which part of the Western world are we, wish
to be or can be? The answer to this question - the most important aim of this article -
cannot be presented by simply pointing to Lithuania’s location on a political or some
other kind of map. Self-identification - not only of an individual, but also of a nation or
a state - always involves a choice. We must ask ourselves what we wish to belong to, and
the word belongabsolutely does not mean (or does not necessarily mean) being a part of
another state. We are primarily concerned with the question: with which region does
Lithuania identify itself: where does the country seek, or should seek, good friends, or
at least its best neighbors; with whom does Lithuania primarily strive to develop relations;
whom can it rely on most and whom does it consider most important.

This question can be treated as a psychological or culturological issue, but it also
has a very significant political dimension. We quite often become a part of that which
we most want to be and strive to be. Regional self-identification is in part conditioned
by geography, history, religion and culture. Many believe that these things cannot be
changed. It would seem that Lithuania cannot conceive of itself as a Mediterranean Sea
state simply because it is not one. But even in this apparently obvious case it is advisable
to be careful. The social world, which comprises the political and, more specifically, the
international and foreign policy spheres, is less clearly defined than nature. It is consrived
both intellectually and spiritually as well as practically and politically. History is not
only something that was. It is subject to re-writing and re-interpretation. Different
nations see it entirely differently. This is asserted not only by specialists of history or
social science, but also by far more practical people. Not so long ago, Jan Widacki,
former Polish Ambassador to Lithuania, quite accurately noted that, in the long history
of Lithuanian-Polish relations, the two peoples perhaps agree on only one event, namely
the Battle of Zalgiris (Grunwald)?. Yet even in this instance their views are not completely
identical. The Poles believe that the allied forces were led by Jogaila (Jagiello), whereas
the Lithuanians are convinced that Vytautas was the real commander. It may seem that
geography constrains the search for identity even more than history. Yet even geography
cannot lock up anything in a steel cage. Lithuania is not a Mediterranean state. Being a
Western country, however, Lithuania is at the same time a part of Mediterranean
civilization because the sources of Western civilization lie in ancient Greece and Rome.
Moreover, Lithuania once extended to the Black Sea, in other words to the Mediterranean
Sea basin. Besides, countries and peoples change their territories. Lithuania’s territory
today is quite different from what it was in the time of Vytautas the Great. After World
Wear II, the territory of our neighbors the Poles was pulled a couple of hundred kilometers
westward as if it were a blanket. In this century there were proposals to move Lithuania
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even further away - to America or Africa. Serious authors® discussed a plan to create a
Lithuanian province in North America, a “New Lithuania,” which would surpass that
of the old homeland ten times over in its territorial extent. Although this may prompt
us to smile, we should recall that these discussions were made meaningful by the approach
of World War II. The War threatened to totally destroy the Lithuanian people. In fact,
a significant part was destroyed, and a third ended up in America and Siberia, a land
whose climate our pre-war geopoliticians considered to be less suitable than that of
British Columbia, Alberta or Saskatchewan.

Thus regional identity is not a given for all time, but rather is chosen, at least in
part. After picking out our coordinates on the east-west axis, we can also sketch them
out on the south-north axis, even without setting forth as our goal the transfer of Lithuania
to Lapland or Madagascar. Realistically, of course, the range of choices is narrower, and
the alternatives are identified in the title of this article. Therefore, is Lithuania (can it
be, or ought to be) a northern or central European country?

To answer this question we must return to the previously-discussed question of
Lithuania’s shift (return) to the West. The crux of the matter is that the choice between
northern and central Europe as the basis of regional self-identification is directly related
to how we set the trajectory of movement to the West. A Western orientation was
immediately adopted as a strategic goal of the Lithuanian people and the state, and was
even enshrined in the Constitution of the Republic of Lithuania in a somewhat peculiar
formulation as “non-accession to post-Soviet Eastern unions.” More significant problems,
however, arose in connection with the choice of trajectory.

The metaphor of two roads leading to Europe - one through Poland, the other
through Scandinavia - was used more than once following the restoration of independence
to illustrate the dilemma of choosing the appropriate foreign policy course. Poor relations
with Poland during 1990-1993 ruled out the first alternative, the shorter road. A number
of circumstances determined the status of Lithuanian-Polish relations. First of all, during
the interwar period, relations were very tense on account of the Vilnius dispute. After
regaining its independence a second time in 1990, Lithuania seemed to return
psychologically to that era (even re-establishing briefly the validity of the 1938
Constitution). Although the political situation in 1990 was completely different and
the de facto boundary between the two states was firmly established, old resentments
surfaced on both sides. Some political forces in Poland could not accept that Vilnius
belonged to Lithuania, thereby increasing Lithuanian distrust of Poland, which was so
characteristic of the interwar period. Even official Poland viewed the re-establishment
of independence in 1990-1991 with some reserve, at a time when many countries were
expressing their fervent good will, which we may add, cost them nothing. Lithuanian
independence following the Act of March 11 was viewed with considerable hostility by
some Lithuanian Poles. We may also refer to them as Lithuanians of Polish descent, as
Pope John Paul IT did when he visited Lithuania, thereby provoking a great deal of
dissatisfaction on the part of both Polish and Lithuanian radical nationalists. In part
because many Lithuanian Poles spoke Russian as their native tongue and also because
many did not have an especially favorable regard of Lithuanians, Lithuanian Poles
viewed Lithuania as a more alien state than the Soviet Union. They perceived that the
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Republic of Lithuania was forced upon them. Neither did they wish to study the Lithuanian
language, which most of them had not learned. In these circumstances, Gorbachev’s
and Moscow’s skillfully cultivated anti-Lithuanian campaign in the Vilnius region could
be developed without great difficulty. The Soviet Union considered this region and the
Polish minority in Lithuania as a political card to be played against Lithuania in
attempting to prevent its final departure from the alleged “Great Fatherland.” This
campaign was directed by the CPSU Central Committee and the CPSU regional heads
in the Vilnius and Salcininkai districts. Overnight these local leaders managed to
transform themselves from rabid internationalists to fervent Polish nationalists. Their
straightforward goal was the creation of a politically autonomous Vilnius region, which
the USSR could utilize against Lithuania much like Moscow utilized the Trans-Dniestr
republic against Moldova. Some anti-Communist political forces in Poland supported
this Communist activity. Many in post-Communist Poland readily believed the Polish
Communists of the Vilnius region when they complained about the evil Lithuanians’
persecution of Poles in Lithuania. One needed merely to cast a glance at Moscow,
however, to comprehend who was dictating these complaints. A wave of anti-Lithuanian
resentment welled up in Poland in the fall of 1991, after the Supreme Council of the
Republic of Lithuania dissolved the Vilnius and Salcininkai district councils (which
represented the majority Polish inhabitants) for anti-Constitutional activity. In a letter
written to Vytautas Landsbergis in December of 1991, Polish President Lech Walesa
described Lithuanian-Polish relations as “close to critical.”

Nevertheless, both countries agreed that it was imperative to improve bilateral
relations. The August 1991 putsch, which led to substantally diminished support for the
Polish Communist leaders in Lithuania by Moscow, permitted both countries to begin a
slow process of rapprochement. On January 13, 1992, in Vilnius, Lithuanian Foreign
Minister Algirdas Saudargas and Polish Foreign Minister Krzysztof Skubiszewski signed a
general Lithuanian-Polish Declaration, which became the foundation for the subsequent
bilateral political agreement. Although weakened, especially after new elections to the
above-mentioned councils, the Lithuanian Poles’ old and new political leaders’ complaints
regarding violations of Polish rights in Lithuania continued, however, to burden Lithuanian-
Polish relations. Negotiations on the signing of an inter-state agreement were also
complicated by Lithuania’s unrealistic actempts to include in the agreement a condemnation
of General Zeligowski’s 1920 march on Vilnius, the occupation of Lithuania’s capital
and the later incorporation of the entire Vilnius region into Poland as illegal acts. Thus
relations between the two states were not good either during 1992 or 1993.

For this reason, the road leading through Poland seemed closed. Given the
Scandinavian countries’ much more favorable attitude regarding Lithuania and the
apparently self-evident Lithuanian view of the Baltic states as fraternal countries, it
seemed clear that the Scandinavian road to Brussels would have priority. To be sure,
this road would take a major detour through Latvia, Estonia, Finland, Sweden and
Denmark. It was namely the choice of this road which determined the attempts at
strengthening Lithuania’s identity as a northern European country.

The northern European countries supported Lithuania’s goal of independence
from the very beginning of Lithuania’s conflict with the Soviet Union. As early as the
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spring of 1991, Iceland became the first state in the world to recognize the re-
establishment of Lithuanian independence. Denmark and Norway actively aided
Lithuania. It is true that Sweden at first was somewhat more passive, but it later tried to
compensate for its initial lethargy in various ways, including by becoming the first
foreign state to open an embassy in Vilnius. Although the major Western states supported
Lithuania in 1990-1991, they, and especially the US, were concerned with preserving
the strategic balance of power and feared an uncontrollable collapse of the Soviet Union.
Their freedom of maneuver in the international arena was thus constrained. Germany
in particular felt constrained (and still does today), since it felt gratitude towards Russia
(somewhat exaggerated, one might say) for German unity and avoided irritating Moscow
atall costs. The Nordic countries were much freer because they did not feel such a great
responsibility for the global balance of power. They perceived their real interests on the
Eastern shore of the Baltic Sea much more clearly than during the pre-war years and
began expending efforts in support of Lithuania, Latvia and Estonia regarding their
political, economic and cultural development as well as their integration into Europe.

Obviously, choosing the road to Europe through Scandinavia required closer
cooperation among the three Baltic peoples. Baltic cooperation was strengthened by the
establishment of links between Sajiidis and the popular fronts of Latvia and Estonia during
the Rebirth period. The re-establishment of Baltic independence prompted the
establishment, or re-establishment, of common institutions (some of them were created
in the interwar period but were later liquidated by the Soviet Union) and the signing of
quite a few cooperation agreements. A number of factors hindered interwar cooperation
among the Baltic nations, despite the similarity of their fate (they all freed themselves
from Russian “protection” in 1918). The most important evidently were not connected
to differences in levels of cultural and economic development, or to religious heterogeneity,
but rather were related to Lithuania’s conflict with Poland over Vilnius, in which Latvia
and Estonia did not wish to involve themselves. Latvia and Estonia felt that good relations
with Poland were of greater importance than good relations with the much smaller and
less influential Lithuania. Close links with Lithuania would have harmed relations with
Poland. That is why it was difficult to even think of serious integration among the Baltic
states at the time. Given the above, the establishment of the Baltic Entente in 1934, one
with even very limited objectives, should be seen as a major diplomatic victory (especially
for Lithuania). Nevertheless, the perception of a common Baltic identity remained quite
dim in all three countries even after the creation of the Baltic Entente.

In 1988, the situation began to change. The three Baltic nations renewed their
struggle to free themselves of the Soviet Union’s “protection.” The circumstance that
this was being undertaken a second time in the 20th century strengthened the feeling of
Baltic identity. Only Lithuania re-established its state in 1918, for the Latvians and
Estonians had not previously established states of their own. The commonality of the
historical fate of all three nations was much more apparent at the end of the XXth
century than in 1918. Now all three nations were striving to restore independence.
Working together in re-establishing and protecting independence became a key condition
for achieving national goals. Significant milestones marking this cooperation before
1990, were the struggle for Baltic economic autonomy in the USSR Congress of People’s
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Deputies, the abrogation of the Molotov-Ribbentrop Pact, the introduction of the
supremacy of republic legislation over Soviet laws and the change of the status of national
languages. “The Baltic Way” not only demonstrated to the whole world the
determination of the three nations to be free, but also served as an obvious expression of
Baltic solidarity. Baltic identity began rapidly strengthening because the most important
political goals of the three states coincided after the re-establishment of independence
in 1990. These included: the elimination of the remains of Moscow’s control,
international recognition, the withdrawal of the Russian army and the creation of market
economies and political democracy. Many Lithuanians began to conceive of Baltic
identity as self-evident, and some Lithuanian political leaders regarded Baltic integration
as an essential precondition for integration into the European Union.

The development of cooperation among the three Baltic states was accompanied
by the expansion of cooperation between all of them and the Nordic countries, which
slowly became ever more institutionalized in accordance with the 5+3 formula (5
northern Furopean plus 3 Baltic countries). The Nordic countries’ good will vis-a-vis the
Baltic countries was clearly visible, although it was not entirely altruistic. Contacts of the
most varied kinds and at different levels expanded rapidly. Lithuanians began seeing
themselves asa part of the Baltic-Scandinavian (Balto-Scandian) region. The broader Nordic
identity began to complement Lithuania’s Baltic identity.

This was a completely new phenomenon in the history of Lithuania and the
Lithuanian mentality. Lithuania had never before considered itself a Nordic country. It
tooka step towards the north in the XVIth century when it acquired territory corresponding
to present-day Latvia and southern Estonia following the Livonian War. Nevertheless,
Lithuania apparently was not too committed to keeping these lands, for it did not especially
regret their subsequent loss. Instead, the Grand Duchy of Lithuania was more interested
in pursuing expansion towards the east and south: the north was only a brief episode.

Lithuania’s unfolding Nordic identity, which first emerged in 1990, was based
essentially on a political foundation. In particular, religion distinguished Lithuania from
northern Furope. And as history clearly shows, purely political links between different
nations usually are not very durable. No doubt the three Baltic nations’ common fate in
the XXth century, their incorporation within the Russian Empire during the XIX
century and the beginning of the XXth and a certain level of Russian cultural influence
brought the three nations closer together than at any other time before. Undoubtedly
they were more similar to each other in 1990, following 50 years of Sovietization, than
they were in 1918. This similarity eased their collaboration.

Soon, however, problems complicating the three Baltic countries’ relations started
to proliferate. Although the Vilnius problem was no longer a burden, other disagreements
became apparent. Their similar economic specialization made them competitors in
international markets. The Estonians and Latvians feared that Lithuania, as the largest
of the three, might start dominating the Baltic alliance. Each country was apprehensive -
and not without reason - that the others might pursue their interests at the expense of the
“Baltic Sisters.” Lithuania was criticized for its “separate” negotiations with Russia regarding
Russian troop withdrawal from Lithuania and for giving Latvia and Estonia insufficient
support when Russia exerted pressure on them. The Estonians use every opportunity to
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trumpet their superiority in the Fastern Baltic and their success in carrying out economic and
political reforms, while pointing to the inability of Latvia, and especially Lithuania, to keep
up. The Latvians squabbled with the Estonians and Lithuanians in attempting to expand
their economic zone in the Baltic Sea at the expense of their neighbors.

Friction between the Baltic states, the declarative nature of the activities of their common
institutions, or simply their inactivity, their inability to put into practice many signed tripartite
agreements considerably cooled the earlier enthusiasm about their integration. Efforts to
link the three Baltic countries in the equivalent of the Benelux Union (named Eslalija, for
example) appeared increasingly unrealistic. It gradually dawned on everybody that Baltic
integration was not a precondition for integration into the EU (this has become even more
obvious after Estonia was invited to begin negotiations with the EU).

Given the above, Lithuania’s foreign policy orientation began to shift during 1995-
1996. The northern road to Europe, leading through Latvia, Estonia, Finland, Sweden
(perhaps Norway) and Denmark appeared long and rutted. It was evident that certain
stretches of the road would be difficult to master. The Lithuanians turned 180 degrees
and saw that the second road which at first appeared closed was essentially open. Moreover,
it is incomparably shorter. We are obviously talking about the road through Poland.

After four years of tension, the Treary on Friendly Relations and Good Neighborly
Cooperation between the Republic of Lithuania and the Republic of Poland was finally
signed in 1994, and ratified the same year. The psychological shock which many
Lithuanian Poles (or Lithuanians of Polish descent) experienced following the restoration
of Lithuanian independence passed, or at least wore off substantially. They began to
recognize the Lithuanian state, obtained Lithuanian citizenship and learned some
Lithuanian. Some of them now genuinely regard themselves as Lithuanians of Polish
descent, as the Pope had requested. The problem of Lithuanian Poles no longer embitters
Lithuanian-Polish relations. Poland never officially disputed Soviet sovereignty over
Vilnius and the Vilnius region in the post-war era. After Lithuania and Poland re-
established diplomatic relations, Poland de faczo recognized this region as belonging to
Lithuania. The 1994 treaty dotted the final i’s. With this, Lithuania achieved one of its
most important diplomatic goals of the XXth century, which absorbed more of
Lithuania’s attention in the pre-war period than the preservation of sovereignty. Some
in Lithuania are inclined to believe that the “Republic of the Two Nations,” i.e. the
common Lithuanian-Polish state which arose after the 1569 signing of the Union of
Lublin, formally ceased to exist only after the 1994 treaty entered into force. This treaty
truly has historical significance for Lithuania. It is not surprising that Lithuanian-Polish
relations started to improve dramatically after the signing of this document. The political
changes in Poland over the past few years resulted in the loss of power of certain political
figures who were not especially well-disposed towards Lithuania. This outcome had a
particularly favorable impact on the later devlopment of both countries’ relations. Four
years ago, Lithuania already clearly perceived that Poland was a very serious candidate
for membership of both the European Union and NATO (subsequent events confirmed
this). Thus good and, even better, exceprionally goodrelations, are of vital significance to
Lithuania as it pursues strategic foreign policy goals. And, what is more, it appeared to
some influential political leaders that Lithuania’s attachment to the Baltic geopolitical
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region (i.e., of Lithuania, Latvia and Estonia) is more of a hindrance than an advantage in
pursuing an independent foreign policy: Lithuania in seeking NATO membership could
gain more by accenting its individuality (and its ties to Poland) racher than its Baltic nature.
In this way, Lithuanian foreign policy adopted an informal and unofficial position
concerning the necessity of dismantling the Baltic geopolitical region (encompassing
Lithuania, Latvia and Estonia). This position supplanted the dominant view of the
importance of Baltic integration. In a formal sense, of course, this does not contradict the
goal of strengthening cooperation among the three countries. But separating cooperation
from regional integration, which is an effective means of strengthening a geopolitical region,
and moving instead to dismantle it, obviously reduces the level of tripartite and bilateral
cooperation.

At an official level the inclination to dismantle the Baltic geopolitical region is
reflected in the Lithuanian proposal to include at least one Baltic state (presumably
Lithuania) in the firsc phase of NATO enlargement. Strangely enough, Lithuanian
officialdom was displeased when the European Union began assisting in the dismantling
of the Baltic geopolitical region by inviting Estonia to begin accession negotiations, but
not Latvia and Lithuania. Lithuania’s predictably unsuccessful efforts to sign bilateral
US-Baltic Charters instead of a quadrilateral Charter of the US and the three Baltic states
were a clear manifestation of the position in favor of leaving this geopolitical region.
Adhering to this stance, Lithuania (and admittedly the other Baltic states) are not
undertaking any decisive steps toward strengthening the Baltic Council of Ministers. On
the other hand, there are clear signs that Baltic cooperation is developing and that some
integration processes are continuing, especially in the military field. One need only mention
three acronyms — BALTBAT, BALTRON and BALTNET — by way of illustration.

At this point it would seem natural to pose three questions: 1) Does the Baltic
geopolitical region exist at all, and if so, is Lithuania capable of dismantling it? 2) How
will Lithuania benefit from its dismantling? 3) What are the negative consequences for
Lithuania of leaving the Baltic geopolitical region?

We will try to provide concise answers. First of all, the Baltic countries do not meet
all of the political science criteria of a geopolitical region. Viewed historically (we shall
limit ourselves to the XXth century), the three Baltic countries are merely a part of the
interwar Eastern Baltic region, whose status was also doubtful. This region was composed
of Finland, Estonia, Latvia and Lithuania; Poland was sometimes included in this grouping
as well. Aside from geographical considerations, the Eastern Baltic region was also united
by interwar geopolitics: it was the zone where the interests of the Soviet Union and Germany
(and to a lesser extent those of the other major powers) intersected.

The present region of the three Baltic countries, like the former Eastern Baltic
region, does not have long-term prospects. It should become a part of a broader region
in an integrated Europe (let us leave aside the question of which region for the end of
the article). But if we narrow the focus of the analysis to several years, we must state that
the region, or subregion, of the three Baltic countries is a fact of international political
life at the end of the XXth century. The region exists not so much as a consequence of
the efforts of the Baltic states, but rather because it represents a point (or unit) of
intersection of the interests and policies of the major world powers. In this respect, the
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changes in the geopolitical status of the region over the past few years have been truly
remarkable. Formerly a Russian sphere of influence, it has become an arena in which
the interests and policies of very important and varied actors in international politics
(first of all, the US, NATO, Russia and, to an extent, Germany) intersect. The Baltic
countries succeeded in attracting the attention of the West and changing to a certain
extent its previously sceptical view of the importance of the Baltic countries. Assuming
that this is a significant foreign policy achievement of the Baltic countries, one must ask
if the attempts to dismantle the geopolitical region may not be counterproductive. Can
we assume that those in the West who “worry” about the Baltic countries will care only
about Lithuania? The geopolitical situation of the Baltic countries is much more favorable
than it was in the interwar period, not least because they have been far more united in
the international arena in recent years than during the 1918-1940 period.

If the Baltic geopolitical region is not only (perhaps not so much) a product of the
Baltic countries’ conscious policy, but rather a construct of the major actors on the
international scene, then it is doubtful whether Lithuania will succeed in dismantling
it, even with Estonian assistance. (Estonia’s orientation toward Finland somewhat
resembles Lithuania’s present orientation toward Poland, although the Estonians envy
the warmth of the Lithuanian-Polish relationship and the accompanying institutionalized
links.) Perhaps it would be especially difficult to change the US position. The US, with
its worldwide interests, would find it hard to pursue separate policies vis-a-vis small and
proximate countries, without regard to whether they are Baltic or Benelux states.

Let us, however, assume for the sake of argument that Lithuania succeeds in taking
apart the Baltic geopolitical region and convincing Western countries that they should
regard the Baltic countries individually. What would be the consequences of such a
change? Certainly they would not all be favorable. The greatest potential achievement
might be the resulting opportunity to join NATO without regard to Latvian and Estonian
prospects. The value of dismantling the geopolitical region might also be great if we
accept as true the supposition that NATO will not agree to Estonian membership because
it does not wish to create a military-strategic situation which would threaten the security
of Russia’s second-largest city and former capital. As for Latvia, membership in NATO
is complicated by the significant political, and especially economic influence, of its
large, Russian minority and, indirectly of Russia. Given that Lithuania’s relations with
NATO are of longer duration and more intensive than those of Latvia and Estonia,
that the influence of Russians and of Russia is weaker, and also that the Kaliningrad
region is not as important to Russia as St. Petersburg, then one can assume that
Lithuania’s acceptance into NATO is more likely than that of Latvia and Estonia.

This assumption, which has apparently been an important factor in Lithuania’s
recent foreign policy, may be questionable. Firstly, the envelopment of the Kaliningrad
exclave by the territory of NATO countries (the result of Polish and Lithuanian NATO
membership) can hardly be a much more acceptable outcome to Russia than NATO’s
proximity to St. Petersburg. (Should Estonia become a member of NATO, its border
would be separated from St. Petersburg by a distance of about 100 kilometers, and
Estonia along with NATO could pledge to refrain from stationing weaponry representing
a direct threat to St. Petersburg). Secondly, accepting Lithuania alone among the Baltic
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states would not have the military-strategic significance for NATO which would result
from accepting all three Baltic states. The Baltic countries’ prospects for NATO
membership evidently would improve only in the event that NATO would evolve even
more distinctly along a political rather than a military course following the entry of
Poland, the Czech Republic and Hungary. Improved relations between Russia and the
West would also be an important precondition.

One may suppose that the dismantling of the Baltic geopolitical region would be
advantageous in another respect, namely, by allowing closer cooperation with Poland.
One should also note that Lithuanian-Polish rapprochement would enhance Lithuania’s
prospects for NATO membership. The problem of Lithuanian-Polish relations merits
separate treatment. Yet it is clear even without delving into the matter that Lithuania’s
inclusion in the Baltic geopolitical region did not prevent Poland from identifying Lithuania
as a strategic partner (incidentally, this term, which Polish President Aleksander
Kwasniewski repeated in February of 1998 in Vilnius, illustrates the enormous changes
which have occurred since the end of 1991, when President Walesa termed bilateral
relations as close to critical). Thus it is not at all evident that Lithuania’s policy of
rapprochement with Poland requires it to loudly proclaim that Lithuania is not a Baltic
and Nordic country, but rather a Central European state in the narrow sense of the word.

If Lithuania were to succeed in convincing the world that the Baltic countries should
be treated individually and not as a geopolitical unit, it would lose some advantages. The
5+3 formula linking Nordic and Baltic countries could be changed to a 5+2 formula, which
would exclude Lithuania. Responding to the objection that this is not likely, one could note
that this unlikelihood bears witness to the indestructibility of the Baltic geopolitical region.

Should Lithuania “drop out” of the Baltic geopolitical region and fail to achieve
NATO membership, despite all its efforts, then its security could be adversely affected by
the possible loss of “soft” Western security guarantees which currently derive from
Lithuania’s inclusion in the relatively important Eastern Baltic region. Moreover, Latvia
would become increasingly isolated if Lithuania were to pursue ever closer ties to Poland
while Estonia oriented itself more and more towards Finland. Russia might take advantage
of Latvia’s isolation and strengthen its influence, which would worsen Lithuania’s position
(the Russian-speaking pensioners’ demonstration in Riga in March of 1998 and, most
significantly, the reaction to it within Russia are not particularly promising).

But let us return to Lithuania’s relations with Poland. Rapprochement with Poland,
termed a strategic partnership, is perhaps the most notable shift in Lithuanian foreign
policy following the rejection of neutrality, which was the declared policy during the
first few years after the restoration of independence (it was impossible to officially seck
NATO membership because Lithuania had not been recognized internationally and
the Russian army was stationed on its territory). Although Lithuania’s relations with
Latvia and Estonia were termed a strategic partnership back in the Sajudis period, and
there is nothing to prevent a country from having several strategic partners, the idea of
partnership with Poland was closely associated with the concept of abandoning the Baltic
geopolitical region. Poland, and a friendly Poland in particular, is considerably more
important to Lithuania than Latvia and Estonia taken together. Especially significant is
Poland’s demographic, economic and military potential as well as its prospective influence
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within NATO, the EU or CEFTA, taking into consideration Lithuania’s interest in joining
these institutions. Very close political and military relations with Poland are of significance
in looking for a counterweight to Russian pressure. More intensive economic cooperation
between Lithuania and Poland might also encourage greater foreign investment into
Lithuania. Poland’s special relations with Germany and France (the so-called Weimar
Triangle) show the importance which the West attaches to Warsaw.

Thus partnership with Poland opens up new and promising prospects. Bearing in
mind the long-term history of bilateral relations, however, one is willy-nilly confronted
with the following question: what motivates Poland in emphasizing the importance of
its partnership with Lithuania? As history shows - and this applies not only to the
history of Polish and Lithuanian relations - the love of one state for its neighbor, in
particular a much smaller neighbor, is quite often motivated by rather egoistic impulses.
Good or even very good relations with Lithuania are obviously useful to Poland in
seeking the same goals which Lithuania is pursuing, namely, integration into NATO
and the EU, since good neighborly relations are a precondition for integration. However,
as Poland draws nearer to Lithuania it appears that Warsaw is also pursuing unilateral
interests which are not directly connected with membership in NATO and the EU.

Poland is clearly interested in strengthening its influence in the Central and East
European region and in attaining unquestioned leadership here. Having long been
directly dependent on the Soviet Union, Poland now wishes to influence or even control
events in the region. At present the region in which Poland’s influence (or at least
attempted influence) is most apparent includes Ukraine, Moldova, Romania, Hungary,
the Czech Republic, Slovakia and Lithuania. Of course Poland would like to draw
Belarus into this region, but Russia’s strong influence is an obstacle. Poland is also
interested in Latvia, Estonia and Bulgaria.

Not all of the countries of this region view Poland’s desire to be dominant here in
the same light. Hungary and the Czech Republic view this prospect with some suspicion
and without enthusiasm. By contrast, the current president of Romania made Warsaw
the destination of his first visit abroad. The strengthening of Polish influence in Slovakia
is checked by Russia although not to the same extent as in Belarus. In Ukraine the prospects
for expansion of Polish influence are quite good (both countries recently forgave each
other the damage each inflicted on the other during the war and post-war years). In the
future, however, as Ukraine strengthens economically and politically, bilateral relations
will develop only on the basis of a dialogue among equal parters. Of all Poland’s neighbors,
Lithuania seems to be the country where Warsaw could most easily expand its influence.
That is why Poland is proceeding to do this, and quite successfully. The present is an
especially favorable time in which Poland can develop an independent foreign policy,
given that Germany still limits the use of its political power and has economic problems
arising from the unification of eastern and western Germany. Some Western countries
apparently are quite well-disposed towards the rise of Polish influence in the region, where
they do not wish to see Germany or Russia exercizing too much direct influence.

The intensification of Lithuania’s relations with Poland generally improves the
international standing of Vilnius, although this is sometimes done at the expense of
Lithuania’s ties to Latvia, Estonia and, at the same time, to the detriment of relations with
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the Scandinavian countries. Lithuania might thereby face a certain danger of becoming too
dependent on Poland, as it did a long time ago. Perhaps this danger is not so great. But it is
worth considering when discussing Lithuania’s foreign policy orientation and regional self-
identification. Moreover, Lithuania could end up in an uncomfortable position if Poland
were to someday begin attaching less importance to the bilateral relationship. However, fears
of a cooling in relations triggered by the 1997 Polish Sejm elections and the Lithuanian
Presidential election of 1998 apparently proved groundless.

Lithuania’s relations with Poland were formerly complicated by a shared past. Now,
however, it is becoming an excellent basis for partnership. The shared past ensured the
presence of cultural, and in part, psychological intimacy. Having received Christianity from
Poland, Lithuania is very close to its neighbor in a religious respect at present. The Pope’s
affection towards Lithuania, which is based on known family ties, and the common worship
of the Madonna of the Dawn’s Gate are clear manifestations of this intimacy, as is a certain
conservatism shared by the Church hierarchies of both countries. In the past, Lithuania was
threatened by total Polonization of its language and culture. But the Lublin Union also had
other consequences. Polish culture made a considerable impact on Lithuanian culture. Our
cultural heritage coincides in part with that of Poland’s. St.Anne’s Church and the nearby
standing sculpture of Adomas Mickevicius (or Adam Mickiewicz) as well as the old buildings
of the University of Vilnius standing close by are spiritual treasures for both the Lithuanians
and the Poles. The Old Quarter of Vilnius does not differ that much in its spirit from the
Old Quarter of Krakow. In visiting one or the other, we are still in Central Europe.

There is no doubt that in a cultural sense Lithuania is closer to Central Europe
than to Northern Europe. But this statement does not mean that we must respond to
the question posed in the title of this article by asserting that Lithuania is not a Nordic,
but rather a Central European country. For the question concerns not only culture, but
also politics, the past as well as the future. The circumstance that Lithuania was not
invited to a recent summit of Central European leaders gives added impetus to the
question of whether Lithuania really is a Central European country in a political respect.

We mentioned earlier the negative consequences of rejecting Lithuania’s Baltic,
hence also its Nordic, identity and limiting cooperation within this region. In recent
years, Lithuania may have appeared somewhat indecisive in searching for its political
identity. It appeared indecisive not only because other countries shifted their policies
toward Lithuania. In our opinion, Lithuania also defined the region (or subregion) in
which it sought this identity too narrowly.

The reader may assume that the author is intent on proving that Lithuanians are
Europeans. Furthermore, the better Europeans we will be, the sooner will the European
Union accept us as members and thereby confirm our true identity. No, we are not
going to talk about this. We are interested not in a European, but rather a sub-European
regional identity. And in answer to the question of whether Lithuania is a Northern or
Central European country, we reply as follows: Lithuania is a Baltic Sea region country.

Obviously this statement must be explained. It appears to be a reply to a somewhat
modified version of the question posed in the title. But the significance lies elsewhere. It
apparently would be more important to briefly examine two consraryarguments before
answering this question. The first would be the following: this reply is obviously mistaken
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because Lithuania was historically never a maritime state. And since it is not a maritime
state, Lithuania cannot belong to or identity itself with a region which is linked together
in one totality by a sea. The second gpposing argument would be the following: the
author is making an excessively obvious statement by maintaining that Lithuania is on
the Baltic Sea, that all of it belongs to the Baltic Sea basin in a hydrographic sense and
that politically Lithuania has been a member of the Council of Baltic Sea States since its
establishment in 1992.

Let us begin with the historical argument. In truth, Lithuania lived through the greater
part of its history without giving any thought to the sea. It is true that before 1923, when
Lithuania assumed control over the Klaipeda region, it never had any coastline of any
significant length, excepting the era of Vytautas the Great. And when it did have such a
coastline, it was on the Black Sea and not the Baltic. The Lithuanian Baltic coast encompassed
merely several kilometers near Palanga, which, moreover, it did not always control. For
along this coast ran the only overland communications route linking two separate orders of
the Teutonic knights. And besides, Samogitia did not always belong to Lithuania.

Seen from a modern vantage point, the complete disinterest of the Grand Duchy of
Lithuania in seeking an outlet to the Baltic Sea and annexing Klaipeda even when it would
not have been difficult to do so (for example, after the Battle of Zalgiris), was a basic and
systematically repeated foreign policy mistake. By contrast, Russia considered gaining an
outlet to the Baltic as its 7ost important foreign policy goal for more than a century before
Peter the Great finally succeeded in founding St. Petersburg. And this goal retains its
importance to Moscow even in the present. But the vantage point of the past was influenced
by two basic circumstances. Firstly, Lithuania expanded towards the Southeast because it
met with virtually no resistance there. At the same time, the orders of the Teutonic Knights
represented a far more serious military and political force than the Slavic principalities.
Secondly, even when Grand Duke Vytautas defeated this force, he was still interested in
preventing the Teutonic Order from becoming too weak to serve as a future ally against his
ally of the moment, namely, Poland. Classical balance of power policy precluded total defeat
of a strong opponent. That is probably why the 1411 Peace of Tornau provided for the
cession of Samogitia, but not of Klaipeda from the Teutonic Knights.

Beginning in 1569, after Lithuania and Poland joined together to form a common
state, there were attempts to attain maritime country status. However, the Lithuanian-
Polish state’s efforts to wrest at least some control of the Baltic Sea from Sweden in the
XVIIth century ended unsuccessfully. The Baltic Sea thus remained a “Swedish Sea”
for a long time. And at the end of the XVIIIth century, the common Lithuanian-Polish
state itself ceased to exist.

After Lithuania “recovered” Klaipeda in 1923, it lacked sufficient resources to
develop its fleet, although steps in that direction were taken. However, Klaipeda did see
development in the Soviet era as the most important Soviet ice-free port in the Baltic
Sea. A significant part of the Soviet fishing fleet was based here. When Lithuania took
possession of it in 1990, it wound up with a truly impressive collection of fishing vessels.

Practically nothing remains of this fleet today (here we are not concerned with
telling the story of its disappearance). Nevertheless, the commercial fleet and the port of
Klaipeda are growing. An ever increasing number of ferry links connect it with the
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Baltic harbors of other states. And as time goes by, it becomes increasingly apparent that
Lithuania zsa part of the Baltic Sea region. The bulk of our trade is with the countries of this
region. The greater part of foreign investment into Lithuania derives from the states of this
region. Cooperation with the Baltic Sea countries is developing in all spheres: the Baltic Sea
increasingly unites us with them.

One successful form of cooperation among the countries of the region is the Council
of Baltic Sea Stares (CBSS). Frankly speaking, however, this organization is overshadowed
in Vilnius by other organizations, namely, the Furopean Union and NATO, whose
membership Lithuania regards as strategic goals. Nevertheless, as Lithuania seeks
integration into the most important European and Euro-Atlantic structures, it should
not forget that regional cooperation is a very important dimension of these structures.
Looking at the problem from this point of view, we must note that the Baltic Sea region
isa natural part of Europe (perhaps more so than any other). The Baltic Sea is surrounded
on all sides by European states. A shared civilization significantly eases cooperation
among states, and in this respect, the Baltic Sea region surpasses the Mediterranean Sea
region, for example. It is thus not surprising that cooperation among the countries
bordering the Baltic Sea is even now closer than that of the Mediterranean Sea countries.
More importantly, its prospects are much better. The potendal for expanding cooperation
is affirmed by historical experience. The Hansa League developed its activities here,
and we will point out that the League’s merchants were quite active in Lithuania.

Germany and Russia, two of Europe’s most powerful and influential countries,
belong to the Baltic Sea region. We should note that, for the first time in its history,
Lithuania will preside over two of the largest states of Europe by virtue of its chairmanship
of the Council of the Baltic Sea States, though only in a formal sense and relatively
briefly. The circumstance that Lithuania’s historical relations with these two nations
were quite complicated adds an ironical dimension and flatters Lithuanian pride.

For now Germany is not participating in European political affairs as actively as it
might, given the country’s size and economic power. We clearly perceive this on the Fastern
Baltic coast. Having proclaimed itself as the Baltic states advocate, Germany administers
only very careful doses of its political support for them. We have already pointed to one
reason for this state of affairs. The other reason is that Germany and France have good-
naturedly agreed to a division of roles, whereby the former has become the economic leader
of Europe, while the latter predominates politically. At present Germany is satisfied with
this arrangement. Whether it will remain satisfied in the future is another matter. For the
moment, Germany appears to be a sleeping giant who is reluctant even to stretch out
energetically for fear of alarming those who once had experienced its power. But Germany’s
power (political and otherwise) is truly formidable, and Lithuania must take account of it.
As Lithuania establishes its priorities with the Central European states, it must not forget
that Germany is the largest and most influential Censral Furopean state.

There is no need to prove the importance of Russia to Lithuania. Thus the CBSS,
of which we are full-fledged members 7010, and not merely aspiring members, is especially
useful to Lithuania. The other CBSS states represent a good counter-weight to Russia.
Certainly it may appear to some that little Lithuania could not possibly feel comfortable
in the company of such large states as Russia and Germany. But there exists an informal
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agreement within the CBSS which stipulates that, on a practical level of cooperation, these
states shall be represented primarily by administrative units such as provinces, regions and
cities which border on the Baltic Sea. That is why Lithuania does not feel so small within
the CBSS. At the level of practical cooperation within the CBSS, Lithuania’s largest partner
is Poland, which is linked to Lithuania by friendship and strategic partnership. The provinces
of Schleswig-Hollstein and Mecklenburg-Vorpommern are more interested in intensive
cooperation with Lithuania than Germany as whole.

With regard to Russia, the same should be said about St. Petersburg as well as the
Leningrad and Kaliningrad regions, which represent Russia at a practical cooperation
level in the CBSS. The CBSS provides Lithuania with an opportunity to engage in
intensive multilateral cooperation with these important Russian regions, thereby
promoting their successful economic and cultural development as well as more rapid
integration into Europe. All of this is useful to both sides in a security context, too.

Almost all of the Baltic Sea region countries share the same or at least similar political
goals. They are either members of the European Union or they actively seek accession.
With regard to the latter, so far only Russia, Norway and Iceland distinguish themselves
from the rest of the CBSS members. In addition, the Furopean Union Commission takes
part directly in CBSS activities. This makes the region singularly attractive to Lithuania.
We have many good friends here who back our goals, which so far certainly are not
universally supported. To be sure the region is still not very closely integrated asa geopolitical
unit, which somewhat complicates Lithuania’s identification with it. If we call ourselves
Balts, we first of all have in mind ethnic-linguistic considerations. Secondly, we think of
one of the three nations inhabiting the Fastern Baltic coast. And finally, we conceive of
the community of nations of the entire Baltic Sea region. Nevertheless, the progress achieved
towards integrating this region is manifest. A conference discussing theoretical aspects of
the this problem was held in May of 1991 in Tallinn. Interestingly, it was entitled “A
Region in the Making?” Today nobody would place a question mark after this title. The
existence of the region is an indisputable fact. It has many aspects - including political,
economic, ecological and cultural - because regional cooperation encompasses many forms
and methods. Of course, the CBSS contributed substantially to regional integration.

The goals of the CBSS are more limited than those of the EU. In the words of the
Declaration of the first Conference of Foreign Ministers of the Baltic Sea States, “The
Ministers for Foreign Affairs of Denmark, Estonia, Finland, Germany, Latvia, Lithuania,
Norway, Poland, Russia, Sweden and the representative of the European Commission have
assembled in Copenhagen on 5-6 March 1992 at the invitation of the Danish and German
Foreign Ministers in order to revitalize, strengthen and put into relief existing cooperation
among the Baltic Sea States.” The Declaration set forth these goals in seven chapters of the
second part of the document whose titles reflect their essence: (1) Assistance to new democratic
institutions; (2) Economic and technological assistance and cooperation; (3) Humanitarian
matters and health; (4) Protection of the environment and energy; (5) Cooperation in the
field of culture, education, tourism and information; (6) Transport and communication.

These goals have not changed much since 1992. In 1992, the CBSS could not
have pointed to cooperation in the security sphere as one of its goals. The member
states of the CBSS, which were later joined by Iceland, had quite different notions of
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how to guarantee security. There is no unanimity of views now, but the differences have
lessened. Sweden and Finland at the time were neutral countries in the classical meaning of
the term. Lithuania, Latvia and Estonia did not declare NATO membership to be their
foreign policy goals. And Russia viewed the North Atlantic Treaty Organization with even
greater hostility than at present. Neither was political cooperation among the CBSS states
stated as an explicit goal in the 1992 Declaration. Nevertheless, the regular meetings
between political leaders and senior officials, which received their impetus from the
Copenhagen Conference, represented increasingly close political cooperation. And another
important aspect is worthy of mention. The participants of the 1992 Copenhagen
Conference even then noted in their Declaration that cooperation in the above-mentioned
six spheres: “will strengthen the cohesion among these countries, leading to greater political
and economic stability as well as a regional identizy(underlined by author).”

Thus an official document of 1992, which bears the signature of the Foreign Minister
of Lithuania, already discussed regional identity of the countries belonging to the CBSS.
There is no doubt that Baltic identity (conceived in a newand broder sense than that of the
three Baltic states) is growing stronger. The CBSS contributes to its development not only
directly as it goes about discharging its tasks, but indirectly as well as the CBSS performs its
role of an umbrella organization. Regional identity, the feeling of belonging to the same
totality, is perhaps reinforced to a greater extent by daily contacts among people, firms,
institutions, local governments and non-governmental organizations than through meetings
of senior officials and declarations. Such contacts are intensifying and thereby becoming
more significant. Many are being institutionalized. The number of such institutions in the
Baltic Sea region is increasing perhaps more rapidly than anywhere else in Europe, which
illustrates the region’s dynamism and prospects. The following are only a few of these
institutions: the Union of Baltic Cities, the Conference of Baltic Sea Rectors, the Association
of Baltic Sea Chambers of Commerce, Agenda 21 for the Baltic Sea and the Baltic Sea
Commission. This list can be extended considerably. The CBSS serves as an umbrella
organization for cooperation of a great variety of individuals, including parliamentarians
and secondary school students. It is clear that individual contacts are especially effective in
bringing people closer together. Schoolchildren from Vilnius who have an opportunity to
live with the families of schoolchildren in Odense can begin to comprehend that Lithuanians
and Danes are members of the same regional family of nations. Exchanging private visits
and building up family contacts are an excellent way of fostering a feeling of togetherness
and identity. At present, quite a few Lithuanians who regularly travel to Stockholm, Warsaw
and Copenhagen do so almost as though they are going to their second homes. This feeling
has been reinforced by the notable progress that has been achieved in the field of transport
and communications, particularly in linking the eastern and western parts of the Baltic Sea
region.

On July 1, 1998, Lithuania will begin its chairmanship of the CBSS. It intends to
place special emphasis on CBSS members’ cooperation in strengthening civic security,
especially the fight against organized crime and illegal immigration as well as civil defense.
Of particular importance to Lithuania will be the creation of technical systems in the
Baltic Sea which could monitor the movement of ships and aircraft as well as ecological
conditions and be especially helpful in emergencies. The development of transport and
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telecommunications should also be promoted through the opportunities afforded by the
CBSS. We believe that Lithuania could take advantage of its new possibilities within the
CBSS to support the creation of the Baltic energy ring and to invigorate the flagging efforts
of the countries in building the Via Baltica. Implementation of projects like the Baltic
energy ring would doubtlessly contribute to the enhancement of “soft” security for
Lithuania. In general, the CBSS is important to Lithuania also from a security standpoint,
despite this institution’s extremely peaceful orientation.

The CBSS may well be the most successful European regional organization. It
helped to overcome the legacy of the Cold War and significantly enhanced regional
security and confidence. The CBSS format is useful in solving problems which otherwise
mighe be difficult to deal with in a bilateral framework. Further development of its
activities would be aided by the establishment of a permanent secretariat, especially
since the beginnings of one already exist de facro in Stockholm. The official establishment
of a secretariat would not require great outlays. Lithuania could make use of its position as
CBSS chairman to advance the solution of this question. Admittedly one CBSS country
is not particularly fond of this secretariat, but it is perfectly obvious that it would strengthen
the CBSS. All these who favor enhancing CBSS cooperation should understand that a
permanent secretariat would represent practical support in intensifying CBSS activities.
Doubtless a secretariat would increase the prestige and influence of the CBSS.

The CBSS is an organization, whose utility has still not been properly apprehended
in Lithuania. Lithuania 7sa Baltic Sea region country. The advantages of the CBSS are
manifest, both with regard to finding good friends and Lithuania’s place in Europe.
Independently of the readiness of Lithuanian political leaders to attribute particular
importance to the CBSS, Lithuania is increasingly orienting itself toward the sea. It is
rectifying historical errors by becoming a maritime state. This is demonstrated as well
by the rapid development of Klaipeda, which has an excellent opportunity to overtake
Kaunas at some point and become the second most important city in Lithuania. The
Baltic Sea region practically encompasses all of the countries which are important to
Lithuania, with the exception of the US, and frees Lithuania from making wrenching
choices between Central and Northern Europe. The advantage of this region is that it
embraces both the Baltic region in a narrow sense (i.e., Lithuania, Latvia and Estonia)
as well as Poland. Maintaining good relations with the other countries of the Baltic Sea
region certainly will not be an obstacle to developing relations with Poland. Lithuania’s
orientation toward the Baltic Sea region permits it to pursue a more balanced foreign
policy than an orientation toward one or another state in the region. Asa CBSS member,
we can set off for Brussels by taking two roads, a northern and southern, and thereby
improving our chances of reaching it sooner. Having mentioned the US, we should
note that even this country is endeavoring to join the CBSS, although so far without
success. It is paradoxical that there are politicians in Lithuania who underestimate
membership in the CBSS, while at the same time, the world’s most powerful state is
eager to join, even though it is separated by 4000 nautical miles from the nearest point
in the Baltic Sea, the Kattegat narrows.
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METHODOLOGY OF THE EU ENLARGEMENT: A CRITICAL
APPRAISAL’

Klaudijus Maniokas

The aim of this article is to provide an analysis of the new methodological features
of process of the actual enlargement of the Furopean Union. The outcomes of the
process are less than certain with respect both to the date it finally happens and to the
changes it will bring about in the Union and the candidate countries. However, certain
new features of the process as compared to previous enlargements are quite evident. A
uniqueness of the challenge of the enlargement reflected in a number of countries
involved in the process as well as in the difference in the level of their economic, social
and political development as compared to the Union’s level as well as in the profoundness
of their transformation required a qualitatively new response from the Union. It should
have been reflected in the new philosophy or methodology of the enlargement meaning
a certain set of principles or approaches governing the modalities of enlargement.
Therefore in this article I will try to assess whether a new kind of enlargement
methodology has been developed in reality and, if so, what are its main principles and
whether they form a coherent set or logic of enlargement. Then I will try to assess the
implications of this supposedly new methodology with regard to the candidate countries
in terms of its benefits and possible risks.

The article is divided into three parts. The first part is devoted to the critical
assessment of the development of relations between the Union and the candidate
countries, including an assessment of the 1999 Commission’s Regular Report on the
progress of the candidate countries towards accession. It not only provides a necessary
background for further arguments about the scope and the nature of a new methodology

* I am grateful to the European Integration Studies Centre of the University of Bonn (ZEI) for the
possibilities to spent almost two months of ‘splendid isolation” in Bonn. This article is a result of it. The
text is an extended and modified version of a paper, which will appear as a discussion paper of the
Centre. [ would like to thank Dr. Marcus Wenig and Dr. Peter A. Zervakis (ZEI) for the encouragement
and comments provided and 2ygimantas Pavilionis from the Lithuanian Mission to the EU in Brussels
who commented on some of the proposals contained in this article. I am particularly gratefull to Ramitinas
VilpiSauskas from the Institute of International Relations and Political Science of the University of
Vilnius who commented extensively on the text and with whom many arguments surrounding EU
enlargemnt were debated.
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of enlargement but also shows that the development of the relationship did not followa
simple linear logic. It could be characterised instead by a high uncertainty about further
steps and quite radical changes in terms of its geopolitical scope and methodological
principles.

The second part is devoted to the new principles of the on-going EU enlargement.
It discovers substantial differences of its logic as compared to previous enlargements and
draws certain conclusions about the rationales and implications of these new principles to
the institutional balance of power within the EU. Four new principles of conditionality,
increasing assymetry, complexity and differentiation are identified. It is argued that they
form a consistent logic of control aimed at, positively, proving a template of the transition
for the candidate countries and, negatively, delaying the enlargement and thus responding
to the fear of dilution of the Union’ acquis. Within the limits of the member states’ aim of
postponing the enlargement, the European Commission was able to monopolise the
relationship with the candidate countries and increased its power considerably.

The third part provides an assessment of certain implications of the new
enlargement methodology to the candidate countries, in particular to the national
political consensus in those countries. It concludes then that there is a certain risk of
dilution of the national political consensus in the candidate countries as the new
methodological tools of the ongoing enlargement are assymetrical and aims only at the
preservation of national political consensus on enlargement in the member countries of
the EU. This, in turn, challenge the whole enlargement process.

The whole range of interdisciplinary tools ranging from the comparative analysis
and international relations theory to the particular theories of economic and political
integration as well as insights from the economic history will be used in this article. Many
arguments of this article are supported and illustrated by an empirical evidence derived
mainly from the experience of, first of all, Lithuania and, to a lesser extent, other Baltic
countries in dealing with the EU. It could be valuable in itself given the fact that the most
studies on EU enlargement drew heavily on the experience of the so-called Visegrad
countries, first of all, Poland, Hungary and the Czech Republic. However, since the
Union applies standard instruments and principles of enlargement to all candidate countries
and given the basic similarities of transition problems faced by all candidate countries,
there are enough reasons to believe that the main conclusions apply to all candidates.

Main Steps Towards Enlargement

It is not surprising that the EU policy towards the former postcommunist states in
Central and Eastern Furope has evolved gradually. That is now known as a coming
enlargement of the EU was not a certain and desirable goal for the European Union in
the early years of postcommunist revolutions. Only after a certain period of hesitations
the Union finally took the firm commitment towards the Eastern enlargement in 1993.

The policy of the EU has dominated the relationship from the very beginning.
Therefore it is not again surprising that the main element of the whole enlargement
process is the EU policy towards the associated CEE countries' and not the policy of
the CEE countries towards the EU. The latter was unequivocal and clear from the very
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beginning. The CEE countries clearly stated that they want to join the then European
Communities as soon as possible. After the signature of the first European Agreements wich
Poland, Hungary and Czechoslovakia, the Polish Government even declared what its
target date for entry into the EU was the year 1996.

The development of EU policy towards the CEEC could be best traced in the
conclusions of regular European Council meetings. Accordingly, periodization of the
relationship and the policy changes follow time and the venue of European Council
meetings.

It is now obvious that all postcomminist revolutions in CEE and, later on, the
breakdown of the Soviet Union came very unexpectedly to the European Communities
so much absorbed with further deepening of integration and a coming reunification of
Germany. However, evidences from that period are striking, since they show complete
ignorance of the EU around the situation in the whole formerly communist region and
even a desire to maintain the existing status quoz. However, the response followed at
the end of 1989 and 1990, though not very consistent, addressed the situation in two
ways. First, the decision was taken to provide aid to the two frontrunners of the emerging
postcommunist region, Hungary and Poland. In July 1989 the G7 countries decided to
co-ordinate their assistance through the European Commission and at the end of 1989
the decision on the establishment of PHARE was taken. In that time the first ever
contemplation about the possibility of integration of those countries into the Union
was made public®. In 1990 PHARE programme was extended to more CEE countries.
The amount and efficiency of this aid was and still is questionable, especially given
comparisons with the Marshall Plan for the reconstruction of the post war Western
European economy. However, this interesting topic is beyond our focus.

The second response led to the creation of new type of association agreements.
Again, the very idea of those agreements came at the end of 1989 and was pushed
through the proposals of the Commission and the British Government.

The Europe Agreements have played an essential role in the still ongoing
enlargement process. Their significance has been reduced after the decisions of 1997
Luxembourg European Council to start accession process with all candidate countries
and with the introduction of a new instrument of the EU policy, the so-called Accession
Partnerships. However, it should be noted that these agreements continue to form a
legal or contractual basis of the relationship between the EU and most CEE countries.

Europe (Association) Agreements

Europe Agreements were designed as an immediate policy response to the changes in
Central and Eastern Europe in 1990. The principle decision to conclude new type of
association agreements with the frontrunners of the transition process was taken in April
1990 in Dublin and the mandate for negotiations was adopted in December same year.
The first Europe Agreements were signed in December 1991 with three countries. Romania
and Bulgaria followed in 1993, the Baltic states in 1995 and Slovenia in 1996.

The Europe Agreements basically follows the pattern of earlier association
agreements based on article 238 of the Treaty of Rome. They are based on provisions
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establishing free trade in industrial products between an associated country and the European
Communitiesand are supplemented by provisions for closer co-operation in different economic
fields. The principle novelty of the Europe Agreement in comparison with other association
agreements isa clause on political dialogue establishing a framework for regular meetings on
different levels including the heads of state. Preamble of those agreements also states what the
Union acknowledges the wish of associated countries to become members of the EU. The
Agreementsalso provided for a general transition period for an associated country introducing
a certain asymmetry into the respective trade relations.

While Europe Agreements did fill a gap in the relations between the Union and
CEEC, they there subject of many critical voices. First, at the moment of their conclusion
these agreements were perceived by the Union not as a principle means to prepare the
CEEC for accession, but rather as a substitute for 1116111bership4. In addition to that,
provisions on trade were restrictive in all those areas in which the associated countries had
biggest comparative advantages, namely, in textiles, steel and agriculture. It seems therefore,
that while the very idea of the Europe Agreements was to provide support and additional
encouragement to countries undergoing painful and massive transformation, the content
of the agreements reflected rather narrow sectoral interests of certain member countries
and the most influential interest groups in the context of growing legitimacy and political
crisis in the European Union following the signature of the Maastricht Treaty’.

However, this crisis, quite paradoxically, have also had some positive impact on the
development of the EU policy towards the associated CEEC. Very uneasy process of national
referenda over the ratification of Maastricht Treaty culminated in the Danish rejection of
the Treaty followed by an offer of some exemptions to Denmark by other member states.
Following this offer, a second referendum was held. This time it brought a slight majority in
favour. At this crucial time of the second referendum Denmark held the Presidency of the
Union. Favourable attitude of Germany and some other countries, Denmark in particular,
combined with the Commission’s push for a firm commitment to enlargement, which was
already well present in the Commission’s paper on enlargement attached to the Lisbon
European Council conclusions in 1992, and an increased sensitivity to the Danish position,
paved the way to the history making decision at the Copenhagen European Council in
1993. It should also be noted that the resolution and at that time bigger then ever Danish

influence made it possible to offer free trade agreements to the Baltic states®.

The Development of the Status of the Baltic States

Since most accounts of the relationship between the Union and the CEE countries
gradual extension of the area covered by the Europe Agreement to countries like Romania,
Bulgaria, Slovenia and the Baltic states take for granted, the matter of bringing the
Baltic states on the same track towards membership deserves a particular attention. The
case of Baltic states shows that it was subject to serious geopolitical considerations and
proceeded not as an evolution based on technical criteria like advance of reforms in
these countries but rather as a result of quite radical changes in the geopolitical reasoning
of the Furopean Union.

The Baltic states were recognised by the Union at the end of 1991 following the
failure of the August putsch in Moscow. An initial offer of the Union to the Baltic states
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was trade and co-operation agreements the Union developed with a large number of third
countries proposed in 1992. These agreements were later signed also with a number of
other former Soviet Union republics. At the end of 1992 — beginning 1993 a clear pattern
of two different Union’s approaches towards post communist countries emerged. One
approach was based on the Europe Agreements and further prospects of membership. The
basis of the second was trade and co-operation agreements with a stronger emphasis on
politdical dialogue. The former was applied towards three and, after the split of Czechoslovakia,
four Central European countries followed later on by Romania and Bulgaria. The latter
formed a basis of the relationship with the former Soviet Union republics. In 1991-1992
the Baltic states were considered as countries belonging to the second group. The first
formal sign of their different status was their inclusion into the PHARE and not the TACIS
programme. However, two subsequent decisions were further needed to catch up with the
first group in their formal status. First decision was taken by the European Council in
Copenhagen. It decided to conclude the free trade agreements with all three Baltic states. It
should be noted, that, again, thisisa particular case with regard to other associated CEE
countries which concluded free trade agreements asa part of the Europe Agreements. The
Baltic countries were for some time left in between two group of countries waiting yet
another change in the EU geopolitical thinking. It seems that the developments in Russia
were vital to stimulate a reconsideration of the Baltic case. Following the elections to the
Russian Duma with a major part of votes casted for the Zhirinovsky‘s party and claims of
Russia for special rights in the so-called ‘near abroad’, the Union finally decided to develop
free trade agreements concluded with the Baltic states in 1994 further into the Association
Agreements. They were finally signed in 1995.7

From Copenhagen to Luxembourg

Copenhagen decisions have marked a turn in the EU policy towards CEE countries
by clearly opening the doors for new countries. However, this decision is also well
know because of the conditions which were attached to the opening of doors. Since
conditionality is one of the main recurrent topics of this paper, it is worthwhile to look
into the so called Copenhagen criteria and the circumstances which underpinned their
appearance more thoroughly.

The European Union, even given a very wide range of opinions about the exact
framework within which the enlargement should take place and its timing, was well
aware about the gap in the political, economic, institutional and social development of
the CEEC with respect to the Union. Therefore the necessity to introduce certain
conditions in the process was obvious from the very beginning. In addition to that, the
associated countries pressed the Union hard to define exact terms of entrance into
negotiations. However, ideas about the concrete scope and shape of the conditions
were rather different. For example, before the Copenhagen Summit France circulated
its own list of conditions which were quite detailed and tended to be of a quantitative
nature. They included macroeconomic as well as microeconomic indices for the
measurement of the associated countries progress, such as the general government
deficit, the trade balance and the degree of privatisation. However, majority of
governments decided to formulate these conditions in a quite abstract way arguing that
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more stringent criteria may discourage the associated countries from making further reforms.
Therefore the EU opted for a set of five criteria out which one was related to the ability of
the Union to prepare for changes. Other four required countries to have a functioning
democracy ensuring respect for the rule of law and human rights and minorities, a
functioning market economy able to withstand the competitive pressure of the Union and
ability to adopt the Community acquis. All these criteria, it should be noted, were defined
in a rather loose and qualitative way.

At that time, however, the real content of the criteria was less important then the
principal commitment for enlargement and the very fact what conditions were set. In
other words, less certain criteria or conditions were a price to pay for more certainty
about the prospects for enlargement. It is difficult to judge whether where was a conscious
attempt to formulate the criteria in such a flexible way that the role of interpreter becomes
vital when coming to the assessment of the progress achieved. That is clear from the
today’s perspective, is that the Union and the European Commission in particular
further strengthened its power vis-a-vis the candidate countries monopolising their
interpretationg. This, in turn, sustained the claims about the objective character of the
accession while leaving possibility to develop the conditions further depending on the
political situation or balance of interests in the Furopean Union.

Further development of the Union’s policy towards CEE countries until the
publication of the Commission’s document Agenda 2000 and Luxembourg decisions
of the European Council in 1997 largely followed the pattern established by the Europe
Agreements and the decisions taken in Copenhagen. The further milestones in this
process of refinement were the Pre-Accession strategy adopted by the Essen European
Council in 1994, The Cannes Council decision on the adoption of the White Paper on
the Internal Market and the Madrid Council decisions. The latter was driven this time
not by the Commission but by some member states, Germany in particular. The Madrid
Council provided a short-term timetable for the enlargement process linking the start
of negotiations with the successful conclusion of the IGC.

The Pre-Accession Strategy adopted on the proposal of the Commission was
basically aimed at providing clearer guidance for candidate countries in their preparation
for accession and additional instruments to ensure closer dialogue with them. The main
elements of this strategy were 1) the multilateral structured relationship aimed at replacing
bilateralism of the former dialogue, 2) guidance concerning their entry into the internal
market, 3) promotion of further economic co-operation and 4) co-operation between
the associated countries themselves and 5) co-operation in the three pillars of Maastricht
as well as 6) improvements of the effectiveness of assistance. The White Paper on the
Internal Market adopted as a guidance for the associated countries in Cannes spelled
out the second element of the strategy.

This strategy did succeed in taking the enlargement process down on earth and
provided a more concrete form of the political commitment made in Copenhagen.
However, it failed to provide more trade access and more concrete timetable of the
process. Structural dialogue, while have played some role in educating the officials of
candidate countries about functioning of the EU, also failed to become a means to
share different problems and experiences as well as to guide the applicants furcher. At
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the same time the importance of the White Paper should be mentioned. Its pecularity
largely stems from the fact that it, for a certain degree, foresaw further developments of the
EU policy towards the applicants providing a model of that afterwards became an accession
partnership. It encouraged more systematic efforts of the associated countries to plan and
further carry on their preparation for membership. It is demonstrated by strategies of legal
harmonisation designed in the candidate countries’. On the other hand, it also revealed a
kind of the dependency of the applicants in terms of constructing their own integration
strategies.

Agenda 2000 and Luxembourg Decisions:
Accession and Negotiations

The publication of the European Commission’s document Agenda 2000'° and following
decisions on the start of the accession process in Luxembourg marked a new stage in the
development of the relationship between the candidate countries and the EU both in its
form and its content. The European Commission finally provided its opinions on applicant
countriesand proposed to start negotiations with five of them thus splitting once homogeneous
group into the so called fast track and the slow track countries'!. The Luxembourg Council
in general followed the proposed line of differentiation while somehow softening it by the
introduction of the notion of the accession process. In addition to that, the Commission
proposed a number of other instruments to guide and to control the accession process,
namely the screening of the acquis and the accession partnerships. The latter instrument is
of particular importance since it demonstrated an emergence of a new pattern within the
EU policy towards applicant countries and its methodology. We will examine it later.

Orther elements of the Agenda 2000 relating to the reform of the core Union policies
necessary for enlargement as well as the planning and implementation of these reforms is a
question worth exploring but which is beyond the focus of this paper.

Introduction of two different but interrelated processes of accession and negotiations
could be regarded as the main outcome of the Luxembourg Council with respect to
enlargement. It should be noted as well that the accession process as such and a decision to
start it with all 12 candidate countries was an original idea brought up by the member states
and thusa departure from the original Commission’s proposal. Particular role of the Nordic
countries, namely Denmark and Sweden, should be noted in this respect which even allowed
some researchers to reconsider the role of small states in Furopean integration and even the
decision making process in the EU'2. The aim of this development was primarily to reassure
the countries left outside negotiations about the intentions of the Union to carry the
enlargement process forward and to make an encouragement of their reforms. The two
main elements of the accession package for those who did not get the main thing were an
involvement into the screening process and the European conference. The later, however,
was an idea mainly targeted at Turkey which was rejected a status of a candidate country at
this time!3. Since Turkey refused to take such a substitute of a candidate country status, the
conference itself lost its significance and now seems to be ascribed to one of the failures of
the Union enlargement policy. The former, however, played a major role in providing
possibility to the second wave countries not to loose the momentum of their preparations
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for membership and, that is even more important, not allowed the gap between the firstand the
second group countries widen too much.

The accession and the negotiation processes formally started in March 1998 and were
followed by a multilateral screening with the all candidate countries while at different pace
for each group. The real negotiations with the first group started only in the second half of
1998.

Vienna European Council held in December 1998 did not contribute much to
the development of the process. Despite expectations of some second waive countries to
enter this first group, the Commission did not recommend any new country to join
negotiations in its first regular report on the progress of the candidate countries. The
Council, as in previous cases, broadly endorsed the proposal.

Much more interesting developments clarifying the Luxembourg decisions are
reflected in the second Commission’s regular report on the progress in candidate countries

released in October 1999.

The 1999 Commission’s Report in the Context
of the Luxembourg Decisions and Beyond

The Commission’s long awaited second report on the candidate countries went further
with new proposals for enlargement. These proposals first of all enables us to see them asa
certain reversal of decisions taken at the Luxembourg summit.

The Commission basically proposed four things. First, it proposed to start
negotiations with the remaining candidate countries satisfying the first Copenhagen
political criterion. However, the start of negotiations with Romania and Bulgaria is
conditional. Bulgaria should first close its four nuclear reactors at the Kozloduy nuclear
power station. Romania has to undertake the structural reform of its child care institutions
and to address certain macroeconomic problems. Second, the Commission proposed to
differentiate further negotiations. The main principle of this so called differentiation is
to open different negotiation chapters only after a preliminary review of the situation in
the particular area which should be undertaken by the Commission. The other element
is the opening of different chapters and different number of them with different candidate
countries. The third element was a suggestion to review once more chapters of
negotiations already provisionally closed with the first group of countries. The
Commission also provided its position with regard to possible transition periods. It
says that they should be very short or just absent in the internal market acquis, and
more extensive in areas requiring substantial financial investment. The third proposal
is related to the date of 2002. In 2002 the Union should be finally ready for the
enlargement. This date was proposed instead of possible accession dates for different
applicant countries. And final, the fourth proposal relates to Turkey to whom the status
of a candidate country was proposed by the Commission as well as the other pre-
accession instruments previously used vis-a-vis other candidate countries.

The first proposal of the Commission is, in its form and content, nothing more
than the regatta principle contemplated as one of the possible options for further
enlargement before the Luxembourg Council. It literally follows a proposal made by
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the European Parliament and some other applicant states, for example, Lithuania at that
time. Does it therefore mean that the Commission and the EU in general made a mistake
few years ago? The return to the regatta principle is quite understandable. It was facilitated
by the war in Kosovo which demonstrated an instability potential around the EU and
reminded the original imperatives of the EU enlargement, namely the imperatives of security
and stability. The war in Kosovo generated the additional political will to enlargement
which was pardally lacking two years ago. However, while finally welcoming the introduction
of the same starting line one should be reminded about a two years gap between the first
and second group of countries. Therefore, an answer to the question should be positive.
The inidal differentiation was a mistake or wrong way to deal with further enlargement.

The same conclusion could be made about the line drawn by the Luxembourg
decisions between the accession and negotiation processes. The Commission’s proposals
to tie up the processes of preparation for membership and negotiations contained in its
call for differentiation demonstrates that also this decision of the Luxembourg European
Council could be regarded as a temporary arrangement.

Summarising the points made, it is possible to make a conclusion that seemingly
historic decisions made at the European Council in Luxembourg while actually having
started the real enlargement process led to a certain dead end and could be regarded as
purely temporary devices. Therefore they had to be reformulated later on.

The best prepared countries of the second group suffered most by the impasse of
Luxembourg. They lost time with regard to the first group of countries which started to
negotiate. Therefore it will be more difficult to catch up for them. Of course, the screening
of the acquis pursued as a part of the accession process helped the second group of
countries to remain in the process, and it is reflected by the Commission’s evaluation
that the gap in the law harmonisation process did not widen!4, However, some time
was lost and the starting line in 2000 would not be the same for all candidates.

The principle of the differentiation is also interesting from the institutional point
of view. While it really creates possibilities to catch up as well as abolishes an artificial
division of accession and negotiations, it also strengthens the Commission’s role in the
negotiation process which up to now was less important than the role of member states.
The introduction of the principle of differentiation gives the Commission the right to
control access to different negotiation chapters in return of previously held power to
control access to negotiations in general. It could, on the one hand, make the process
more objective. On the hand, however, negotiations will be exposed to the Commission’s
preferences in addition to the preferences of member states. We will return back to this
question of the role and preferences of the Commission in the second part of this paper.

The third element of the proposal of the Commission concerning the date of
2002 leaves far too many questions. While it is less ambitious then the previous aim to
establish at least preliminary dates for accession of the most advanced candidate countries,
which is of crucial importance to the whole success of the enlargement exercisel?, it
could be regarded as a compromise reversing the whole problem.

This proposal still leaves an uncertainty with regard to the level of the EU
preparedness in 2002. Will the EU by then should be ready to admit all candidate
countries, at least in principle? Or is it call for a minor effort to make Union ready for
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accession of only few countries? The importance of this question stems from the unfinished
business of the IGC held in 1996-1997 which led to the conclusion of the Amsterdam
Treaty. This Treaty failed to provide necessary institutional reforms at the same time
leaving a certain well defined agenda as well as possible minimalist solutions. This agenda
contains the problems of the number and repartition of the Commissioners, the ponderation
of votes in the Council and, to a certain extent, the extension of the qualified majority
voting. A minimalist solution to the problem of the commissioners contained in the protocol
to the Amsterdam Treaty is the principle ‘one country— one commissioner’which could be
applied unless the number of acceding countries does not exceed five!®. The protocol then
goes on proposing further IGC to undertake major institutional reform. Therefore, in case
of minimalist reform sticking to the unfinished points and solutions of the Amsterdam
Treaty, the new IGC could well create additional barriers to those countries which will not
be among the first five. This, in turn, will further distort the fairness of the game once
distorted by the Luxembourg decisions.

The ‘three wise men’ report commissioned by the Commission and published in
October 1999 suggested a rather broad agenda of the next IGCY and rather substantial
reforms. However, the aims of the large part of these reforms are not linked to the
enlargement. The authors of this report as well as, it seems, some influential members
of the Commission!® promotes an idea to use this possibility for further deepening of
the EU. These ideas resemble much the previous IGC and its resules. While the aim of
the Amsterdam Treaty was to prepare the Union for enlargement, this is exactly where
it failed. Therefore the attempts of the Commission to broaden the agenda again could

indeed endanger the whole enlargement process®.

New Principles of the Methodology of Enlargement

It would be quite obvious to say that this enlargement process in many respects differ
from the previous ones. It is still on-going and this prevents from making any final conclusions
on its outcome and implications as well as on its difference in comparison to previous enlarge-
ments. [tis clearly much more difficult since so many so different countries have embarked on
it. The difference in the development of the candidate countries in comparison to that of the
most EU countries is also its particular feature. However, our aim is to analyse not the
difference of the initial situation, but rather difference in the approach adopted by the EU
towards this enlargement. It was so many times stated that the specificity of this case requires
specific ways to handle it. Our aim is to assess whether instruments and methodology of the
exercise in fact took account of the initial specificity of the task. Then we will try to look what
are the implications of this supposedly different approach to the candidate countries and, to
a certain extent, to the EU.

We will take the notion of the classical method of our investigation into the
peculiarities of the methodology and instruments of the EU enlargement enlargement
elaborated by Ch.Preston?® as a basis . By this he means ‘a constant pattern both to the
formal accession procedures adopted, and to the implicit assumptions and principles
which have shaped the expectations of the participants and the progress of negotiations™!.
Ch.Preston identifies six principles of the classical enlargement method: (1) Applicants
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must accept the acquis communautaire in full. No permanent opt-outs are available; (2)
Accession negotiations focus exclusively on the practicalities of the applicants taking on the
acquis; (3) The problems arising from the increased diversity of an enlarged Community
are addressed by creating new policy instruments to overlay existing ones, rather by
fundamental reform of the existing instruments inadequacies, (4) New members are
integrated into the EC's institutional structures on the basis of limited adaptation, facilitated
by the promise of a more fundamental review after enlargement, (5) The Community
prefers to negotiate with groups of states that have close relations with each other, (6)
existing member states use the enlargement process to pursue their own interest and
collectively to externalise internal problems.

The author himself tends to make a conclusion that at least developments of the EU
policy towards the associated CEE countries untl 1995 including development of the
Copenhagen criteria as well as of the pre-accession strategy and the White Paper suggest
that the basic principles of the classical method were retained. From our part we will try to
look to a development of the EU policy further to see whether this conclusion is still valid.

New Methodology: Four Principles

First, I would argue that a specific feature of the new method of enlargement is its
complexity. As previous enlargements, except the first one, were basically devised as a
two-stage process starting with a kind of association and ending with negotiations, in
this particular case an intermediate stage with a number of specific instruments between
association and negotiations was devised. The aim of this intermediate stage was to
build up an additional gate to negotiations and to allow a better control of the process
by the EU. The role of a gate keeper was naturally ascribed to the Commission.
Generalising the argument further, I would say that the enlargement process tends to
become more complex having more and more stages with more and more possibilities
to control the access to each stage.

One of the implications of this tendency to make the enlargement more complicated
and sophisticated as well as, to a certain extent, even a rationale for this development, is a
developed possibility to differentiate the countries involved. As the fifth principal of the
classical method of enlargement explains, the EC prefers to negotiate with groups of
countries. The experience of this enlargement allow us to amend this principle by adding
the importance of différentiation. In order to ensure the possibility to differentiate, the
process was expanded into more stages and, what is even more important, the whole set of
conditions was developed and kept flexible as a function of a political situation in the EU.

The conditionality therefore could be regarded as a third specific feature of the
process and the backbone of its new methodology. While it was to a certain extent
present in previous enlargements, three new features of the conditionality principle
itself could be brought to the surface. (1) First, the conditions which, in the case of
previous enlargements, were limited to the principle of the inviolability of the acquis
were extended further. The famous Copenhagen criteria are the best example of this
extension. (2) Second, conditions were not fixed. There was a tendency to create new
and more detailed conditions as in the case of the Accession Partnership. And (3) third,
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even initially set conditions were made so flexible what it allowed to change their content
constantly adjusting it to the need of a particular situation. In other words, the initial
conditions were cultivated both extensively and intensively. They were enlarged in scope
and their had been kept changing by extending and concretising them further inside.

All those three features contributed to the growing asymmetryin the reladonship between
the candidate countries and the EU as instruments based on contractual more or less mutual
obligations were gradually replaced by instruments based on unilateral obligations. This
feature and tendency could be clearly demonstrated by the shift from the Europe Agreements
through the White Book on law approximation to the Accession Partnerships.

Let us then to consider all these four features and new principles of enlargement into
more detail.

The first argument concerning a more complex character of enlargement in terms
of new stages in the development of the relationship does not require much supporting
evidence. It is clear form the picture presented above on the development of the EU
policy towards the candidate countries. The second feature, namely differentiation, is
also quite obvious looking into the same development. However, it would be necessary
to provide arguments for a statement about the link established between the complexity,
the differentiation and the conditionality. The conditionality argument is also quite
obvious. However, further explanation is needed for an argument about its changing
nature. The argument on asymmetry, while again obvious, requires further elaboration,
in particular with regard to the claim made that the asymmetry is growing.

Conditionality: From Guidance to Differentiation

Conditionality is the core element of the methodology of this enlargement. While
it is hardly new phenomenon in the Union’s external relations and foreign policy in
1,2 particular application of the conditionality principle towards the CEE
candidate countries requires a particular attention.

Its development could be traced in the Europe Agreements signed with the first Central
European countries in 1991. However, the role of conditionality was reinforced and made
explicit by the establishment of the Copenhagen criteria. Looking to the content of these
criteria, it is striking how vague and flexible they are?, Take, for example, the second condition

genera

concerning functioning of the market economy. It is at best an ideal type explaining the
basic idea about the method of how the welfare is created and what it is created by economic
agents free to react to the demands of consumers. The Commission only afterwards, in its
1998 Progress Reports developed six sub-criteria concretising its content? but they pose
even more questions than provide answers. The market economies could be quite different
and they are, even in the European Union not mentoning other developed and developing
states”. Therefore it is not surprising that this criterion was made a decisive one in determining
the 1997 and 1998 recommendations of the Commission. The second observation with
respect to their content is that Copenhagen criteria are stricter then requirements put before
the applicant countries in the previous enlargements. While the first two could be well
attributed to particular features of newapplicant countries, namely, to the political, economic
and social transformation they were undergoing, it concerns in particular the fourth criterion
related with the adoption of the acquis?®. It formally requires the ability to take obligations
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of the acquisand not the necessity to take over the whole acquis before accession. However, the
Progress Reports of the Commission tend to interpret the criterion in the latter sense. Therefore,
as some observers rightly noted, ‘for the first time in the case of Central Europe, the Union is
requiring countries to take over acquis before the negotiation starts’.”

The principle aim of these conditions was not only to provide so much needed
guidance to the efforts of the associated countries but also to build up an additional barrier
or filter enabling the Union to remove the claims of those countries for early membership
from the agenda of the Union as well as ensuring a better control of the process through
differentiation. Thisaim plaid an essential role in 1997 when the Commission recommended
only five countries to start negotiations as well as in 1998 when the decision not to enlarge
the first group was justified against the Copenhagen criteria. The 1999 Commission’s
Report recommending to start negotiations with all candidate countries satisfying only the
political criterion once more demonstrated a certain limitations of the Copenhagen conditions.
However, they still provided a sufficient basis for a justification of refusal to take Turkey on

board.

External Extension of the Conditions

The role of Copenhagen criteria was somehow limited in the Commission’s
recommendations of 1999 largely because a number of other conditions were developed to
replace them. First, the Commission proposed to introduce the ‘differentiation’ principle in
the negotiations phase. It gives the right to the Commission to use conditionality before
opening different chapters of negotiation and even to propose different chapters for different
countries depending of their so called ‘preparedness’. Second, a new set of conditions based
on the conclusions of the Commission’s evaluation of the progress in each country was
established through a new instrument, the Accession Partnerships. These documents contain
priorities for candidate countries grouped around short and medium term perspective. These
documents, it should be stressed, are unilateral documents of the Union adopted by the
Council under the proposal from the Commission. The candidate countries are only consulted
before their adoption and then should mirror these priorities into their national programs of
the adoption of the acquis. These programmes specify the measures planned to implement
the priorities of the Accession Partnership (AP) for a particular country. The AP is a basis for
distributing the FU assistance to the candidate countries.

Since the principle aim of the conditions established is not to guide the candidates
so much but rather to control the process by differentiating them, the conditions were
not only extended and but also made very flexible. It is impossible to say, as it was noted
above, whether flexibility was a result of a conscious attempt to have a large room for
interpretation, it is at least clear that it was used by the Commission and by the Union
in general as an additional inscrument of differentiation. Therefore it could be noted
therefore, what the development of conditionality was driven by rather different forces
within the Union. While in the case of the association agreements the sectorial interests
or interest groups played a major part in determining the content of the conditions,
further development of conditionality reflected in the Copenhagen criteria and their
subsequent interpretation by the Commission has been largely driven by the mix of state

foreign policy and EU foreign policy preferences.?®
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Internal Extension of the Conditions: a Case Study
of the Commission’s Progress Reports on Lithuania

The changing nature of the conditions established by the European Council in
Copenhagen could be demonstrated by analysing the three consequent Commission’s
reports released in 1997, 1998 and 1999. Since it is impossible to make careful comparative
evaluation of all reports of all countries, I would mainly take an example of reports on
Lithuania’s progress towards accession which is a good case since Lithuania was denied
access to negotiations in 1997 and 1998.

Decision to exclude certain countries from the group of countries invited to negotiate in
1997 provoked many controversies. In reaction to this, the Luxembourg European Council
decided to launch an accession process with all candidate countries which in fact softened a
negative reaction of all those who were left outside. However, the controversy of the decision to
differentiate resulted in a number of attempts to analyse the opinions of the Commission and to
assess the arguments made us support the differenciation. A selection of Poland, Hungary and
the Czech Republic was very obvious. These countries were well ahead the others in a number
offields. Their started the preparation for membership earlier and their efforts in the economic
reform were recognised by their admission to the OECD. Slovakia was excluded for clear
political reasons. The choice of Estonia and Slovenia was less obvious. While Slovenia was well
ahead all other candidate countries in its relative economic development, its particular efforts
aimed at the EU membership in terms of the adoption of the acquis were rather modest and
comparable to the efforts of Latvia, Lithuania and some other countries left outside. Later the
Commission recognised this fact in its subsequent reports in 1998 and 1999. The difference in
preparedness of Estonia with respect to other Baltic states was not again very obvious. In the best
case, Estonia was slightly ahead the other Baltic countries in terms of economic development.29

The comparative analysis of the Commission’s reports can not provide very clear and
convincing arguments to support the choice made. There is no justification for the argument
why only five countries have passed the line. The reports themselves have been written using
different basis for evaluation and evaluation techniques®. Instead of clear methodology the
Comimission used certain approaches which favoured certain countries and discriminated against
the other. It seems that the conclusions were deducted from the general impression about and
the trust in a country rather then inducted from the careful examination of its internal preparation.
The principle of ‘the last ship in the convoy’ meaning that the general progress was evaluated
according to failures to complete one or another reform which were not compensated by the
rapid progress made in other spheres further distorted the general picture®!. Later comments
made by those who were involved in the particular decision-making suggest, for instance, that
decision on Slovenia and Estonia made in 1997 was based more on geopolitical considerations™.
It is not bad in itself. However, the decision was presented as a rational choice based on the
Copenhagen criteria.

Candidate countries left outside negotiations in 1997 were looking very much forward
to a possibility of their positive re-evaluation in the new progress report of 1998. However,
it made a conclusion was still none of the countries left outside negotiations satisfy the
criteria. In order to justify this decision the Commission used formulations of a striking

Byzantine complexity. While in 1997 with regard to Lithuania it simply stated that ‘Lithuania
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has made considerable progress in the creation of market economy’, but it ‘would face
serious difficulties in coping with competitive pressure and market forces within the Union
in the medium termy’, in its 1998 Regular Report the Commission found that ‘the sustained
implementation of the remaining reform agenda would complete the establishment ofa
functioning market economy, and enable Lithuania to make progress necessary to cope
with competitive pressure and market forces within the Union in the medium term’.
These formulations as well as the concrete analysis of the 1998 Report suggest that the
Commission added a new criterion related to sustainability of reforms*. A similar
formulation, although a little bit more positive, was used for Latvia. The 1998 Report
stated that ‘Latvia had continued to make progress in establishing a market economy and
was well on the way to being able to cope with competitive pressure and market forces
within the Union in the medium term’?®. Afterwards, unofficially, it was made clear that
there is still not enough political will from the EU side to enlarge the group of negotiating
countries.

Asitwas mentioned earlier, in 1999 the Commission finally recommended all countries
satisfying the political criterion to start negotiations. However, again, in a particular case of
Lithuania it was stated that ‘Lithuania has continued to make progress in establishing a
functioning market economy and is on the way to being able to cope with competitive
pressure and market forces within the Union in the medium term provided it completes
the remaining reform agenda’. The principal additional argument this time was a reaction
to the Russian crisis. In addition to that, the level of analysis of the Commission has shifted
from a macro-economic to a micro-economic level. Issues related to productivity and
profitability of companies become a focus of the economic part of the Commission’s report
on Lithuania.3

‘While this overview of the Commission’s arguments is far from being comprehensive,
it should be sufficient to demonstrate the changing content of the initial Copenhagen
criteria. Being wage and flexible they allow a very wide range of interpretation and
adjustment which is being made in reaction to the political situation in the Union®. It
should be acknowledged, however, that gradually the Commission tends to use more
transparent procedures as well as clearer methodologies in assessing the progress made by

the candidate countries.?®

From the Association to the Accession Partnerships:

Growing Asymmetry

An extensive and intensive growth of conditionality related to the EU membership
has been accompanied by the growth of asymmetry of the process. It could be well noted
in the development of the Union’s instruments used in the pre-accession phase. As it was
shown earlier, the first main instrument devised to prepare the CEE countries for accession
was the Europe agreements signed with 10 candidate countries from CEE in the period
from 1991 to 1996. While at the beginning of the process these agreements were conceived
rather asan alternative to membership, starting from the Copenhagen decisions they assumed
arole of principle instrument driving all pre-accession activities. European Agreements
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implied commitments from both sides by the very nature of the concept of these agreements.
The associated countries agreed to gradually open their markets for EU industrial goods, to
speed up their law approximation with the acquisand to pursue their democracy and market
oriented reforms. The Union, in turn, recognised their ultimate wish to become members of
the EU, opened immediately its market for their industrial goods and undertook to provide
assistance to these countries in pursuit of their reforms aimed at democracy, prosperity and
ultimate membership in the EU. As it was noted above, these agreements were criticised fora
lack of commitment from the EU side to open its markets in textiles, steel and coal as well as
for agricultural products. However, their still marked a stage of contractual relationships
between the EU and the candidate countries.

The Europe agreements still form the legal base of relations between the EU and the
candidate countries. However, their importance has well decreased as new pre-accession
instruments have been created afterwards. The pre-accession strategy adopted in Essen marked
anattempt of the Union to provide clearer concrete guidance for the associated countries. The
main new element of this guidance was the White Book on the approximation of law adopted
in 1995. Its status was different and somehow unclear. It was presented to candidate countries
asa setof non-mandatory recommendations, asa guide to the harmonisation of law going on in
the candidate countries. However, it was made clear that associated countries are supposed to
respond with their national programmes of the lawapproximation. In the White Book itself and
in further documents of the Union it was repeatedly stated that the associated countries are free
to decide on their own national priorities.

The White Book was then followed by the Accession Partnerships proposed within
the package of Agernda 2000. The idea behind them was to further tighten up and target the
preparation process in the candidate countries. This time it did not contain neither a sign of
mutual obligations of a sort of the Furope Agreements, nor a choice left in the White Paper.
The Accession Partnerships contain priorities for the candidate countries established on the
basis of the Commission’s evaluation. While originally the partnerships were supposed to be
the Commission’s guidance documents, later it was decided that the Council should adopt
them instead after recommendation of the Commission thus leaving the door open for
preferences of the member countries. The first Accession Partnerships were adopted in spring
1998%. The candidate countries then had to follow with their national programs for the
adoption of the acquis. In this case the only room for manoeuvre was additional priorities and
implementation measures. Otherwise the candidate countries were supposed to follow the
AP priorities. An assistance of the Union, previously at least formally distributed according
national priorities of the candidate countries, was now clearly tight up to the priorities.
Another instrument aimed at ensuring the ‘compliance’ of candidates with the priorities of
the AP was the regular reports of the Commission. The regular reports provided an assessment
of national programmes of the adoption of the acquis. Starting from the 1999 Regular
Report, the Commission also provides an assessment whether these priorities have been
fulfilled and to what extent.

Therefore the accession partnerships which are considered by the Union as the main
instrument of accession radically altered the nature of the relationship between the Union
and the candidate countries. The contractual relations of a kind of the Europe Agreements
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were replaced by unilateral instruments putting all obligations and all burden of adjustment
on the applicants. One could still argue that the Union assumes an obligation to provide aid
to the applicants on the basis of the AP. However, first, the amount of this aid and its
destination are decided unilaterally by the Union. Second, the amount of this aid is far more
modest, than financial resources required from the candidate countries?. Another argument
against the conclusion made above could be a consultation procedure with the candidate
countries used in 1998 and 1999. However, as again the case of Lithuania shows, the
Commission tends to take over proposals on the introduction of new priorities but refuses to
remove priorities or correct them. In addition to that, there is a tendency to formulate the
priorities in a more strict and demanding form*!.

The Role of the Commiission
within an Institutional Framework of the EU:
Towards a Monopolisation of the Relationship

The role of the Commission in this enlargement process developed in parallel to the
development of the methodology of enlargement. At the earliest stages of development the
Commission acted asa main generator of ideas and asa promoter of the case of enlargement
against unwillingness of some member states to undertake serious steps forward. Alchough
during certain periods the most active states, like Germany or the Nordic countries, led the
process, the Commission always was the main protagonist of this exercise. At the same time
the Commission gradually almost monopolised this relationship. We would argue that this is
the most important development related to the enlargement within the institutional system
of the EU with respect to a respective power in the overall institutional balance of power. We
would further claim that the desire of the Commission to monopolise the relationship is
motivated by the wish to increase its competencies and power within the institutional system
and therefore is in line with the general logic of institutional development within the EU
system. Further I would try to demonstrate what it was only possible in the context of a
general lack of strong common will for enlargement and difficulties in finding consensus
among the member states.

An increasing role of the Commission in the enlargement process could be seen from
the development of the methodology and the process of enlargement itself. While even the
periodisation of the short history of the relations between the Union and the candidate
countries is based on the dates of European Council meetings, the European Council and
the member states played a leading role in designing the shape of the enlargement only at
certain critical periodsand at the initial stages of the development. While it was European
Commission, which designed the concept of the Europe Agreements and led to the historic
decision made at Copenhagen, member states’ role was crucial in determining the range of
countries chosen as the applicants as well as in pushing the Commission for more concrete
steps in terms of the pre-accession strategy then adopted in Essen as well as giving the
process more concrete targets in terms of negotiation dates as the Madrid Council
demonstrates. Again, while through the Agenda 2000 the Commission brought new fresh
ideas to the enlargement, it does secem that the very idea of differentiation was stipulated by
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the member states and Germany in particular? and that the decision of the Luxembourg
Council to start the accession process with everybody was again designed and pushed
through by two small member states of the Union, namely Denmark and Sweden®?, Tt
should be noted in this respect, that Germany’s preoccupations always played a major role
in the enlargement process. However, as far as the Baltic states and Lithuania in particular
is concerned, it should be concluded that despite the numerous official statements of the
German politicians and other officials about Germany as and advocate of the Baltic states*
it never came true and Germany never played this role. Instead, it seems, Germany was in
favour of a kind of ‘intermediate’ status of the Baltic states. The main preoccupation of
Germany has always been the Visegrad countries and Poland in particular.

Situation, however, changed after the Luxembourg summit. Calls for stricter
conditionality and the tools designed to control it, namely, the Commissions regular reports
on the progress of the candidate countries as well as the accession partnerships provided the
Commission with a principal role in the enlargement or, from the other side, accession
process. Through these two closely linked instruments reinforced by the traditional
Commission’s role in the distribution of the pre-accession aid, the Commission emerged as
a single most important actor in the process. It is especially valid for the second group
countries in the period of the last two years. Its role remained more balanced through the
counter weight of the member countries with respect to the first group of countries for a
simple reason of negotiations. Since the preoccupation of these countries was related to the
process of negotiations and the member states continued to play a major role there, the
Comumission was not able to exercise its influence to the same extent as towards the second
group of countries.

Of course, the role of the Commission can not be exaggerated. The nature of the
Commission recommendations made in 1998 and 1999 as for the start of negotiations
with the second group of countries clearly shows that they have been adjusted according to
the political will of the member countries. However, within the limits of major geopolitical
decisions which are reserved to the member countries, the Commission’s powers have been
increasing considerably.

The 1999 Commission’s proposals for a further development of the accession strategy
clearly demonstrate the desire of the Commission to extend its competencies even further.
The proposal to introduce the principle of ‘differentiation’ into the process of negotiations,
while motivated by the need to link the negotiations and the preparation process and to
provide more coherent ‘level paying field’ in fact increases the Commission’s powers considerably.
The Commission will have the right to decide how many and what chapters are to be opened
with the candidate countries. The decision on the opening of different chapters should be
taken after a preliminary opinion of the Commission on the readiness of a candidate country
to negotiate‘is. After all, the Commission proposed to review chapters already provisionally
closed in the negotiations with the first group of countries. This means that the role the
Commission played vis-a-vis the second group of candidate countries will be extended to the
first group of countries.

These proposals were adopted by the European Council in Helsinki in December
1999. The question that arises in this context is why the member countries accept this rise
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of the Commission’s competencies. It is even more striking in the context of the general
institutional development of the Union in the last few years which was marked by a certain
shift in the contrary direction. The major steps undertaken within the Union towards new
policies were initiated by and placed under the strict control of the member states. It applies
to the major achievement of the last ten years, namely the economic and monetary union as
well as to a closer co-operation and integration in the sphere of justice and home affairs
reflected in the Treaty of Amsterdam and in recent decisions of the European Council in
Tampere®, This trend is further exposed by a severe blow the Commission experienced
after it was forced to resignation after a supposed mismanagement in Spring 1999.

"Two main reasons could be evoked here to explain this seeming paradox. First reason is
alack ofa coherent political will to enlarge in the member countries. Another reason is a quite
divergent geopolitical interests of member states making the choice over different candidate
countries more difficult. The development of the EU policy towards the candidate countries
presented above shows rather sceptical attitude of most member states towards enlargement
and, consequently, less will to provide new impetus to the process. This change of attitude is
well marked and could be explained by a diminished support of population of the EU
member states towards enlargement. Therefore, within a well defined set of options excluding
every initiative which could make the process faster and more inclusive, the member states
had all incentives to let the Commission play the major role in insuring better control of the
process. This control, as it was explained earlier, was exercised through a number of new
instruments characterised by a stronger conditionality, more complexity and growing
differentiadon and asymmetry.

Almost all changes in the methodology of enlargement were motivated by the so-called
objectivity as opposed to the politization of the process. Therefore all candidate countries who
fele being in a strong position in terms of their preparedness to the membership did not oppose
these developments and even supported them. Politization of the process was conceived asa
synonym to the calls to put the whole process on the haltand to introduce another unfair rules
of the game. The another side of the coin has been rarely brought to the attention. This another
side is largely related to two things. The first thing is that very strict limits are imposed by the
member states as to an every initiative of the Commission. The Commission has the right to do
everything what makes the process more complex, more conditional and therefore less expedient.
Another thing is the preferences of the Commission itself which were largely overlooked while
evaluating all calls for a more objective process.

‘While it is quite obvious to everybody that the member states have their own preferences
which largely shape the process of European integration, the simple fact that the Commission
as well as other institutions have their own preferences, while being recognised, is largely
overlooked?”. However, the Commission does have its own preferences which are usually
described in two ways. First, by the very virtue of being a guardian of the legal order in the
Union, the Commission is keen to develop the European integration further and prevent
any attempt to dilute that has been already achieved. Second, the Commission which was
originally designed as a pro-form of a technocratic government of the Union, is keen to
expand its role and competencies. How these ‘classic’ preferences of the Commission do
shape the enlargement process?
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First, from the developments described above it is pretty obvious, that within certain
limits of choices desirable for the member states, the Commission managed to increase
substantially its role and competencies in this particular field of Furopean integration. The
Commission succeeded in almost monopolising relationship with the candidate countries
imposing priorities and even methods of work. Developments with regard to another
‘classic’ preference are not so obvious and require certain elaboration.

I would argue that this preference of the Commission resulted in an approach to the
candidate states with an emphasis on the gradualism of the process and a certain
discrimination of some candidate countries. As it was demonstrated earlier, the subtle
change of the content of the Copenhagen criteria against which the conclusions on a
performance of the candidate countries are made, allows the Commission to keep the
process of accession under the strict control. Asa short case study on Lithuania demonstrated,
the Commission uses the analysis and Byzantine style conclusions made on the basis of it as
tools to avoid any radical changes. It rather prefers gradual changes with respect to the
status of the candidate countries. For example, if the Commission concludes that Latvia
should reach the level of development necessary to become treated as a functioning market
economy in its 1998 report, then Latvia reaches this level in 1999. Again, if the Vienna
European Council decided that Latvia was closer negotiations in 1998, the Commission
then followed making this difference clear in 1999. If the Commission makes a conclusion
in its 1999 Report that Lithuania and Slovakia should become functioning market economies
in 2000, there are quite good reasons to believe it since it is not only the development of the
country what is important, but also the logic of incrementalism and control the Commission
follows. %

This should not be, however, exaggerated, and there is no intention to say that the
whole analysis of the Commission is biased. However, our purpose is to show the latent
logic of the actions of the Commission and to explain certain differences in the content of
the analysis made and final conclusions.

The general assessment and explanation of the institutional balance of power of the
Union and its changes are well beyond the aim and scope of this article. However, it seems,
that the development of the Union’s policy towards the CEE candidate countries and new
features of the methodology of enlargement provides an interesting case study of the
institutional development of the Union. It would support the theses arguing that the
member states remain the single most important actor and their basic interests and political
will determine the outcomes of Furopean integration. However, in cases then these interests
are divergent and the political will is obscure, or, rather, then there is a considerable gap
between the longer term and short term interests of member countries as well as a gap
between long term EU foreign policy interests and short term sectorial interests of influential
interest groups, as in the case of this enlargement, the supranational actors, and the
Commission in particular, are well able to exploit the situation by increasing their own
competences offering themselves as seemingly impartial mediators bridging those divergent
interests.
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Conditionality, Differentiation,
Complexity and Asymmetry: the Logic of Control

As it was demonstrated by the developments of the EU enlargement policy and
methodology, an increasing complexity, stronger conditionality and asymmetry of the process
are driving features of this enlargement. The EU and the European Commission in particular
justify these changes by a necessity to guide the candidate countries and to provide important
incentive to reform as well as a firm policy anchor. This is certainly true. Undoubrtedly, the
Union has succeeded in bringing more discipline and more coherence to the reforms
undertaken by the applicants. However, it seems that the development of the process which
is more and more influenced and accordingly shaped by an another logic of action aimed at
postponing the enlargement further, substantially distorts officially declared motives and
official logic of action. This distortion results or may result in a number of intended and
unintended consequences which put the whole enlargement exercise at a certain risk.

As it was shown above, the latest developments of the process increasingly reveal the
latent logic of action, which could be characterised by growing complexity, conditionality,
differentiation and asymmetry. All these features are linked with each other and forms a
single logic of increasing control of the accession process. At the one hand, these new features
addresses still big differences in the level of development between the candidate countries
and the EU and are motivated by a fear of dilution of what was achieved by the Union
during past forty years if so much different countries enter the Union without sufficient
preparation. They are also aimed at increasing efliciency of the accession efforts of the candidate
countries by better targeting their actions and by imposing a stricter discipline which is
necessary at the time when political pressures for a more relaxed policy grow. On the other
hand, however, there is a certain risk of overplay here which is being largely ignored since
other logic of control aimed at slowing down the process is increasingly persistent.

In order to understand these inherent risks we should return to the basic idea of
enlargement itself and to the process of europeanization which have taken place in all
member countries and is taking place in the candidate countries as a process of adjustment
to new organisational logic which Furopean integration had brought about.

National Consensus and Enlargement:
why the Fear of Dilution of the Union may Result
in a Risk of Dilution in the Candidate Countries

The first very obvious thing is what the enlargement process is about to satisfy the
interest of both the Union and the applicant countries. In order to be successful it
should ensure that both sides reach a consensus and therefore are happy about the final
outcome. In other words, enlargement should, very simply, bring a result. The aspiring
countries should finally join the European Union. Otherwise an enlargement fails.
From the formal perspective it means that the accession treaties should be signed and
propetly ratified. Referenda on it should be successful as well.

The consensus is a key concept here. The history of European integration shows that
integration was first and foremost motivated by the desire to keep the broad political
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consensus achieved in the aftermath of the Second World War and endangered by the
growing incapacity of a national state to control the economic conditions deeply influenced
by the growing economic interdependence. Since this broad national political consensus
was based on growing responsibilities of a national state in the economic and social sphere,
and an economic growth became the main test against which the political capabilities of the
governments have been evaluated, the national governments devised an original mechanism
of European Communities allowing them to regain a certain control of their own fate®’.
There are still disagreements about the role of different political and interest groups which
regarded the Furopean integration as a new stage in human development which signifies
an end to a nation state as an organisational form of a certain society. However, the role of
national political consensus is underlined under the both approaches.

European integration then has developed into a complex web of institutionalised
decision making process which allowed to cope with an increasing complexity brought by
an ever increasing mutual dependency. European integration, in turn, helped to keep an
original homogeneity of the national consensus. It is still very difficult to say whether and
to what extent the convergence in the modes of decision-making, interest representation, in
the relationship between the states and the markets has taken place, but it is almost sure that
at least a certain degree of homogeneity has been ensured.*

The candidate countries, as it was obvious from the very beginning of the enlargement
process, differ very much from most EU countries. In addition to that, they have embarked
on a painful process of transition which was further complicated by the fact that transition
had had at least three dimensions, an economic, political and socio-cultural one. This
transition has been already completed in some areas. Some countries obviously were able to
complete it earlier than others. However, in all candidate countries new institutions and
practices are less consolidated then in the EU countries and a national consensus is
consequently much more fragile. Therefore even more efforts are required from the
governments of these states to keep this fragile national consensus while developing new
policies or adjusting the old ones. As the famous Balcerowitcz’s trajectory of public support
to reforms shows, radical and painful reforms can be politically feasible only during a quite
short period of time when expectations related to the longer term future outweigh sacrifices
in the short term.>! Hopetully, transformation has already pays out in a form of economic
growth in most candidate countries making other reforms more feasible and sustainable.
However, an analysis of costs associated with the accession to the Union reveals that they are
unevenly distributed across time and emerge at various stages of accession process®2. The
costs of compliance tend to be mostly short-term and the benefits might occur only in the
long-term.> It was already demonstrated by an example based on estimations of Lithuanian
EU Accession Programme (NAPP)*. They even suggest that in most cases the short-term
interests of the candidate countries and the Union are not the same even assuming that the
long-term interests basically coincide.

From the other side, the analysis of the new features of this enlargement has
demonstrated to what extent the governments of the candidate countries has lost the
control of their own agenda and priorities of action which are now set in the accession
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partnerships and closely monitored and even enforced by different inscruments starting
from the regular reports on progress and ending with the screening of the acquis exercise as
well as by the means of the control of the assistance. Strategies of accession adopted in the
candidate countries largely follow indications and priorities provided by the Union since the
room of maneuvring has been constantly shrinking in line with a tendency towardsa more
conditional and asymmetric methodology or philosophy of enlargement.>

The classic argument used to justify this situation is largely an argumentabout the necessary
guidance. It was explained earlier, but since not only the conclusion but also the reasoning
behind it is important, let me to provide one of the best examples of such reasoning:

The importance of criteria [conditions in general] is perhaps less to differentiate betrveen
candidates, than to give various performance anchors to domestic policy in the associared
countries. Governments can sell bad-rasting medicine o the voters if it is part of a strategy
leading 1o the goal of membership of the European Union. If there are no objectives set by the

Union, the selling of such policies is move difficult.®

Indeed, many governments in the candidate countries use this argument to promote
reforms related to the accession. However, this situation may result in two unintended
consequences which could both lead to a risk of a failure of enlargement. The first obvious risk
is that the EU is presented asa scapegoat for unpopular decisions. This may resulcand already
resulted in some countries in a diminishing public support for the EU membership. However,
the second risk is much more dangerous. Given (1) the time pattern of the accession costs and
benefits indicating that costs of adjustment are very high in the short-term, (2) a certain
divergence of the short-term interests between the candidate countries and the Union, combined
with (3) still decreasing possibilities of the governments to control their own agendas and
national policy making process, the essential thing, namely the national political consensus is
endangered. The governments could be no longer able to fulfil their primary responsibility of
assuring national consensus and, consequently, political, economic and social stability of their
respective countries.

In other words, while the whole development of the EU policy towards the CEE
countries and the methodology of the EU enlargement is based on a two-level game® and
largely driven by domestic concerns, the current methodology of EU enlargement largely
ignores the fact of and denies a possibility for playing a two-level game in the candidate
countries. Therefore the domestic concerns of the candidate countries are not reflected in it.
It could then be argued that the EU has always been a regime-setter and that every
enlargement of the Union starting from the first one has been assymetrical. 8 However, in
the case of on-going enlargement, the assymetry and rigidity of the EU is far greater while
there is an obvious need for greater flexibility given the differences between the EU and the
candidate countries. and “reflects the distaste for eastern enlargement in some quarters
within the EU.”

This scenario is obviously a pessimistic one and a number of factors could well reduce every
possibility of this to happen. However, under certain circumstances the risks are higher.

The first variable is an economic situation in the candidate countries. If the economy
continue to grow, the possibilities to maintain the national consensus on the fundamentals
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of reforms including the very goal of the membership in the EU are more certain. However,
in case of an economic recession which could be caused not by internal structural problems
but by external shocks of a kind of Russian crisis, the risk of dilution of the national
consensus is higher. Two observations are necessary there. First, the whole process of
European integration was heavily dependant on the rates of economic growth. Since (1)
the economic growth and an associated increase in a material well-being has become a basis
ofa national consensus and the main source of legitimacy of national governments in the
post war Western Europe and (2) it was consciously build into the very fundamentals or
raison d etreof the Furopean integration itself, the slow-down of the economic growth was
largely followed by a slow-down of European integration60. Second, the risk of dilution of
the national consensus could be further exaggerated by an attempt to attribute the
consequences of these external shocks to the structural problems of a given country. The
Commission’s 1999 progress reports on the progress of candidate countries could serve as
an example of such an actempt. While the use of a situation of external shock which was
caused by almost simultaneous crises in Asia and Russia combined with a certain slow-
down of the economic growth in the Union could be well justified as an excellent
methodological tool to evaluate performance of the candidate countries in these
circumstances, a certain tendency to make governments responsible for the results of this
crisis contributes to the attribution of the consequences of external shock to the domestic
problems.!

The second variable is the size of country including a relative size of its economy. First,
the small countries are more vulnerable to the pressure from the Union or from the European
Commission in particular. Therefore, their freedom of action is more limited. Second, the
relative adjustment costs with respect to the Union are higher. Since the most part of
burden comes in a form of pressure associated with an increasing amount of legislation to be
brought in line with the acquis or new legislation required by the EU which should then
be properly enforced, the institutional framework of the state and the national budget
respectively which mostly carries out this burden is overcharged. To putit in very simple
terms, Lithuania and Poland, for example, has the same amount of the acquis to transpose
and implement and more or less the same amount of human as well as financial resources is
required in both cases. Third and the most controversial thing is about interests. Supposedly,
the long term interest of the Union and candidate countries coincide. A number of
arguments have been made and a number of studies have been undertaken to demonstrate
that the EU enlargement into the Central and Eastern Europe will be beneficial for both
sides. The security and stability will be better ensured and the larger area of common
market will foster economic growth all throughout the enlarged Union. However, fewer
attempts have been made to investigate the question of the possible divergence of short-
term interests. It does seem that in certain cases the divergence of these interests is quite
obvious. Take, for example, the case with the nuclear energy in the candidate countries.
While nuclear energy continues to be a very important factor of the economic growth of
certain candidate countries, for example, in Lithuania, Slovakia and Bulgaria, the EU had
been exercising an extraordinary pressure on those countries to close nuclear power plants.
It again shows that small states are less capable to defend their interests than larger ones.
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Conclusions and Solutions: Avoiding the Dilution on Both Sides

The main conclusion of this paper is that in response to the different nature of this
enlargement the Union has developed a new methodology of this exercise. The new
methodology is based on four new principles: complexity, differentiation, conditionality
and asymmetry. It was then argued that all four principles form a single logic of control.
This logic largely aims at slowing down the process of enlargement The reason behind it is
a justified fear of dilution of the Union. In the context of this fear and a general lack of
political will of member states to enlarge, the European Commission managed to extend
her own competences in this sphere and almost monopolised relations with the candidate
countries. This opened the process to the preferences of the Commission in addition to
those of the member states and thus reinforced the rigidity of the methodology of
enlargement. The argument then went further challenging this logic on the basis of the
reasoning about the importance of national consensus. It was argued that the candidate
countries were largely deprived of all means to incorporate their own preferences into the
process. It implies the same danger of dilution the Union is trying to avoid in its own
backyard. The risk of dilution in the candidate countries, it was argued, is based on (1) the
time pattern of the accession costs and benefits indicating that costs of adjustment are very
high in the short-term, (2) a certain divergence of the short-term interests between the
candidate countries and the Union, and (3) still decreasing possibilities of the governments
to control their own agendas and national policy making process. Certain variables
contributing to the risk of dilution were then identified. It was argued that the smaller the
country and the higher uncertainties related to the economic growth, the higher risks ofa
breach of national political consensus.

The results of this inquiry into the new features of the methodology of the EU
enlargement clearly suggest certain corrections to be made with regard to the process. These
suggestions could be grouped into three basic categories. First, the process should be made
more fair. It means few things. First, the differentiation should not be turned into
discrimination as it sometimes happening now. The Union should be very careful to avoid
any overplay, in particular with regard to smaller countries. Second, the process should be
focused not only on the candidate countries but on the Union as well. Therefore the
second suggestion is about making the process more mutual. It again means few things.
First, there should be an attempt to make the process more symmetrical. It concerns, first of
all, the accession partnerships. Italso means that burdens of change should be divided more
equally. The third suggestion is about an introduction of more flexibility to the process as
a contrast to the increasing rigidity well demonstrated by the growing complexity and
conditionality. This do suggest a certain politization of the process. However, it does not
mean that preferences should be given to all those divergent geopolitical and economic
interests of the member countries. The logic of objectivity and its institutional embediment,
the Commission, should be at the centre of the process. However, I would suggest thata
much closer supervision of the Commission in its undertakings towards the candidate
countries by the member states is necessary.

Summarising the point, it is necessary to say, that this particular process of enlargement
has become particularly rigid and asymmetrical. The risk is that this rigidity may endanger
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its final results. What should be done is to a certain respect to reverse it back in terms of
methodology. The Union asa pace-setter therefore should return to the original, still very
limited, mutuality. It is not to say that the process should be entirely symmetrical. However,
a different balance should be found to avoid the risk of dilution on both sides.
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THE POLITICAL DECISION MAKING:
DIVISION OF AUTHORITY
WITHIN GOVERNMENT*

Laimonas Talar-Kelpsa

Introduction: Defining Transition and Convergence

The difference between transition and convergence is not clear-cut, therefore the
attempt to accommodate them in a coherent model may seem artificial. Yet if the dictionary
meanings of the concepts were employed, one would easily discover that transition and
convergence in politics refer to separate subjects. The first one addresses the change of
regimes, and the second one deal with regime consolidation.

For the sake of methodological explicitness, it is important to define the departure
point of transition and convergence, as well as their “final destination.” The topic of this
paper implies that transition should precede convergence and, normatively, perhaps even
end in it. However, it is possible in theory that transition would start together with
convergence or, alternatively, would result from it. The European integration is an
illustrative example of how converging national policies may push multilateral cooperation
to the supranational level and beyond.

Most commonly, transition and convergence overlap. This is particularly true in
post-communist countries where democratic and market reforms tend to pluralise and
polarise the previously totalitarian societies. Interestingly, the post-communist polities
operate in an environment facilicating the conflict of transition and convergence. A
successful transition to democracy encourages the emergence of numerous political parties
and interest groups which, in the absence of consolidated democratic rules, will diverge
rather than converge in their political perceptions and decisions. The lack of cooperative
behaviour strongly affects the capacity of transitional governments to pursue convergence-
inducing social and economic policies.

Furthermore, democratic transition and convergence may get in conflict because of
the legacy of thinking, which the post-communist peoples inherit from the past. The
prolonged all-embracing domination of state has promoted an ambiguous popular approach
towards concerted action. On the one hand, the people react rejectively to majority
decisions, which are wrongly associated with the experience of Soviet “democracy.” Hence

* An article is reprinted from Lithuania from Transition to Convergence, Vilnius: Eugrimas, 1999,
p.p. 462-481.
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the accelerated fragmentation and individualisation in the political and economic fields.
Private interests are strongly preferred to public interests, thus reducing the prospects
of rapid convergence.

On the other hand, the longing for a simplified political process persists, which
results from the Soviet nostalgia no less than from the post-communist
hyperfragmentation. Put simply, the people in Central and Fastern Europe have a feeling
of being “lost” among the plethora of political parties and party-promoted alternatives.
Hence their support to single, clearly scructured and simple-to-run institutions. Presidents
and cabinets are evidently in advantage.

In this context, the conflict between the original and declared preferences, between
the goals of transition and convergence, is best materialised on the institutional level. The
form of government chosen by a transitional society merits a particular attention.

First, the development of parliamentary structures and polities tells about the popular
intentions to promote institutionalised and consolidated multiparty democracies. Second,
the establishment of executive-centred regimes reveals the public urge for convergence
based on smoothly administered governmental policies. The type of a constitution
introduced to a democratising polity may have a crucial effect on the successful
accommodation of the transition- and convergence-produced pressures.

Both in political and academic debates the important task is to redefine the concept of
“convergence,” which has by far stimulated only vague associations with the integration of the
European Union. But converging attitudes also appear in the politics of Central and Eastern
European countries. The EU and NATO membership is the most representative example.
Furthermore, a consensus has increasingly developed during the last few years to promote an
investment-inducive business environment in the region. These and other less articulated
instances re-establish convergence as the political actors’ growing capacity to build a consensus
for continuation of democratic and market reforms. Put differently, convergence is not to end
in a political community free of conflicting interests and heterogeneity. It should rather bring
the society to a consented set of rules for the political game in diversified environment.

Convergence and Regime Type

Division of authority within government is a norm rather than an exception in a
democratic polity. Yet different constitutional arrangements provide different records of
effectiveness in mobilising separated institutions. For example, it is argued that the growth
of the executive role becomes characteristic of all standing democratic régimes.! In
parliamentary systems, this tendency is realised through increasing participation of the
cabinet in parliamentary agenda setting. However, the ability of legislators to censure the
cabinet provides a powerful check against the executive all-presence.

Things work differently in the systems where division of authority is deeper, and
separation of powers rests upon independent popular mandates. In presidential systems,
for example, the parliament cannot censure the president and his administration. On the
other hand, decree rule, bureaucratisation of parliamentary decisions, or dissolution of
the legislature, are the possible options for the uncooperative president. Although these
actions may be synchronised with the attempts to centralise government and increase its
efficiency, more often they tend to establish confrontational patterns of political behaviour.
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These reasons have most likely played the crucial role in framing the determination
of Central and Eastern European post-communist societies to choose a parliamentary
path. In addition, many of them introduced popularly elected presidential institutions,
which in a sense are meant to compensate the people for the democratic deficit of the
communist rule. Yet the conflicting goals of transition and convergence result in
ambivalence: People do want parliaments, which at the same keep scoring the lowest
public confidence rates; and they prefer extensive presidential powers, though fearing
the prospect of authoritarian rule.

The situation benefits presidents who can augment their power by speculating the
popular feelings and at the same time escape political responsibility. It is vitally important
for constitutional architects to find a proper place to the presidendial institution so that the
institutional arrangement would encourage consensus building and democratic consolidation.

The Political Decision Making in Lithuania

Lithuania is an excellent example of the constitutional ambiguity embodying the
conflicting goals of democratic transition and convergence. The role of the president in
political system still needs to be discovered, although the general tendency shows the
country has set a semi-presidential régime. This mixed form of government owns three
distinctive features:

(1) president is popularly elected;

(2) president shares with parliament the authority of government making;

(3) the cabinet is subject to the parliamentary censure vote.

Evidently, this régime type entails a compilation of qualities characteristic of
parliamentary as well as presidendial republics. Furthermore, it entrenches the separation
of powers and yet bridges the principal institutions with a call for cooperative behaviour.
In such system, the cabinet cannot be produced unless there is an agreement between the
president and the parliament on minister personalities and governmental policies. Also,
the cabinet must resign once it loses the confidence of legislators. On the other hand, the
prime minister might ask the president to call early parliamentary elections, if the legislative
body decided the cabinet’s credit was run out. It seems that the parliamentand the president
are forced to collaborate in order to keep the government running.

However, the experience of similarly modelled countries’ demonstrates that semi-
presidential regimes develop separate, “unwritten” constitutions, which, depending of
the political environment, either increase or dissipate the president’s actual power. Lithuania
is not an exception, and the rule “the more you take, the more you have,” can indeed be
applied to the power context of the country. For example, the resignation of Prime Minister
Gediminas Vagnorius in April 1999 followed President Valdas Adamkus’ public address
where personal non-confidence in the prime minister was declared. However, the
Constitution says nothing about the president’s confidence in the cabinet. Earlier in January
1996, when a similar situation had occurred, Prime Minister Adolfas Sleyevidius turned
down the presidential urges to leave the office, though he was later removed by the
parliamentary majority. Another example traces back to January 1998, when in the
aftermath of presidential elections Prime Minister Vagnorius repudiated a formal

3

resignation,” even though a similar situation was solved through resignation in 1993.
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There is an obvious lack of consensus over the form of government under which
Lithuania operates. The Conservative Party, which in 1998 had successfully campaigned
for a Constitutional Court’s opinion that Lithuania is “a parliamentary republic entailing
characteristics of a mixed (semi-presidential) constitution,” a year later asked President
Adamkus to form his own cabinet. Other political parties of Lithuania are positively
inclined to accept a more powerful president in the political system, only the leftist
Labour Democratic and Social Democratic parties being possible exceptions.” The
public generally also supports a strong presidential institution. Apparently, the stakes
are with the president who needs personal motivation to engage in domestic politics
and skills to exercise influence over the polarised political environment.

Powers of President in Semi-Presidential Regime

What are the means for the president to influence the political process in Lithuania?
The Constitution is rather short on this topic, pointing out five fields of presidential
engagement: foreign policy, national security and defence, government making,
appointments, and the courts. The rest is either within or beyond the constitutional
letter, depending solely on the intentions of the interpreter. For example, the function
“Head of State™® may either be extended to encompass supervision of and participation
in any matter of presidential concern, or narrowed to mean purely symbolic authorities,
such as representation of the nation abroad.

The elasticity of the Constitution is further illustrated by “true stories” from Lithuania’s
political reality. For example, when making its resonant judgement about the parliamentary
nature of Lithuania’s political system, the Constitutional Court acknowledged the
president’s right to implement his election programme through legislative initiation, vetoing,
and annual addresses.” Strangely, this list does not include such presidential powers as
nomination of the prime minister, appointment of ministers and high-ranking state officials.
It is therefore not surprising that a year later in a televised interview the Conservative
leader Vytautas Landsbergis interpreted the same constitutional text differently, by arguing
that President Valdas Adamkus #s independentto nominate his candidate for prime minister
(what actually contradicts the logic of parliamentarianism).

Another story relates to the principle of separation of powers, which is established in
the Constitution,® but fails to be explicit in political reality. In Lithuania, the legislative
power is vested in the parliament, the executive power in the government, and the judicial
power in the courts. However, no reference is made to which realm the presidential authorities
belong. The president hasa share in legislation9 and in executive,!° and coo perates with the
courts.!! In chis context, the concept “Head of State” acquires an all-inclusive meaning.

On the other hand, the separation of powers is rather blurred with the prevailing
practice of the members of parliament to retain their mandates after moving to ministerial
seats. Such a norm is typical to parliamentary regimes, and tends to increase the cabinet
power vis-g-visthe parliament and the president, once applied in Lithuania. The Article 99
of the Constitution may be interpreted in the way requiring the members of parliament to
return their electoral mandates affer they were assigned a portfolio in the cabinet. 12 However,
such claims have so far been successfully suppressed with a well-dressed argument being an
MP is beyond the constitutionally established term “holding an office.”
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‘Worth noting is the Constitution’s negligent approach towards party membership.
Firstly, the president is explicitly restrained from any party affiliations.!? So do the
cabinet members, who are asked to relinquish their elective or appointive positions
within their party’s structures.' Furthermore, the Constitution states that no mandate
shall bind the members of pau‘liament.15 Evidently, the Constitution does not encourage
the development of party politics, which is vitally important to democratic consolidation.

It is already realised in Lithuania that operation of the political system is heavily
dependent on the relationship between the president and the parliamentary majority.'°
However, a non-partisan president should feel poor political inducement to cooperate.
When a friendly majority sits in the parliament, the head of state will willingly share the
majority’s successes, and will align with critics when things go wrong. Similarly, when
a hostile majority controls the legislature, the president can blame the majority for his
personal failures, and there will be no party to set the limits of criticism on the president.

These scenarios were not yet played to their full in Lithuania, but they underscore
the non-welcomed feature of the country’s politics, which is too much dependent on
personalities. On its own hand, the personalisation isapt to further fragment and polarise
the political discourse, and to distance convergence.

Presidential Decree Legislation

The conceptually defined presidential power needs materialisation. Here one has
to drawa distinction between de jureand de facto powers of the president.!” The formal
authorities are laid down in the Constitution, while the actual powers are rather
situational and dependent on the political setting in place. It is noteworthy that de jure
and de facto powers of the president rarely coincide.!®

The role of the president is significantly expressed through his exercise of the actual
powers. This very feature of semi-presidentialism causes a number of methodological
difficulties. First, situational factors because of their individuality are hardly subjected to
classification. Moreover, even in similar situations the actors may behave differently. The
diametrically opposite strategies of cabinet resignation pursued by Lubys’ and Vagnorius’
governments after the presidential elections of 1993 and 1998 are excellent examples.

On the other hand, the formal authorities may tell little if anything, since
constitutions when put in actual contexts do not always follow the initially-set trajectories.
Many of Europe’s semi-presidential regimes in fact operate as parliamentary republics,
and the citizens of Iceland, Ireland, or Portugal, are barely aware of their presidents’
full constitutional powers.

In Lithuania, a formal approach may nevertheless be useful. The Constitution declares
that the president shall issue decrees when implementing his constitutional authorities.'
The decrees are an important part of the semi-presidendal political competition. Their
number and content mirror the documented field of presidential undertakings.

Eight categories of presidential decrees were developed for the purposes of this
paper. “Foreign Policy” is meant to include the decrees embodying the functions provided
under Articles 84(1), 84(2) and 84(3) of the Constitution: the decisions on principal
foreign policy issues, signing of international treaties, structuring the diplomatic corps,
etc.
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The “Government” category entails the government-making authorities of the
president, provided under Articles 84(4) to 84(9): nomination of the prime minister,
appointment of ministers, accepting of ministerial resignations etc. It also includes the
decrees on substituting the prime ministers in their absence (Article 97).

The “National Security” category speaks of the national security and defence related
matters provided under Articles 84(14), 84(15) and 140 of the Constitution. With the
“Appointments” category it also shares Article 84(10), i.e. appointing of high-ranking
military and SSD officials.?® The rest of appointments and nominations under Articles
84(10) and 84(13) belong to the “Appointments” category.

The “Courts” label identifies those decrees which deal with the functions established
under Articles 84(11) and 84(12). They include nomination, appointment and
replacement of judges, including the Constitutional Court. A small part includes the
decrees on vacations of the Chair of the Supreme Court, along with other insignificant
issues.

The “Legislation” category points to the presidential activities under Articles 68
(legislative initiation) and 71 and 84(24) (vetoing).

The “Miscellaneous” group includes the decrees to which there is no explicit
wording in the Constitution. Establishment of various commissions and working groups
makes the major part, and nearly all such decrees are formally referring to Article 77
(Head of State).

Finally, the “Symbolic” decrees deal with awards of state decorations, citizenship
issues, granting of pardons, symbols of cities and towns, etc.

On the political level, it is essential to distinguish between different types of semi-
presidential politics that may develop in a political régime. The presidential majority
model evolve where the president comes from the party which controls the legislature.?!
In this case, the president is able to exercise influence over his former party mates and is
therefore successful to cooperate with the cabinet. Once the parliamentary majority
turns out to be an opposing party, then the president finds it difficult to develop a
cooperative relation with the new cabinet and is forced to withhold from active
participation in politics. M. Duverger calls such a practice “cohabitation régime.”??

The two models were well-articulated in Lithuania 1993 to 1998. After President
Brazauskas was inaugurated on 25 February 1993, he maintained to share his political
attitudes and allegiances with the majority Labour Democratic party. As a former leader
of this party, the president was nearly independent in forming the Slezevidius cabinet of
1993. Three years later he was equally successtul to replace this cabinet which by then
had wasted the president’s and public confidence.

The 1996 parliamentary elections set in Lithuania a classical model of the
cohabitation régime. The elections produced a new, antagonistic to the president
Conservative majority. President Brazauskas had little choice but to nominate one of
the Conservative leaders for the prime minister. Consequently, the new premier formed
the cabinet independently and de facto became the head of the Executive.

The government under President Adamkus since February 1998 hardly resembles
any of the conventional models. The successful actempt to replace the Vagnorius cabinet
in April 1999 has placed the president at the top of the Executive, although in January
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1998, right after the Constitutional Court’s resonant decision, it seemed that it was the
prime minister who headed the Fxecutive. At the moment, the legislature is not controlled
by a presidential majority. Nevertheless, President Adamkus has succeeded to block a
few controversial pieces of legislation.

For the purposes of this paper, the aforementioned régimes are labelled Brazauskas-
1(1993 0225 -1996 11 25), Brazauskas-2 (1996 11 26 — 1998 02 24) and Adamkus-
1 (1998 02 25 — 1999 05 20).

The empirical evidence is consistent with the popularly held perceptions of the
role of the presidental institution in Lithuania. The largest portion of presidential
activities fall under the “symbolic” category, regardless of what party controls the
legislature. Another significant share entails foreign policy making, and the tendency to
engage foreign policy more actively during the political cohabitation (Brazauskas-2) is
rather obvious. Naturally, under cohabitation the president is constantly pushed off the
domestic affairs, hence his decreased involvement in the “Government” and “Legislation”
fields.

The Table 3.2.-1 demonstrates that on the output level the Adamkus-1 regime
has been very close to the Brazauskas-1 rule of 1993-1996. The interesting point here
is that the relationship between the president and the parliamentary majority during
these two periods has been different. President Adamkus has never enjoyed keen support
of the parliamentary Conservative majority. Oppositely, the relationship has more
reminded of the conventional check-and-balances mechanism, when mutual resistance
to each other’s domination was controlled by logrolling compromises.

To be correct, Table 3.2.-1 does not tell the whole reality. Methodological
imperfections require a careful interpretation of the statistical figures. The decree
legislation depends on autonomous factors with which politicians and researchers must
comply. For example, the post-independence “emptiness” should urge the cities and
towns to adopt new symbols, and the demand for adequate presidential decrees
consequently increases. Furthermore, the principal state officials have their
constitutionally fixed terms, therefore each president will have a constant basic share of
the Appointment decrees. The advantage of the statistical figures is their capacity to
reveal tendencies, the presence of which assists in further investigations.

Table 3.2.-1. Differentiation of presidential decrees, %

Brazauskas-1 Brazauskas-2 Adambus
Foreign Policy 21.4 32.6 22.8
Government 9.5 6.7 10.0
National Security 3.0 7.4 5.6
Appointments 17.0 13.9 21.9
Courts 3.3 2.1 4.4
Legislation 6.1 3.5 4.0
Miscellaneous 5.2 4.4 4.9
Symbolic 34.5 29.4 26.3
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Legislative Powers of President

Of the eighe fields of presidential activity, at least five depend on the pattern of
relations between the president and parliamentary majority. Firstly, the president must
regard the political composition of the legislative body when forming the cabinet. Later,
the prime minister or ministers have to countersign presidential decrees in fields of
foreign policy, national security and defence, etc. Also, many chief officials are appointed
with parliamentary consent, as well as the principal positions in courts. Meanwhile, the
legislative sector allows to the president the greatest freedom of manoeuvre.

Legislation is the field where the president and the parliamentary majority face
each other directly. Here they can try their amity and antagonism. The parliamentary
capacity to adopt presidential legislative initiatives, as well as the president’s ability to
withhold from vetoing, shows to a great extent the prospects of consensus in the system.

Asstill another reason to keep focus on legislation is the importance of law- making
in transitional societies. The post-communist reforms need an appropriate legal basis
and working institutions. Moreover, through the emerging legislation a new set of rules
is introduced, and the post-communist legislation is in fact about making the rules.
The open process of law-making provides a more representative, better discussed and
longer surviving democratic development.

M.S.Shugart and J.M.Carey single out four legislative powers of the president:??

1. Veto righg

2. Authority to introduce legislation;

3. Decree power;

4. Emergency powers.

A clear-cut distinction has to be made between the decree powers in Shugart and
Carey’s wording, and the decree legislation existing in Lithuania. Besides the countersignature
required for a number of presidential decrees, the president of Lithuania is constitutionally
empowered to administer rather than to rule. His authorities are more corresponding to the
“rule-making” activity, as opposed to law-making. Putsimply, presidential decrees in Lithuania
cannot become laws. Meanwhile in Shugart and Carey’s understanding the decree power
enables the president to legislate, with or without eventual parliamentary ratification.

Since the president of Lithuania does not have law-making authority, and the
emergency powers have not yet been used either, the veto right and the legislative
initiation offer a most promising occupation.

Use of the Veto Right

What is the value of researching the use of the veto right? First and foremost, the
intensity of vetoing indicates the cohesion of the legislative mechanism. The president,
included in the drafting process, should lose the incentive to veto that legislation
afterwards. Likewise the opposition parties, once treated inclusively, would be weakened
in their determination to push for a presidential veto.

At this point the majority party (coalition) faces a challenging choice between
“sensitive” versus “bulldozing” legislation. It is vital for them to set limits of compromise
against the party’s election programme. Definitely, not all the arguments raised by the
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opposition can be, and will be, acceptable. The question is to what extent these arguments
will be included in the public agenda. The reason of politics naturally draws the parties
with close programmes into coalitions. However, the parties-“outsiders” should also
enjoy a sense of contributing, otherwise they, once in power, will seek to abandon
earlier reached non-inclusive decisions. It particularly applies to post-independence
Lithuania, where the electorate has been extremely volatile and tended to produce
dramatic shifts in the composition of the parliament.

The legislative majority faces a more difficult task when it has to include the
president into the process. The Constitution of Lithuania excludes the president from
any party affiliations, therefore cooperation between the leading state institutions depends
mainly on personal chemistry.

Moreover, the president pursues his individual programme, which is approved by
the popular vote. Since it is not a party programme, the main task is to accommodate
the presidential preferences with the governing party’s electoral commitments. Even a
party-descendent presidential candidate is free to maximise the voter support by yielding
to populist declarations. On the other hand, a rational candidate is forced to generalise
his electoral promises to have an all-party acceptable political programme. As a
consequence, the president’s election programme usually turns into a declaration.

The empirical evidence on vetoing in Lithuania proposes several thought-giving
observations (cf. Table 4.1-1.) There is little surprise in the finding that under the
presidential majority regime (Brazauskas-1) the president’s vetoes were effective, while
they were marginal during the cohabitation (Brazauskas-2). However, the increasing
intensity of vetoing suggests that the pattern of legislation tends to alter with a regime
change. The Conservative Party seems to be rather enthusiastic about the bulldozing
principles of lawmaking, therefore forcing the president to regard vetoing as the main
window to intervene legislation. Accordingly, under the presidential majority regime
(Brazauskas-1), the legislative process used to be more open to presidential involvement.

This tentative conclusion is further supported by the changed pattern of veto
override since November 1996. A veto generally consists of the vetoed clauses and

Table 4.1.-1. The patterns of vetoing and regime change
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2 The presidential veto generally consists of the rejective part entailing the arguments why the law is
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amending proposals, which are subject to parliamentary considerations. There were a few
cases under the presidential majority regime (Brazauskas-1), when the Labour Democratic
majority pursued a partial veto overrideand split their support when considering a presidential
veto (see Appendix 1). The Conservative majority, on the other hand, has used a package
veto overridemore extensively, by applying a zero-sum principle. This pattern is common to
both the cohabitation (Brazauskas-2) and Adamkus-1 regimes.

Legislative Initiation

Legislative initiation is another field where the president may materialise his legislative
preferences. Differently from the veto right, the authority to introduce legislation gives the
president a full freedom of manoeuvre. Law-drafting does not need a precedent parliamentary
(non)action. The president is free to enter the legislative process on the same grounds asa
group of members of parliament, or the cabinet. Moreover, a failure to convince the legislators
to adopt the requested law may even benefit the president by yielding him an additional
argument in the political competition.

The legislative initiation by the president not only reveals the openness of the
legislative process, but also provide an important argument to shape the development
of the nation by introducing innovative projects, pointing to the fields with insufficient
legal regulation and, eventually, accelerating reforms.

It would be naive to expect that the parliament will pass unchanged the laws
introduced by the president. These changes may range from insignificant technical
corrections to essential amendments. On the other hand, to receive the final law in its
initial wording is not usually the priority of the president. More often, he is keen to
stimulate the parliament by structuring the legislative agenda. The president may take
steps by asking for an urgency procedure or extra-urgency procedure,24 which would
shorten the adoption of presidential draft legislation. The length of parliamentary debates
over the laws drafted in the president’s office indicates the item’s pertinence and the
legislative effectiveness of the president.

Table 4.2.-1. The presidential legislative initiation in Lithuania, March
1993 — May 1999

s |« ~ S P R I A
o150 LHE | G |.2|52|Ls i
SZ|22| S| & |Se|seler |CT
AR B R G EE
EE|E5| EB 5| |PE|EEEY (S8
BT 2T | Tz =T g Slxe o 3
g |2 a< | 5| 2|9EFE |73
Brazauskas-1 | 45 | 63 |14 | 44 |69.8] 19 | 12 | 54.5 |52
Brazauskas-2 | 15 9 |0.6 4 | 444 4| — |50.0]|71
Adamkus-1 15 8 1053 617500 4] 283323

Notes: Brazauskas-1: 1993 02 25 — 1996 11 25; Brazauskas-2: 1996 11 26 — 1998 02 24;
Adamkus-1: 1998 02 25 — 1999 05 20.
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Again, as in the case of vetoing, the president succeeds in legislative initiation more
when a friendly majority sits in the parliament. Table 4.2.-1 presents a very impressive
record for President Adamkus, who scores highest on the effectiveness scale (75 percent)
and has been extremely efficient to shorten the span of law consideration to twenty-three
days. Worth noting is the extensive application of the urgency procedure under President
Adamkus’ government.

The intensity of submitting the legislative drafts merits a separate discussion.
President Brazauskas has been disposed to introduce legislative initiatives more than
President Adamkus. Possibly, President Adamkus has demonstrated more interest and
effort to involve in other fields of activity, as suggested in Table 3.2.-1 of this paper. Yet
President Brazauskas had a more supportive parliamentary majority in 1993-1996 and
greater possibility to involve in the executive policies. The intensity of presidential
initdation for this period is nevertheless twice higher. Two explanations may follow:

First, a different pattern of inter-institutional cooperation had been established in
1993-1996. Of 34 legislative drafts submitted by President Brazauskas in October 1995-
October 1996, 13 were presented in parliament by ministers and ministerial officials;
six by the Chair of Supreme Court; and three by Chairs of parliamentary standing
committees. Four additional pieces were drafted by state institutions, and this general
tendency indicates that the president was often employed by the cabinet to channel the
pressing legislation to the parliament. President Adamkus did not enjoy such an
experience, since he was constantly forced to rival the cabinet.

Second, the indeed limited resources of the Lithuanian presidents have to be
acknowledged. President Brazauskas could rely on the cabinet support, and did
extensively employ it. Meanwhile President Adamkus with the staff of no more that 20
advisors is highly constrained in time, personnel, and intellectual resources.

Table 4.2.-2. The presidential legislative initiation according to the type
of law-proposal

Brazauskas-1 | Brazauskas-2 Adamkus Total
& Vb&“' & v&&“ & vb&“ & 9&“‘
Financ./Econ. 6 4 — — 1 — 7| 4
Financ. respons.| 7 7 - - - - 71 7
Property 7 3 - — 1 1 8| 4
Social 3 2 4 — — - 71 2
Lawand Order | 25 | 21 2 1 2 2 |29 |24
Government 10 4 3 3 3 2 |16] 9
Humanist 3 2 - - 1 1 41 3
Other 2 1 — — — — 21 1
Total: | 63 | 44 9 4 8 6 | 80 |54

Notes: Brazauskas-1: 1993 02 25 — 1996 11 25; Brazauskas-2: 1996 11 26 — 1998 02
24; Adamkus-1: 1998 02 25 — 1999 05 20.
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The pattern demonstrates the dependency of the presidential legislation on the existing
divisions within the Executive. In 1993-1996, President Brazauskas was the Head of State
and Head of the Executive. In 1998-1999, President Adamkus was the Head of State and
justa part of the Executive. That makesa crucial difference.

Another relevant issue is the type of presidential legislative initiation. The president
may drafta law on the state pensions as well as amendments to the Law on parliamentary
elections. In such cases, the response of legislators should differ in terms of compromise
liability and time consumed to take the final decision.

The legislative initiatives by Lithuanian presidents can be classified into seven
categories. The first one comprises the financial-economic sector with the initiatives on
bank system regulation mechanisms, the amendments to the Law on Joint Ventures,
etc. The second group entails the issue of financial responsibility and is applicable
mostly to the beginning of 1996, i.e. the aftermath of the bank crisis in Lithuania. The
third category is labelled “Property” and deals mostly with the issues of taxation. The
“Social” category is preoccupied with the draft laws on state pensions, while the “Law-
and-Order” category deals with amendments to the Civil and Criminal Codes, the
Police Law, etc. The legislative projects under the “Government” category include
presidential proposals to restructure particular government institutions, to reduce or
increase the cabinet powers and so on. Finally, the “Humanist” category entails mostly
the presidential initiatives to abolish death penalty in Lithuania.

It is evident from the table that on a situational basis Lithuania’s president is able
to play a very influential role in legislation. Right after the bank crisis in the beginning
0f 1996, seven draft laws were introduced by the president on the financial responsibility
of credit institutions. All seven were adopted, with an average 16 days of consideration.
This is the president’s most successful legislative participation by far. Moreover, all
seven items had strong governmental backing and in fact set the pattern of the president-
cabinet cooperation in the legislative field. Interestingly, the ministers who sponsored
the seven laws were directly responsible to Prime Minister Slevevidius, whose dismissal
a month later called for a great effort from President Brazauskas. This should be one
more indication that in 1993-1996 the president de facto headed the Executive.

Another observation focuses on the comparatively high share of the president’s
“Law-and-Order” legislation. The legal quality of these drafts, prepared mostly by
professional lawyers, could be a reason for the effectiveness in this field. Also, curbs on
criminality are a priority issue on the legislative agenda, as well as a pressing issue within
the society. One might also consider the role of the legal elite in the state institutions,
but this is a topic for a different paper.

Finally, a substantial share of legislative projects under the “Government” category
indicates the executive aspirations of the presidents. They dominate President Adamkus’
initiatives in lawmaking, and are well articulated under Brazauskas’ presidency in both
the presidential majority and cohabitation regimes. Their reoccurrence might imply
the deficit of executive authority, which the presidents experience in Lithuania.
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Conclusions

In conclusion, what are the prospects of political convergence in Lithuania? The
research suggests the following conclusions:

Firstly, convergence in politics works differently than in economics. It does not
lead to elimination of disagreements, it rather leads to a consented set of rules on how
the disagreements should be solved.

Secondly, post-communist societies seek for simplicity and efficiency in transitional
politics. Many of them choose to introduce popularly mandated presidential institutions,
which are, on the other hand, empowered with limited authorities. Theoretically, this
combination should produce a more complicated decision-making mechanism and
burden inter-institutional cooperation.

An important part of democratic consolidation and convergence is the
institutionalisation of existing political practices. Yet the semi-presidential constitution
of Lithuania supports the personality factor in politics, the most illustrative feature of
which is the constitutional restriction for the president to develop and/or maintain
party affiliations. The main argument is the deep-seated belief that a partisan president
shall not be representative enough as a president of the nation.

Fourthly, the evidence reveals that the presidents of Lithuania try to engage actively
in the executive policy. However, their success is highly dependent on the relationship
with the majority party (coalition) in the parliament.

The president faces the parliamentary majority most directly in the legislative field.
The veto right and the authority to introduce draft laws are the most relevant topics
within Lithuania’s legislation.

The veto analysis indicates the bulldozing principle prevalent in the legislative process
of post-independence Lithuania. This pattern encourages the newly coming majorities to
revise once adopted regulations and reshape the balance within the political system.

Furthermore, the analysis of the presidential legislative initiation reveals the
importance of a friendly relationship between the president and the cabinet. The divided
executive power urges the president to compete with the cabinet for parliamentary
support, thus making the legislative body preoccupied with mediation of intra-executive
disagreements rather than drafting reforms to accelerate the post-communist
transformation.

Finally, it is evident that the semi-presidential arrangement generates a development
of an “unwritten” constitution, which is subject to individual interpretations and
maintains the personal factor in politics.

The “unwritten” constitution makes the political system more flexible and adaptive
to the transitional challenges. Yet it reduces the convergence-promoting trends due to
its highly personalised character. A focus should be set on the development of party
politics in Lithuania, which should de-privatise institutions and bring more stability to
the political system.

The stabilising role of partisan presidents lies in their ability to fix the patterns of
inter-institutional cooperation. It would be clear for the political leaders that the evolved
patterns of “cohabitation” politics should be followed, once elections have produced a
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cohabitation regime. Likewise the political parties and the electorate would know that a
presidential majority regime has to be promoted, once there is a need for steady and
effective reforms. The alternation between the presidential majority- and cohabitation
regimes would then take place mainly as an expression of the voters’ protest to the
political situation in place.

The president’s non-partisan participation has so far produced in Lithuania only
a kind of an “interim” model which can be called a “regime of competitive executive”.
This model operated under the Sleevidius government in March 1993 — February
1996, and under the Vagnorius government of February 1998 — May 1999. In both
cases, the model ended in cabinet crisis.

The disadvantage of the model of competitive executive stems from different
sources. First, when the president comes from no party, or when the president loses his
status within the governing party, the parliamentary majority finds a very tempting
possibility to manipulate the cleavage within the executive. Indeed, in certain cases the
parliamentary majority may prefer the president to the prime minister just because to
reduce the premier’s political influence. For example, in March 1999, when the tension
between Prime Minister Vagnorius and President Adamkus was approaching its heighe,
the Conservative majority supported the presidential initiative to restrict the cabinet’s
control over the privatisation funds, even though the cabinet leader Vagnorius was also
a leader of the ruling party. When facing a non-partisan president, the parliamentary
majority is free of insurmountable ideological cleavages or deep-seated prejudices and,
as a rational player in the power game, is apt to make full use of premier-presidential
disagreements.

Furthermore, the president and the prime minister, while feeling the ambiguity of
the legislative majority, compete for parliamentary support. In result, all three parties
get involved in a time- and effort-consuming manoeuvring which sidetracks the decision-
makers from drafting and implementing the reforms of transition.

The development of party politics not only helps to separate institutions from
personalities, but also plays part in setting the positive prejudices that would make the
political process in Lithuania more predictable. It is absolutely clear today, for example,
that the Conservative Party would never make a coalition with the Labour Democrats.
Similar “prejudices” would only simplify the calculations of the electorate and decision-
makers.

Certain changes are already taking place in the “unwritten” constitution of
Lithuania. In the presidential election of 1998, the majority of candidates had explicit
party backings, and some of the candidates established their own parties after the
unsuccessful race on a non-partisan platform. A furtcher integration of the presidential
institution into the party politics would also allow escaping the inconclusive scenarios
of competitive executive.
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SOCIAL STRUCTURE AND
CULTURAL CHANGES

Mindaugas Degutis

Many articles in the periodicals of our country are devoted to the evaluation
of the contemporary condition of society. It is regarded sometimes as a crisis,
sometimes as the 'normal" difficulties of a transition period, and analyzed according
to its political, economic aspects. Unfortunately, the majority of these articles only
state facts, present evaluations, and do not attempt any deeper social-cultural
analysis. Therefore, the aim of this work is to evaluate the situation of our society
through the prism of the cultural changes in recent years as well as the relation of
these changes with the social scructure. I will provide this analysis using the concepts
of the cultural adaptation theory of the American sociologist Robert King Merton.!

The reasons for the current instability of society are not only of a political
and economic nature. One needs to search for its deeper roots in the cultural crisis,
arising from the processes of change in the transition period. That which is currently
occurring in our society can be most accurately given the name of anomie. This
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, used by sociologists for almost a hundred years, marks a value crisis in
society, in other words, the devaluation of the common norms of behavior, ensuring
social order, and the weakening of social relations and control. The most reliable
and convenient empirical indicators of anomie today, although only indirectly
showing a loosening of social ties, are the number of crimes, divorces, and suicides.

The available statistics in Lithuania (see Diagrams 1 and 2 )* do not permit
the rejection of this concept as unsupported and unimportant for our analysis.

Perhaps someone will raise objections: “Only part of the people commit
crimes. What does this have to do with all society?” This is only partially true.
Who will become a real criminal, apparently in fact, depends on concrete
circumstances, the psychological characteristics of man. But an increase in crime
has its social-cultural reasons.

The happy changes brought by the reestablishment of independence and the
restructuring of the economy, unfortunately also had some unhappy aspects, whose
results can be seen today. Political changes created a situation in which the newly
arising cultural goals* ended up in conflict with the social structure (state and
social institutions), not being able to change quickly and adapt to new conditions,
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with suggested (i.e. legal and moral norms) institutionalized® methods to achieve these
goals. The vacuum of cultural goals, appearing after the collapse of the Soviet regime,
was quickly occupied by the landmarks typical for the West (foremost American) —
wealth, power, high social status, achieving professional success (they can all be grouped
together under one name, competition). In fact, these goals existed in Soviet times.
They existed, but only in a half legal status, not only unpromoted culturally, but even
being condemned or punished. Because it was sufficiently dangerous to strive for them,
the method of accomodation for most people willfully or unwillfully was what Merton
calls ritualism, i.e. the rejection of goals. Such behavior, which in fact should only be a
method to seek the goal, became an end in itself. The authoritarian social structure,
which we have had from the period immediately after the war, strictly defines what a
person in a certain situation can expect and strive for and there are few who have the
desire to ignore this. Not to attract attention, not to take the initiative, to act more or
less in the manner that the official social norms demand is the goal of such a society.
The social structure, whose duty is to assure compliance with the norms of behavior is
victorious here. Such a disbalance between goals and methods leads the society to an
impasse. But an analysis in one way or the other of the Soviet regime or the reasons for
its collapse are not the topic of this article, and we will return later to the questions of
disbalance and ritual behavior.

We will now analyze the changes in the cultural system® in the last years. What
occurred after 1989 essentially changed the situation. Although at first glance not too
much happened — the previously illegal goals became legal. In fact, from the sociological
point of view somewhat more took place and all that had an extraordinarily large
significance (I would dare to say even greater than the political changes although they
were only a consequence of them) on society. The goals became not only legal, but also
socially promoted, advocated by propaganda. The value orientation of society changed —
seeking wealth, influence became not only allowed, desired, but even essendal if one
wants to gain recognition, a high social status. The newly available possibility to

Diagram 1.
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communicate freely with the world west of Lithuania, more frequent trips, the stream
of artefacts (motion pictures, press, articles, etc.) of Western culture, life style, and
commercials had its effect. The desired object of the Lithuanian people became the
“West”, which first of all means unrestricted use, items which for us are an attribute of
everything “from the other side of the curtain.” Articles, films, television programs on
the topic “where would we be if not for the Soviet occupation,” “how people live in the
West” made the attribute of the wealthy man the dream (totally understandable and
not to be condemned) of the average citizen. Here it is essential to stress one more time
the important fact that this orientation secretly fostered but having little significance
on the stratification of society became socially offered, and promoted, i.e. very important.
This means that a person unable to conform to this orientation can not expect honor in
society today. New items, the life style for the person, if he is able to maintain it
apparently provide some kind of charismatic characteristics, raising him above others.
And the individual, lacking the smallest part of these standard actributes of the Westerner,
becomes not valuable. The newly stressed equal rights for all members of society, the
cult of the strong, active man means nothing more than assigning the total responsibility
for failure or inability to arrange one's life on his personal characteristics. However, it is
clear that equal rights are only a formal statement. In real life everyone faces different
conditions, determined by his education, age, social status, and many other factors. But
all the blame is piled on the unfortunate one and he is forced to feel not valuable, not
important. Here I will cite a quite typical statement in our press. Agreeing with it
totally, I, nevertheless, want to provide it as an illustration of my assertion:

“The deepest reason, stoping the liberation of men is the socialist way of thinking,
deeply entrenched in the consciousness of many. This way of thinking is expressed by
the longing for the Soviet way of life, which even though it provided privileges to a
small minority, and only an impoverished life for the majority, also gave minimal social
guarantees. [...] The image will be even clearer if we remember what viewpoint was
promoted from the school bench by the from all sides engaged literature explaining
that persons not finding their path, being inactive, “unnecessary” were morally superior
to those seeking a clear goal. The habit flourished everywhere to blame education,
society, relatives for an unsuccessful life, but only not the one who is complaining.”7

This means everything should now be the opposite. All of us willingly or unwillingly
have ended up in this curious situation of psychological pressure.

Let us return to the statement, that the socially suggested goals end up in opposition
to the legally established methods for achieving them. The social structure did not
change so swiftly as did the cultural goals. It became clearly inadequate for the new
situation®. Society already for a while is in the situation that the goals are especially
stressed, but the methods for seeking them are ignored.g Therefore, the ties between
various parts of society became weaker (see Diagram 2 ).1°

Personal system (individual actions, behavior, seeking goals)

The social system is no longer maintained, controlled by value orientations and
the behavior of the individual is no longer regulated by the social system. First of all,
goals in this system gained an inadequate weight in respect to the values regulating the
norms of behavior. Second, these goals in fact are formed by another culture and thus
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tension arises between them and the controlling behavior values, which have in essence
remained traditional. Due to this tension the bond between the cultural and social as
well as between the social and personal systems is becoming weaker.

Why did such a situation take place? The institutionally accepted from socialist
times inherited methods, i.e. the norms of social behavior, appeared to be ineffective in
seeking the new goals. The hopes for legally rising higher for the majority of people
shatter, when they meet the structure of society, which controls social mobility. Our
society fell into such a situation when almost all its members try to make the leap
higher, but only a few succeed while keeping the legally established methods. For that
reason, people who are unsuccessful, who do not even have the chance to try, fall into
social and psychological discomfort, feeling as inadequate members of society because
they no longer conform with the evaluation criteria accepted by society.

Thus, we have a conflict situation between the aspirations imposed on society and
the suggested methods to realize them. It can be resolved in two ways:

(1) some people adapt to this sicuation by innovative behavior (the acceprance of
new cultural goals and the rejection of the socially legally established methods).

(2) others — with ritual (rejection of the goals and unconditional acceprance of the
norms) or retreatism (total rejection of both the goals and methods).

The innovative behavior is exhibited with deviations of various levels, the use of
new methods — from violations of the moral norms of behavior to corruption and

Diagram 2.
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criminal offenses. In other words, those, who lose frequently playing according to the
rules accepted by society, quite understandably begin to ignore them. That is the situation
that sociologists call anomie (crisis of values). In this case only the goal remains, the
legal methods enshrined by society are rejected, or more accurately, all or almost all
methods become valid. What are the effects of this on society can be illustrated by
several very revealing facts. The crime statistics mentioned at the beginning of the
article are one of them. A rise in criminal activities is accordingly a consequence of these
social processes. To seek wealth, not caring about the methods, murdering, stealing,
bombing became sufficiently popular in recent days. The weak justice institutions and
legal base create favorable conditions for that. “The copper crisis,” when even tombstones
were being stolen, the hired murders, the bombings — I mention all of them not to say
once more that they are wrong, but as an example that even such fundamental values
such as remembering the dead and the human life have lost their value in Lithuania.
However, criminal activities are not the greatest danger (although if it attains a certain
level it can become that) to social order. The lack of trust in state institutions that they
create are much worse. Sufficiently often we can read in our press bad comments about
the policy, procuracy, courts. State services are frequently not accepted and problems
are attempted to be solved by using one's forces and own, not always total legal methods.
In one way or another, criminal activity is a drastic example of innovative behavior.

There are other less noticeable, and not fixed in statistics, but no less threatening
to society forms of deviation. Businessmen think that they have the right not to pay
taxes to the state — that is also a consequence of the conflict between cultural goals and
social structures, not allowing businessmen to achieve them by legal methods. Politicians
or state officials, who do not feel any scruples to use their position for selfish reasons is
still another such example. In that case our press has written about this sufficiently so
that one can affirm that behind every case general social processes are hiding. The fact
that until now there has practically not been a single case of a resignation shows that
new forms of behavior have not been formed and all methods, regardless of what they
may be, are valid or at least not condemned. Trust in a social or state institution (and at
the same time its functioning) is sacrificed for the purposes of the good of the distinct
individual. What this can end up with, is illustrated by the example of the “volunteers
in the forest.” Regardless of whatever the concrete circumstances may have been, only
one conclusion can be made: the lack of trust in insticutions stimulates other people to
use other unlawful methods in their actions.

Innovative behavior in the political sphere is much more dangerous that simple
criminal activity because it destroys social order from its very foundations, creates a
medium for corruption!!. Political and state life becomes a field of battle between the
interests of separate groups in which rules exist only for show. The consequence might
be the encouragement of the so-called pretorian political system.'?

This system arises when increased political activities no longer correspond to the
ineffective state and political institutions. Political life then becomes a direct confrontation
between various interest groups. Institutions, political organizations because of their
weakness are not recognized as methods of political actions or as middle men, providing
ways to coordinate conflicting interests. The regulatory and control system becomes
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diluted, “in a pretorian system social forces confront each other nakedly; no political
institutions, no corps or professional political leaders are recognized or accepted as the
legitimate intermediaries to moderate group contlicts. ... Fach group employs means which
reflect its peculiar nature and capabilities. The wealthy bribe; students riot; workers strike;
mobs demonstrate; and the military coup.”13 Our analyzed deviant behavior aids the
development of such a system. All or almost all methods become valid. Institutions are
becoming used for selfish purposes, personalized. As a rule the small groups with more
determined interests organize themselves more quickly than the "average' electors of diffusive
interests. In that way, political activities, the most important state and social organizations
end up in the hands of narrow groups and the political activeness of the whole society, not
having any institutional methods to act, declines. The result can be a deep political crisis:
an autocratic regime, if the elite succeeds to introduce strong control, destabilization if the
large mass of people decide to strive for their political goals using extreme measures or a
state of constant instability, when one interest group or another comes to power in turns,
corruption is rampant, state and social institutions are not methods to regulate political
activities, but to achieve some sort of secondary goals.

Finally, one has to say that the people using these innovative methods to achieve
goals are now usually successful because the social institutions are too weak to maintain
legal norms. Such success, in its own right, is dangerous in that it urges ever more
people to ignore the boundaries between moral and amoral methods and further
diminishes the trust in society's institutions. The boundary when the situation will
become uncontrollable may be reached.

That was side of the medal. Let us now look at the other.

Another previously mentioned way of accomodation — ritualism and retratism is
dangerous, threatening with the passivity of many people for one reason or another not
being able/not wanting to acquire the innovative behavior, and the giving up of any
ambitions, aspirations. The frightening displays of innovative behavior pushes these people
to reject the goals which are the reason for such behavior and the overvaluing of norms
which guarantee safety. The way of behavior becomes an end in itself, it leads to no other
goal and thus in fact is a ritual. This alternative to innovative behavior is the most direct
route to the stagnation of society, whose consequences are difficult to predict. What we
see occurring in Lithuania in recent days is a threatening sign of such a scenario developing
events. On the one hand, deviant behavior covers ever more spheres of public life, on the
other hand, the large mass of people are inclined to give up any, but especially political,
activism. The political, economic elite is organizing and gathers in its hands power, and
the whole society remains diffusive, not having institutional methods of activity and is
therefore unable to control the actions of the authorities. The consequences are hard to
predict.’ People who give up goals by themselves do not want the remaining part of
society to have them. The effort to limit the cultural influence of the West, some of its
most drastic expressions, the urgings to preserve the “national” or “Christian” culture are
nothing other than the fight against the new goals, an effort to restore the smrus qua.ls

Even among some of the deputies, apparently, such feelings dominate. The results
of one poll are quite symptomatic. This is how they answered the question “Would you
agree with the confiscation of the wealth, money or businessmen?”1¢
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Yes 24 %
No 48 %
Uncertain 26 %

No opinion 2%

The results of the 1992 Seimas elections can also be interpreted as the desire of a
large part of society to return to the old, stable norms of behavior, which become ends
to themselves and by their stability provide psychological and social comfort. The
threatening display of innovative behavior, the steady social pressure to rely only on
one's own activities has psychologically tired out people.

Thus, these are the two sides of the medal. They without any doubt are extreme
cases. There are much more balanced forms of behavior. Nevertheless, one can not
reject the existence of such extremes as [ tried to substantiate in this article. However,
only empirical sociological investigation could reveal what are the real dimensions of
the spread of one or another form of behavior and toward what behavior are various
groups of society inclined. Only then would it probably be possible to offer some kind

of social methods to correct the situation.

Translated by Saulius Girnius
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POLITICAL SCIENCE IN LITHUANIA:
A NEW ACADEMIC DISCIPLINE
AND FIELD OF RESEARCH

Egidijus Kiiris, Raimundas Lopata

‘When commentators in newspapers and television newscasts almost daily cite the
opinions of political scientists, it is almost hard to believe that only several years ago the
words “political scientist” and “political science” in Lithuania marked some kind of
exotic, not our own, reality. The appearance and development of political science
correlated in a surprisingly consistent manner with democratic changes in society and
the reconstruction of statehood, with the gradual formation of a civil society as if
confirming that free and independent professional political discourse is possible only in
a rationally and positively reacting political society; on the other hand, democracy and
citizenship can only flourish when the possibility of such discourse is guaranteed.

It would not be too pretentious to assert that in the past few years political discourse
in Lithuania became noticeably more professional than the rally like statements of
political facts and the articulation of political goals at the end of the 1980s when society
only started to be free. Today “presentations” of political science into which everything
that in one way or another is related to politics — from descriptions of political history
to information about the latest events in the state’s internal and international political
life, from public opinion research to refined philosophical discussions about politics is
thrown into one pile occur ever less frequently.! The contours of political science have
already become more clear and become ever more specific. But this is only a new field of
scientific and educational activity, which it would be sensible to ponder about itself — at
least so that it “could make itself purer.”

The aim of this article is not to write a chronology of the appearance of political
science in Lithuania, but to ponder how this science today “understands itself.” But we
need a short (because quite a bit about these things have already been written) mention
of some of the circumstances. Moreover, when talking about the situation of political
science in Lithuania two myths are flourishing. The first is that political science in
Lithuania began to be formed as if in an empty space: until about 1988 political science
“did not exist,” but “appeared” subsequently. The second that only “new enlightened
enthusiasts” created and introduced political science. One can not blame both these
myths of fixing or presenting facts somehow incorrectly. However, gentlemen do not
argue about facts but about interpretations.
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The basis of our interpretation is the old truism ex nihilo nibil. Already in the
1930s one could hear proposals to create a higher school of political science in Lithuania.
After the occupation of Lithuania in 1940 by the Soviet Union, these proposals were
not implemented.2 However, some of the mature works of researchers at that time.
especially in questions of constitutional studies, geopolitics, nationalism, and political
philosophy. although written by lawyers, geographers, historians or philosophers
(Mykolas Romeris, Kazys Pakstas, Stasys Salkauskis, Antanas Maceina and others) made
easier the appearance of political science at the junction of the 1980s and 1990s.

During the Soviet period there was no kind of systematic, moreover, institutionalized
political science, on the contrary in one dictionary “politologija” (political science) was defined
as a “bourgeois pseudo-science.” It is well known that in the Soviet period theoretical
discussions about politics were restricted to the so-called “ideological disciplines,” and that
the aim of these disciplines was not education, but indoctrination. But this does not mean
that political events in general were not studied, but moreover pondered ex cathedra. From
an institutional point, individual aspects of political science, nevertheless, survived in at least
several specialties (law, history, economics) in courses for students at Vilnius University, e.g.
future lawyers heard a course on the history of political theories, several instructors in the
Philosophy Department taught courses touching upon problems of political philosophy.
There also was the Sociological Research Laboratory, carrying out public opinion research.
Already in 1987 the Department of Law made the independent decision to include “Political
Science” in its plans for courses. Of course, all these isolated, more based on non-institutional
initiative humble beginnings of political science were only episodes, and nothing more.
Nevertheless, the mechanism of ideological control, although strict did not work so effectively
that the aim of fostering theoretical thinking about politics was totally suppressed.
Contradicting the developed predominant opinion, the social sciences and humanities in
the Soviet period in Lithuania were not absolutely encased in stone. There were mature
works of history, law, economics, or philosophy. But they were influenced by stagnation
and political dictate, The necessary condition for their existence was a compromise with the
dominating ideology and the conditions of intellectual isolation from the outside world as
well as administrative control and bureaucratic restrictions. On the other hand, the situation
in the individual social sciences and humanities was different. For example, philosophy,
because by its nature it could not totally ignore the world context, had more points of
contact with non-Marxist (mmore accurately — non-party) tradition. The situation in the
individual social sciences was also different. While it was probably sufficient for the
representatives oriented to professional skills in the fields of applied sociology and jurisprudence
to make only small reverences to the political system, or at least not to show rebelliousness,
the content and methodology of the theoretical sciences investigating society as a whole
were directly subordinated to ideological management. The attitude to these sciences, although
not usually expressed aloud, was skeptical, in the best case tolerant. To be a representative of
the social sciences at that time meant to be in a forced continuous compromise with the
system, when one could not even imagine alternatives to such a compromise.3

In 1998 the democratic and national liberation movement began. At that time it
was no longer difficult or very risky to declare openly that the mentioned “ideological
disciplines” (“Scientific Communism,” CPSU History, ” etc.) were an anachronism.
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The criticism was mostly negative, directed against the existing system of teaching the
social sciences in universities, at first not proposing any clear model of conception, or
moreover teaching. What had to take the place of the cast out disciplines was unclear for
a while, although the mention of political science (“politology”) was already expressed.*
Students boycotted the “ideological discipline” lectures, they were stricken from the studies
program.’ Also in Vilnius University (in which at that time was the only one with a social
sciences specialty) and the other higher schools, the specially created for teaching these
disciplines and for many years in many aspects very privileged departments were
transformed into departments of political theory and/or political history. Many instructors
gradually departed; leaving behind mostly the youth, able and willing to reorient themselves.
They and other enthusiasts from various specialties (sociology, law, history, philosophy)
“being neighbors to political science” in 1989 published the first issue of the political
science journal Politika (it was later renamed Polirologija [Political Science]), and in 1991
formed the Political Science Association — the first political science association in the
former Soviet territory. Political science courses appeared in the higher schools, raught
(frequently as an optional course) to students of various specialties. But in time the most
urgent question in the intensive informal discussions became the content of political
science and the corresponding academic discipline. Incidentally, there were discussions
only about the teaching and nothing about research. Here the absence of theoretical
preparation and the various opinions connected with it became clear. One could even
assert that the participants in the discussion were united by one factor, the understanding
(sometimes rational, and sometimes intuitive) that an independent and objective science
about political truth is essential and unavoidable. Everything else divided them. Some
suggested that political science be called social theory, in which the political aspect would
be stressed, others proposed new political philosophy and Lithuanian political history
courses, while still others imagined political science as an undefined complex of disciplines.
This was reflected in the first programs of political science, which each lecturer prepared
independently, and in the previously mentioned journal.

The informal discussion could not have ended in any other way than the formation
of the appropriate institutions. The Institute of International Relations was formed at
Vilnius University in 1992, and soon afterwards became the Institute of International
Relations and Political Science. Already that year international relations studies were
begun there, and in 1993 systematic programs of political science were started. In 1992
studies according to a political science program were begun at the newly created Klaipeda
University. In 1993 the Institute of International Relations and Political Science formed
a study council, offering doctor’s degrees for political science works. In several years the
political science specialty was formed after halfa century in the restored (actually newly
formed) Vytautas Magnus University and also in the Lithuanian Law Academy which
developed from the Lithuanian Police Academy, while the public administration specialty
was started in the Institute of International Relations and Political Science of Vilnius
University and the Kaunas Technological University.

Thus, at least in the sense of the academic infrastructure the myth of the “empty
space” was not confirmed. Political science appeared namely in the universities, first at
Vilnius University, by gathering persons from other specialties, most of whose interest
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was not to become political scientists themselves, but to help their formation. Many of
them returned soon to their “original fields” — economics, philosophy, or law. The
participation of some of them in reforming the social sciences was “an act of conscience”
while for others a political step, whose direct goal was not necessarily political science
itself. By the way, from the dissident society in the Soviet period more than one person
entered politics, but almost no one political science. In fact, when political science was
begun, the Vytautas Magnus University in Kaunas for several years relied more on lectures
by émigré instructors. In respect to the appearance of a new professional milieu, this did
not essentially resolve the problem. However, the longer road of fostering their own young
instructors has already given tangible fruits at both the Institute of International Relations
and Political Science of Vilnius University and Klaipeda University. Without the assistance
of the university community this would not have been possible.

Bug, the second myth that “young enlightened enthusiasts” created the political
science, is repeated so often that it has almost become the official version. We stress that
we have in mind not the creation of institutions (departments at higher schools or the
Lithuanian Political Science Association), but the formation of political science as a
new discipline and field of academic research. This myth is not really so innocent.
Although the reform of the “ideological discipline” departments was directed at the
very disciplines, and not against the persons who taught them and contrary to East
Germany there was no “mass clean-up,” but there was a decrease in work. Thus, the
young reformers of the departments did not necessarily rely only on socio-centric
motives: there were some who had nothing to lose, but at least the same number who
had something to gain - for the latter the reform of the social sciences was not only a
small part of the all-embracing revolution, but more a question of practical activity
and personal professional choice. Thus, the search for a personal professional niche
was also an important encouragement, using the university infrastructure to implant
the teaching of political science in place of the “ideological disciplines.” But this does
mean that these disciplines were “transformed” into political science. Unfortunately,
the mentioned “official version” assumes the presumption that the political science
can also be regarded as ideological, in which the Marxist Soviet indoctrination is
replaced by the fostering of citizenship or the promotion of democratic values. Such
an attitude does not allow one to understand why the current political science in
Lithuania is formed as a multidisciplinary or interdisciplinary system of information
with valuable “blocs,” borrowed from jurisprudence, history, sociology, and other
social sciences. One can only explain this by noting that political science appeared
not only in place of the “ideological disciplines,” but in parallel with these processes,
sometimes advancing beyond the mentioned discussion and the general reform of
teaching the social sciences. Different elements were born in several places and at
different times and only afterwards became institutionalized as a unified system of
information and an academic discipline.

Of course, it is worthwhile to remember and think over the appearance and path
of political science during this period. Such reflection can already bear witness to the
certain maturity of the discipline. However, it would be even more meaningful to try to
predict at least for the near future the assortment of the political science kitchen.
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One can attempt to do this by taking a review of the book shelves. Clearly, the
road to satisfaction is long. Translated works still dominate, but Lithuanian works
appear ever more frequently. The Institute of International Relations and Political Science
issues “Sources of Studies,” a series of original works. The journal Polirologija is
undoubtedly the leader among the specialized political science publications in the Baltic
states. Several years ago another journal, Lithuanian Foreign Policy Review, with a more
specialized profile, but not designed only for Lithuania, was started. If the first issues of
Politologijahad “enlightenment,” “text-book” articles which in part were meant to supple-
ment the gaps hindering the educational process, then in recent times it in essence
published original research, whose authors are doctor’s or master’s degree candidates
with whose entry into the professional world significant hopes are raised. By the way,
due to international funds several collections of political (sometimes politics and other
social) science works by students in the three Baltic states have been published in the
English language. However, it is difficult to say whether the young Lithuanians
completing studies in the universities of Western Europe or the U.S.A. will merge or
inflame (if yes, then when) new topics, styles, or views.

But no less important factors, and as the development of political science in the
last few years indicates, perhaps even determining the expansion of political science are
institutional presumptions.

Recently a colleague Algis Krupavicius wrote: “Every political researcher in
Lithuania would agree that most important centre of political science in the country is
the Institute of International Relations and Political Science, University of Vilnius.”®
Such evaluations allow one to value this institution as reflecting and synthesizing the
whole state of political science in Lithuania.

In its activities the Institute tries to rely on these fundamental principles.

1) Independence. Considering itself to be a component of the expanding civil society,
the Institute essentally is independent of state supervision. Although structurally it is
part of the state university, its real financial structure coordinates funding from the
state, private sources, and the international community, with the latter two dominating.
It should be noted that the Institute does not have any political affiliations, it tries “to
get on” with all governments (or “to be disliked” equally by all), independent of their
political coloring. This allows it to be the first Lithuanian universal think-tank in the
field of political science, a full-value development which is connected, among other
things, with more stable financing as well as the gradual greater demand for political
science analysis in this specific market.

2) Multidisciplinarity and Interdisciplinarity in Analyzing International Relations and
Processes of Internal Politics. They allow the Institute to carry out the functions of an
university, acquainting its students (future political scientists) with practical politics. These
two aspects are especially unfolded in the first level (bachelor in political science) of studies,
in which not only the studies of “pure” political science are integrated, but also of economics,
history, law, sociology as well as the methodologies of the social sciences and certain other
fields. Later the possibility is created for students secking a master’s degree to specialize in
one of the offered programs — comparative politics, public administration, international
relations, Furopean studies, and international communications.
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3) Connection between Academic Research and Studies. The lecturers of the “traditional”
political science studies program courses are also encouraged to be investigators of the
appropriate areas, on the other hand, the problems of their original research are also reflected
in the list of specialized courses, taught to the master candidates. This allows the Institute to
carry out the functions of a locomotive not only in Lithuania, but in all three Baltic states. It
is sufficient to mention that the courses for regional studies (Central and Eastern Europe,
Latvia and Estonia, Russia and the CIS, America, Nordic countries, Near East etc.) also
appeared namely here, but were later repeated in other institutions of higher learning. A
systematic European Studies program, conforming with European and trans-Atlantic
integration was started and until now only implemented in this institution in Lithuania, a
new “Holocaust Studies” course was recently started and so on. Research, education, and
discussions are not only considered to be equally important, but also stimulate each other.

These are clearly goals — however, they are also at the same time practical action
guidelines. To make it possible to be guided by them, it was not enough only to use
foreign partners (also the émigrés) as visiting lecturers, but one had to foster our own
academic community. Not incidentally the average age of the lecturers of the Institute
is about 35 years. If one would exclude several older professors, it would be at least five
years lower. This should not be evaluated as an insufficient qualification, but on the
contrary as a guarantee for a perspective future. On the other hand, the successful
formation of a collective of lecturers, whose first field specialty was history, sociology,
law, economics, other social sciences, and humanities, guarantees for the initial stage of
the development of systematic political science the mentioned multidisciplinarity and
interdisciplinarity, and makes more urgent both research and educational activities.

The object of the Institute’s professional concern is not individual, but all the
fields of political science. Namely, the Institute’s position, in fact, determined the current
existing official classification of political science in Lithuania: (1) the history of political
ideas; (2) the methodology of political science; (3) political theory; (4) political sociology;
(5) comparative politics; (6) public administration, and (7) international relations. The
most important research was directed toward the changes of governments, democratic
processes, the party system, elections, nationality relations and national minorities,
political culture, orientations of the political elite and legal consciousness, Lithuania’s
national interests and its international relations, its integration into European structures
and participation in international organizations, as well as the security of Lithuania and
the other Baltic states, etc. It has been noticed for a long time that in new democracies
the problems of internal politics for some time overwhelm international and comparative
politics; Lithuania is no exception in this respect. However, there are indications,
testifying that themes in which Lithuania is not the central object of research (European
integration, NATO, etc.) receive ever more attention.

Evaluating from the SWOT (strengths, weaknesses, opportunities, threats)
perspective, the factors most determining the status of the Institute (and also of political
science in Lithuania) are the following.

(1) Strengrhs. Here one should first mention the educational programs complying
with Western standards, encompassing the full variety of political science (see above).
The stable expanding international relations (“standing on one’s legs,” participating in
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several TEMPUS projects and the EuroFaculty program supported by the European
Union; participation in the UNESCO department network, international student
exchanges etc.), enabling practically almost all the lecturers to increase their qualifications
or even to complete studies in Western universities. Several important for the state
qualification raising programs (military atcaché, diplomatic reserve, European studies for
state officials) were begun. Publication activity — a series of original works, the quarterly
journal Polizologija in the Lithuanian language and the earlier mentioned Lithuanian
Foreign Policy Review are issued. Several branch specialized think tanks — European
Integration Studies Center and Foreign Policy Research Center —are working. The prestige
and popularity of the political science specialties among those entering universities (this
was achieved due to the cooperation with the state’s high schools) is surprisingly high.
Among the strengths one can include the positive responses of foreign experts, which
simply stress the Institute’s dynamism and the motivation of its staff for science and
teaching. The lecturers of the Institute make up the core of the Lithuanian Political Science
Association and the Institute covers a great part of the Association’s expenses. Another
strength, although rarely stressed, are the supported and frequently maintained institutional
(and personal) contacts with Lithuania’s state institutions, other participants of practical
politics, the academic community, the diplomatic corps, and also the media (for example,
columns in several important daily and weekly newspapers). Finally, the afummnz, remaining
in the Institute or more frequently making a successful career in state institutions,
international organizations, and the private business, provide hope.

(2) Weaknesses. The largest and most determining are the undeveloped infrastructure
and insufficient financing. In regard to the infrastructure we have in mind not only and not
so much computerization or the level of organizational technical equipment, but first of all
the lack of facilities, work places, and auditoriums and the inconvenient and lacking prestige
location far from the city center. Thisaffects the lack of live interpersonal communication of
its staff, notallowing one to use the whole potential of the Institute, and the limited possibilities
for broader contacts with the students. The infrastructure problems are one of the aspects of
the lack of a far-sighted state science policy. This is connected with the permanent lack of
funds for salaries, research, conferences, trips, and other international communication. The
Institute also suffers from the scourges of all Lithuania’s universities — the absence of new
literature (also due to the shortage of funds), which at least in the context of the development
of political science determines that the transition from the traditional “frontal” lecture to the
modern “interactive” methods and techniques of teaching took so long. And this also hasan
effect on the insufficient balancing of the master degree program. One can also mention
that “Lithuanian” questions dominate research, sometimes becoming an impediment for
publication in the international scientific press.

(3) Opportunities. They are primarily connected with the usage of internal resources.
The academic and administrative staff, a favorable psychological atmosphere, the
organization of administrative, educational, and scientific research work, etc. have been
prepared. These are the resources whose rational use, especially reacting adequately to
the growing competition in the country’s political science education market, can
essentially guarantee the banishment or at least the neutralization of the previously
mentioned weaknesses in the next few years.
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(4) Threass. In order to realize the mentioned opportunities one needs a stable and
favorable outside environment — the rational and consistent reform of the higher
education system, an essential correction of the Government’s science and studies
financing policies and (unfortunately, far from last place) the political cultural level of
the ruling elite, allowing to regard an unfavorable political science discourse towards it
asa manifestation encouraging the strengthening of the civil society, and not asa process
to be suppressed. This does not exist. Namely due to the lack of the latter outside
environment component, a large part of the Institute’s administrative energy up to now
was and still is directed toward convincing the elite that its being an object of research
and studies does not mean personal ill will or other value orientation toward the ruling;
the number of students is predicted inadequately for the needs of the environment
(primarily looking at the possibilities for in one way or another guaranteeing the
infrastructure — facilites, library capacities, and level of computerization. One can also
mention the possible non-maintenance of the acquired potential and acceleration of
development if for the mentioned reasons professional motivation and responsibility as
well as the quality of studies becomes weaker.

The youth of political science is at the same time a condition for its dynamism.
The lack of attention or support from state institutions is also an incentive for intorducing
new ideas, and an argument justifying its independence. Regardless of how the further
road of political science in Lithuania develops, the current achievements are clear,
especially knowing in what a brief space of time they were completed, and the mentioned
weaknesses can turn into strengths.

Translated by Saulius Girnius

NOTES

1 For a clear example of such “presentational” publications see Rasa AliSauskiene, “Lithuania”, in
H.-D Klingeman, E.Mochmann, K.Newton (eds.) Political Research in Eastern Europe, Bonn & Berlin,
1994, p. 115. Of the ten “social and political research centers” listed in the article, one (VU TSPMI,
whose English title is incorrectly given) represents political science sensu stricto. The others are sociology
laboratories, state statistics institutions or social intellectual institutions of uncertain direction, whose
relation with political science is either applied or in general incidental. The later provided list (pp. 117-
118) of “purely” (?) institutions of political science research and studies from the several higher schools
in which political science courses are offered only one is mentioned.

2 See V.B.Psibilskis, ,I3 politikos moksly Lietuvoje istorijos“, in Politikos moksly metmenys, Vilnius,
1995 and ,,Politikos mokslai ir studijos tarpukario Vilniuje, in Politologija, 1995, No. 1.

3 E.Nekrasas, ,Socialiniai mokslai Lietuvoje: bukle ir perspektyvos®, in Kultiiros barai, 1995, No. 8/9,
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> Similar processes also occurred in neighboring countries. A colleague from Latvia wrote about the
theatrical march of the students through the streets of Riga in September 1989: the students carried a
coffin, filled with the works of Marx, Lenin, Stalin, Brezhnev, Gorbachev, and Soviet slogans (E.Semanis,
“Academic Political Science in Latvia: The First Steps”, in Scandinavian Political Studres, 1994, No. 2).

6 A Krupaviius, “The Development of Political Science in Lithuania: Years of the Breakthrough”,

in European Journal of Political Research, 1997, No. 31, 508.



LITHUANIA AND THE KALININGRAD OBLAST:
A CLEARER FRAME FOR COOPERATION*

Raimundas Lopara, Viadas Sivusavicius

The collapse of the Soviet Union and the disintegration of the Soviet-dominated
system of alliances have encouraged debate about the future of the Kaliningrad Oblast
(KO)™. This exclave of the Russian Federation, the country’s westernmost outpost, is
cut off from Russia by Lithuania and Belarus and is surrounded by countries that are
orienting themselves toward Europe and the Trans-Adantic sphere.

Kaliningrad’s complicated geopolitical situation is exacerbated by additional
problems. Nevertheless, these central questions remain: What are Russia’s plans for
developing the exclave? How could Kaliningrad influence the stability and security of
the Baltic states and Lithuania from political, economical, military, social, and
environmental points of view?

Future of the Kaliningrad Oblast

Debates and discussions on the future of the KO became especially popular right after
the spring of 1991 when the region was opened to the world. During several years some
theoretical and practical speculations have been proposed.

1. Internationalization. Desires for internationalization of the region — either
through partition or the creation of a condominium. The nature of partition plans is
demonstrated by one bizarre “unofficial Polish plan” which would subdivide the region,
without apparent justification, into small, gerrymandered Polish, Ukrainian, Belarusian,
and Lithuanian sections.?

2. Extraterritorialivy and auronomy. The approach suggests the transformation of the
region into the “Baltc Hong Kong” — an extraterritorial free trade zone drawing on the
history of Knigsberg asa member city of the Hanseatic League with far-reaching autonomy.
The Russian government made the first steps by passing laws creating the “Yantar (Amber)
Free Economic Zone in Kaliningrad. The project was based primarily on the premise that,
because of its geographically advantageous location, Kaliningrad could become a center for

*An article is reprinted from Lithuanian Foreign Policy Review, no. 3 (1999), p.p. 51-66.
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economic cooperation in the Baltic.3 Nevertheless, it is clear that the extraterritorial status would
require that the region would be prosperous enough to be self-sustaining, and have legal security,
protection of investments, clear tax provisions, an efficient administration, and, finally, the
setting of clear objectives by the political authorities.

3. Independence or full independence as a “fourth Baltic stave” of Russians. This has
been discussed by some Russian intellectuals in the region as well as by some Lithuanian
politicians.* But such suggestions are almost certainly overblown. Few people in the
KO appear to be interested in independence.

4. Resettlement. This would involve the resettlement of displaced ethnic Germans
and the creation of a German autonomous unit under Russia’s jurisdiction. On purely
logistical grounds (for instance, looking at the standard of living), this solution does not
seem especially likely.’

5. Milizary outpost of Russia. The concept was very popular among Russian national
patriots who backed the plans for even stronger links with the “mainland”, with the
goal of expanding Kaliningrad’s role as a Russian garrison (the Kaliningrad Garrison
State) against the supposedly hostile West. Nevertheless, the militarization of the region
changed dramatically after the collapse of the Soviet Union. In the early 1990s an
estimated 120,000 to 200,000 troops remained in the oblast. Over the past three years
the number of Russian troops in Kaliningrad have declined substantially with estimates
of their numbers ranging from a low of 24,000 to a high of 40,000.°

Without doubt, none of the scenarios mentioned above were fulfilled or
implemented despite the fact that the speculations were very popular at the beginning
0f 1990s. It is necessary to emphasize that some of the tendencies of the possible scenarios
were stressed by the Russians themselves.

At the beginning of May 1997 the Russian embassy in Vilnius issued a statement
denouncing “certain forces” in Lithuania that were secking to question Russia’s right to the
Kaliningrad region.” The statement added that these same “forces” were “encouraging
Chechen separatists” and thus seeking to undermine good relations between Russia and
Lithuania. But it suggested that these “forces” would not succeed in doing so because both
sides would live up to the principles of the July 1991 treaty between Russia and Lithuania
that called for each country to respect the territorial integrity of the other. In an opinion poll
0f 1991, almost half the respondents agreed that certain neighboring territories should belong
to Lithuania. Extreme nationalists in Lithuania and exile groups in the USA openly laid
claim to “Lithuania Minor”, as the northern and eastern part of today’s Kaliningrad Oblast
is called, or the whole region.® One of the candidates in the presidential campaign in 1993,
Stasys Lozoraitis, talked about incorporating “Lithuania Minor” into Lithuania, but the
proposal did not gain any popular support. Mainstream Lithuanian officials have never
raised the issue. It is necessary to stress that the Polish government has adopted a similar
stance. The German government has repeatedly disavowed any interest in trying to reclaim
the territory. Consequently, the Russian fear that the KO territory could be claimed and
even transferred to Lithuania, Poland, or Germany is implausible.

The prospect that Russia would transfer the region to the countries mentioned above
is even more impossible. Alchough a few commentators in Russia have hinted that it
might be worth trying to make a deal with Japan to exchange some of the southern Kuril
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islands (those of no military significance) for a large quantity of money, such an arrangement
has never materialized. It is even more unlikely that Russia would consider giving up
Kaliningrad. No Russian official or politician of any political stripe has ever indicated a
willingness to relinquish the KO and there is no serious pressure on Russia to do so.

Because the independence of the KO or its transfer to another country can be
ruled out (barring some drastic change of circumstances in the whole of Russia), the
future status of the oblast is likely to be determined by how well the local economy
functions over the next several years. The resumption of economic growth and greater
foreign investment could enable the oblast to seck a considerable degree of political and
economic autonomy. If economic circumstances do not improve and foreign investors
shun the region, the oblast is likely to remain under tight Russian control.

It is necessary to note, that the proposal by senior Moscow politician Vladimir
Shumeiko, a former Russian deputy prime minister and the chairman of the Russian
Federation Council, to transform the Kaliningrad Oblast into an autonomous Russian
Baltic Republic raised a lot of discussions during the summer of 1998.° The proposal
was treated as reordering the geopolitics of the Baltic region. Shumeiko said that he
favored upgrading the Kaliningrad Oblast into an autonomous republic, so that the
non-contiguous part of the Russian state would not suffer a social explosion, become “a
protectorate of a neighboring country or even an area managed by the Council of
Europe”.!? Shumeiko made the suggestion in response to a Russian government plan
to reduce economic subsidies to this non-contiguous part of the federation. But even if
the KO eventually receives far-reaching autonomy (comparable to that granted to
Tatarstan or Sakhalin), the Russian military presence is unlikely to disappear.

Russian military officers have consistently emphasized the strategic significance of the
Kaliningrad Oblast, especially with the loss of key facilities in the Baltic states, and they have
never expressed any willingness to eliminate (or even sharply reduce) Russia’s military
deployments there. The modest reductions that occurred in the 1990s to comply with the
Treaty on Conventional Forces in Europe seem to be the limit of what the Russian army
and navy will accept. It is useful to note that Russian officials and especially the so called
hard-liners have said that they might stadon missiles in Kaliningrad as part of Russia’s
protest against NATO enlargement.11 This may simply be scare tactics, but as mentioned
above, some Russian army and air force commanders who have been unable to prevent the
reduction of their military assets there, no doubt hope to reverse this trend with the revival
of the concept of the Kaliningrad garrison state and with the enthusiastic support of a post-
Yeltsin government comprised of the current opposition (including the national patriots).

This suggests that, the “Extraterritoriality and autonomy” (No. 2) with some rudiments
of the “Military outpost of Russia” (No. 5) are the most plausible of the mentioned scenarios
if economic conditions in the KO improve. If economic hardships continue, the revitalization
of the Kaliningrad garrison state under Russia’s direct jurisdiction will occur.

Meanwhile, it is impossible to ignore the conclusion of the EU experts on Kaliningrad
who are absolutely correct in warning that if the political, economic, and social situation
in Kaliningrad deteriorates further and no methods for improving development are found,
while conditions continue to improve in Poland and Lithuania, the oblast may become a
“black hole” and a source of instability in the Baltic Sea region.



Evaluation of the Current Situation in the Kaliningrad Oblast

From the standpoint of political, economic, social, and cultural development, the KO
is seriously lagging behind the multidimensional growth of the Baltic Sea region and,
specifically, of its immediate neighbors — Lithuania and Poland.

Fewattitudes and practical policy initiatives dominate the thinking of Moscow toward
the KO: the so called Hard-liners, the Kaliningrad Elite, and the Moderates in Moscow.12
The “hard-liners” see the KO question in very clear-cut terms. Their thinking is based on
the assumption that it is necessary to reject the idea of a free economic zone and to
confirm the idea of re-militarizing the KO. The Kaliningrad Elite and the Moderates in
Moscow favor establishing a free-market economy combined with small rudiments of the
Kaliningrad garrison state. The appropriate KO model may be similar to the one that the
local authorities in Tatarstan presently enjoy with control over domestic affairs, but
conceding foreign affairs to the Center (Moscow). The attitudes of the “hard-liners” are
unacceptable to the Center and the position of the Moderates has not yet been adopted.

As Richard Krickus has noted, there are mixed feelings about foreign initiatives to
help resolve Kaliningrad’s problems. Foreign investments and grants that have a positive
impact upon the KO are welcomed but there is also the fear that Moscow may lose
control over the oblast.!?

During the period 1991-1993 a Free Economic Zone (FEZ) for Kaliningrad had
been established. Duty-free policies were intended to help the oblast compensate citizens
for the higher costs for goods from mainland Russia because they had to pass through
foreign countries. In addition, special initiatives for business development were included.
The introduction of the FEZ was terminated by Yeltsin in March 1995. After pressure
from Kaliningrad officials, Moscow introduced the idea of a Special Economic Zone in
January 1996. Even though the law on the Special Economic Zone has been passed by
the Russian Federation, Kaliningrad’s economic situation remains complicated.

The main problems facing the Kaliningrad economy are: an unstable legal
foundation; an unattractive investment climate; debts and the inability to pay them; a
slow and complicated privatization process; and weak tax management policies.

Other characteristics of the KO are: corruption, crime, smuggling (clearly with the
involvement of military officers); continuing tension between the Administration led by
Governor Leonid Gorbenko and the Duma of the Oblast, (Although the administration
of the President of the Russian Federation tried to help resolve the conflictand statements
of reconciliation were made by the Duma and Administration, more time is needed to
estimate how and to what extent a real reconciliation can be accomplished.) as well as an
indigent system of social security, scarcity in living quarters for retired and reserve officers,
high unemployment, the lack of a competent public administration, and an inherited
military complex which until recently dominated Kaliningrad industry.

With respect to the mentioned characteristics, the KO fails to keep pace not only
with the adjacent countries, but also with the majority of Russia’s regions. Furthermore,
the situation worsened after the financial crisis erupted in Russia. There have been
clear-cut consequences to the endemic crisis: the continuing decline in industrial
production; no breakthrough in agricultural production because railroad tariffs in the



KO are higher than in other regions of the Russian Federation, some KO privileges were
reduced in the central budget, the introduction of quotas by the central authorities resulted
in the slow economic development of the KO as a Free Economic Zone, decreased turnover
at the ports, and a decreased standard of living. The psychological factor, the fear of
isolation and the separation from Russia, also affects the current crisis. In a survey of Russia
calculating an index of development, the KO had the fourth lowest living standards at
0.93.14

There are few explanations for the oblast’s economic decline. During the Soviet
era the Kaliningrad Oblast had large enterprises which today are no longer economically
viable, have not survived the transition to a market economy or need subsidies to operate.
Also, an estimated 35 to 40 percent of the oblast’s economy was linked to the military
industrial complex but now defense related activities have been dramatically curtailed
by cuts in Russia’s defense budget.

The problems do not affect society evenly, but fall heavily on orphanages, hospitals,
prisons, pensioners, and the military. There is no food and medicines in hospitals,
prisoners” rations are cut, children are starving in orphanages, and the elderly are
suffering. People cannot cope with current prices. The crisis in the whole economy is
having a negative effect on the social-political system of the region: 25 percent decrease
in the number of profitable enterprises, and an overall drop in income. In early 1998,
the average monthly salary was 120 USD and today it is 95 USD. Ten percent of the
population receive 24 percent of the income. Stagflation and instability continue to
escalate.

On the other hand, the situation in the KO should not be dramatized. The critical
situation in Kaliningrad is similar to that in other regions of Russia. The crisis has had
some scattered positive effects for the development of the KO: it produced a favorable
exchange rate, the decrease in imports resulted in the increased reliance on local producers
(especially poultry). The perspective behind the privileges is gaining importance and
the Free Economic Zone privileges have been retained.

Local leaders increasingly understand that they can no longer count on subsidies
from the federal budget and need to apply measures to vitalize the local economy.
Although they have different opinions on what kind of measures should be applied,
they agree on one issue — in order to be successful, the oblast has to gain greater regional
powers than it now holds. Governor Leonid Gorbenko, as well as other officials of the
oblast, continue to emphasize that the Constitution of the Russian Federation should
be amended to expand the jurisdiction of the Kaliningrad authorities.

Other prominent leaders, such as former Governor Yurii Matochkin, propose
making a special arrangement between the EU and Russia, which would place the KO
in a unique relationship with the enlarged EU even though the understanding of what
the EU represents is very vague. In general, the domestic reaction to the financial crisis
was shock and uncertainty. There is no clear idea of how the future of the KO will
develop, or how Kaliningrad will be affected by the next steps taken in Moscow.

On the other hand, the situation is complicated by the fact that the Russian political
elite in the “center” do not have a clear and unified vision regarding the KO. Eventually, the
possibility of another “Kuril Islands syndrome” prevails in the Moscow mind, thus impeding



a more pragmatic approach toward the region. The question could be raised whether the
Russian Government has an interest in the KO? The future place and role of the KO in the
region largely depends on the answer to the question and the clarification of the atticudes of
Russia’s federal and regional governments as well as of the oblast’s inhabitants.

Policy Options: the Lithuanian Experience

What is the future of Kaliningrad? Despite the mentioned examples of “creative
imagination”, the question is still open. Clearly, the answer largely depends on the
development and trends of global politics. On the other hand, the activities of the
international community on regional and local levels are also very important.

The international community tried to stabilize the Baltic region through economic
aid and by linking its countries in various ways. In this context, the meeting of the Baltic
Prime Ministers in Visby, Sweden in May 1996 was very promising because it discussed
general issues and avoided military questions. It sounded very much like the reasoning
expressed by the EU founders almost fifty years ago. Although traditional security issues
(geostrategic and geopolitical) can be important if tensions flare, they need not necessarily
be problematic. It is very important to note that many Kaliningraders have essentially
“de-securitized” themselves and are now involved in the regional economy with all its
problems and opportunities.!> Kaliningrad’s cross-border cooperation with neighboring
states involves the same issues as the relationship between the EU and associate EU
members: crime, migration, environmental protection, and barriers to economic activity.

The last Nordic Council visit to Kaliningrad and the events of a CBSS meeting in
Kaliningrad are likely to mean both less and more than some of the initial media coverage
in the region suggested. It is likely to mean less because virtuality all the participants are
committed to avoiding any suggestions that would support giving independence to the
territory. But it is likely to mean more because growing ties between the KO and the
Nordic and Baltic countries are likely to become a model for other Russians regions to
follow. And to the extent that they do, the Kaliningrad sessions could promote the kind of
regionalism that Russian Prime Minister Yevgeny Primakov has pledged to fight.!® Taking
into account short and medium term perspectives, the activity of Lithuanians in the KO
can also serve as a very important example of the efforts for developing stable political,
economic and social environment within the KO and the Baltic region as a whole.

Despite the current financial crisis, the KO - Lithuania relations are stable and very
positive. The interests of Lithuania regarding the involvement of the KO in cooperative
activities could be explained by several factors: political geography (the frontier with the KO
is Lithuania’s only border with the Russian Federation, the KO’s main transit route passes
through Lithuanian territory; against the background of Lithuania’s aspirations to join the
EU and NATO, Lithuania seeks to develop a cooperative relationship with the KO, so that
potential problems can be transformed into mutually beneficial results), good neighborly
reladions (the successful cooperation with the KO has a positive influence on the overall
relations between Lithuania and Russia and contributes to the cooperative spirit within the
region); people-to-people contacts and the Lithuanian national minority in the oblast
(Lithuania promotes contacts between local communities and supports expanded cross-



border cooperation between regional authorities), economic motives (Lithuania is seeking to
utilize trade and investment opportunities in the region, by investing in the KO, Lithuanian
investors try to gain access to the entire Russian market), environmental protection (the KO
faces ecological problems which directly influence environmental conditions in Lithuania).

Lithuania made several very concrete steps in developing cooperation with the
KO. Trade with the Kaliningrad Oblast constitutes around 12 percent of Lithuanian’s
overall trade with Russia. As of July 1998, Lithuania was third in terms of the number
of established joint-ventures in Kaliningrad. The Lithuanian stock-company “Klaipedos
maistas” has started an investment project in the KO. The implementation of this
project begun in 1998 will require an investment of up to 5 million USD. The Siauliai
confectionery factory “Naujoji Riata” has established an enterprise for the production
of caramel candies with an investment totaling up to 1.5 million USD. Projects dealing
with the export of Lithuanian electric energy to the Kaliningrad region as well as the
transit of gas and oil from Russia to the KO are being negotiated.

‘While chairing the CBSS, Lithuania, with the agreement of Russia, made it one of
its priorities to encourage the participation of Kaliningrad in the organization of regional
projects. Lithuania has suggested that the next meeting of the Committee of Senior
Officials of the CBSS be held in Kaliningrad.

The Klaipéda region of Lithuania and the Kaliningrad district are participating in
Euroregion “Baltija” activities. On February 23, 1998, in Elblong (Poland)
representatives of Lithuania, Denmark, Poland, Latvia, Russia, and Sweden signed an
agreement on the establishment of the Euroregion “Baltija”. The agreement provides
for the implementation of joint cooperation projects in the fields of industry, agriculture,
transport, communication, environmental protection, education, and tourism.
Representatives from the Kaliningrad Oblast administration were invited to participate
in the international conference “Trans-border Cooperation around the Baltic Sea:
Realities and Perspectives,” held in Klaipéda in October 1998.

A few joint projects concerning environmental protection are currently at the scientific
research stage. Initiatives concerning the incorporation of the Kuronian Spit into the
World Heritage list (UNESCO) are underway. The final declaration of an international
conference, which took place on May 7-8, 1998, recommended that the Republic of
Lithuania and the Russian Federation prepare an application to the International
Committee for the Protection of World Culture and Natural Heritage for the incorporation
of the Kuronian Spit into the World Heritage list. While preparing the application it was
recommended that the Kuronian Spit be considered an area of natural and cultural value.

No doubt, the foreign policy of Lithuania is determined by some concrete national
concerns. First of all, some politicians and experts in Russia and in the West use the
“Kaliningrad card” to argue against the possible membership of Lithuania in NATO. In
order to mitigate these fears, Lithuania will need to utilize creativity and diplomacy. However,
Lithuania is more concerned with the economic crisis in the oblast which can negatively
effect the development of bilateral economic relations, Lithuanian business interests, and
the overall stability of the region.

Further economic deterioration in the region may result not only in direct financial
repercussions, butalso in negative social outcomes, such as illegal migration and increased



criminal activity, including drug trafficking. With regard to the military, Lithuania still
views that the KO as a heavy military carrier in the middle of the Baltic Sea region, impeding
the economic development of the region and the greater involvement of international
business. With the coming of the financial crisis, military officers are searching for alternative
resources and employment to support their families. Economic uncertainties reveal a risky
trend toward military disintegration and the loss of control. Although the question of
military transit through Lithuania is notan issue of direct discussion, it remains in the back
of Lithuanian minds as a potential source of contention.!”

As mentioned before, the future place and role of the KO in the region largely
depends on the attitudes of Russia’s Central Government, the regional policy (Center
/Moscow/ relations with the periphery regions /KO/), and the domestic political
environment within the KO. The initiative to identify the needs and problems of the
region that could be relieved through cooperative ventures with neighboring countries
should be decided domestically. However, Lithuania and the international community
can encourage and stimulate the oblast’s interest to use the opportunities available
through bilateral and multilateral programs. On the other hand, the EU and NATO
should also consider specific ways in which the European integration processes could
contribute to the greater economic development and prosperity of the KO and could
find a generic conceptual framework through which to identify and bring about a
comprehensive assistance strategy.

It is in Lithuania’s interest to contribute to the stable development of the KO, to
strengthen economic relations, and to include the oblast in a wide range of regional
cooperation programs. It is also important to ensure that as Lithuania and Poland integrate
into Furo-Adantic institutions, Kaliningraders would benefit from greater involvement
in regional initiatives, as well as increased economic cooperation and people-to-people
contacts. The established legal and political relationship between Lithuania and Russia
and in particular, the KO, coupled with a good record of cooperation on a wide range of
issues, provides an excellent framework for actively assisting Kaliningrad to create conditions
for stable development in the oblast and the whole Baltic region. While Lithuania headed
the CBSS, it tried to stimulate the interests of countries in the region to help Kaliningrad
deal with current problems and challenges through mutual cooperation.

In concrete terms, Lithuania proposed the following mechanisms to advance
mutually beneficial and practical cooperation with Kaliningrad:

- the working group in the Lithuania—Russia intergovernmental commission for
cooperation between regions of Lithuania and the KO;

- bilateral initiatives to involve other interested states and institutions: Poland,
European Commission , EU member states, and the U.S;

- CBSS regional cooperation programs;

- utilizing the possibilities of cross-border cooperation between regional and local
governments, expanding the involvement of Lithuania’s counties in this cooperation;

- activities concerning the Furoregions “Baltija” and “Nemunas”.

Throughout the discussions with representatives of the Central Russian government
and the KO, the following fields of Lithuanian—Russian beneficial cooperation have
been identified:



- Creation of favorable conditions for investments in the KO;

- Upgrading and improving public administration in the KO;

- Cooperation in the field of civic security: prevention of crime, illegal migration, drug
trafficking, and car thefts;

- Implementation of specific projects in the field of environmental protection.

The proposed agenda for positive involvement and cooperation is already becoming
a reality. On the other hand it needs to be supplemented:

- A special education program raising public awareness on EU and NATO issues.
The Lithuanian academic community and media could be used to help transmit
information to society. A media strategy can affect the KO Administration and local
politics. The KO is right in the middle of and directly affected by the EUj thus, it is
important that Kaliningraders understand their regional neighborhood;

- In order to develop democratization, positive and practical approaches are
necessary: TACIS, the EU, Lithuania, Norway, and Denmark have atcempted to
exemplify the advantages of the KO by promoting successful initiatives and encouraging
enterprises that operate efficiently.

- A positive framework of regional cooperation may be established by adopting
the Finnish “Northern Dimension” strategy which through a Lithuanian initiative also
includes the KO.

- In order to develop mutual trust, the idea of setting up Hot Lines between the KO
military command and the defense ministries of neighboring countries has been revived.

The success of cooperative efforts to help the KO overcome current difficulties
and to promote stable and prosperous development will depend on many factors. The
key to many of them lies either in Moscow or Kaliningrad. However, some of them will
depend on neighboring countries and especially Western institutions. Their willingness
and ability to address the complicated issues of the Kaliningrad region as well as their
openness to an innovative approach will be vital for determining the scope and extent
of the impact for promoting stability in the region.

Unfortunately, the strong need to develop a coordinated strategy for Western
assistance still exists because both the Kaliningrad regional authorities and the Western
community do not have a generic conceptual framework to identify and expand the
comprehensive assistance strategy. Obviously, there is no single, one sided solution for
the KO. The reality of the Kaliningrad oblast is that strategies will never be clear,
always chaotic. There needs to be a system to modernize the economic and political
structures in rapidly changing times. The feeling of hopelessness in the KO should be
ignored and the concept of its positive development should be publicized to capture the
political will. In order to help the KO, interested parties need to receive concrete
information about development initiatives in the KO from its Administration, as well
as from Russia. The key to solving Kaliningrad’s problems is working on the economic
and educational fronts to reveal possibilities of cooperation and to educate the public.

To some extent Lithuania has succeeded in accentuating the fate of the Kaliningrad
Oblast as a regional issue. The success of Lithuania’s Kaliningrad policy was recognized
by the international community. Lithuania’s leaders have been praised for such policies
many times. In the recently released in the USA “Report of an Independent Task Force
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Sponsored by the Council on Foreign Relations” Lithuania’s active participation in the KO
was also evaluated in a positive manner.!® However, despite some positive reaction from the
West, emphasizing Kaliningrad as a focus of international attention remains problematic.
The question that must be addressed is how to translate Lithuania’s concerns for Kaliningrad
into a practical policy which stresses that concrete involvement now is both a sensible and
cost-effective way of preventing more serious and acute problems later. Therefore, it would
be useful to institutionalize the problem within the ongoing search for a meaningful
dialogue between the European Union and the Russian Federation. Lithuania could offer
to be a bridge between the EU and Russia for developing relations between states and
regions on either side of the Schengen space.

On the other hand, the modernization of economic/political structures is not
possible if there is no rule of law, based on political culture and morals. Rudimentary
“rules of the game” must be established. The KO should do its homework. The Region
could adopt interim Nordic legal structures (company, banking, bankruptcy law). Asa
starting base, minimum legal standards could be developed locally. The EU’s internal
regulations might also serve as a case/example for establishing these “rules of the game”.
However, false hopes about the idea of an association with the EU should be dispersed.
Lithuania together with Poland and Western institutions should make an additional
effort to share information and experience on what some supranational institutions

(the EU, NATO) represent and what they can offer.
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REGIONAL INTEGRATION IN EUROPE: ANALYZING
INTRA-BALTIC ECONOMIC COOPERATION IN THE
CONTEXT OF EUROPEAN INTEGRATION*

Ramiinas VilpiSauskas

In the beginning of the 1990s, Estonia, Latvia and Lithuania re-emerged as
independent actors in the international system. Policy makers of these three Baltic
countries were faced with a range of options in choosing their cooperation partners and
forms of cooperative arrangements best suited for their particular needs and interests.
The decisions had to be taken in the environment of changes in international security
and the economic order as well as domestic economic and political reforms accompanied
by the establishment of new rules and institutions.

The choice of foreign policy priorities was to a large extent determined by the
aims of political and economic reforms (transition to the market economy and democratic
governance) and perceived external threats and opportunities. Thus, membership in
the European Union (as well as other international and regional organizations and
regimes) soon emerged on the top of the agendas of the leaders of the three Baltic
countries. Intra-Baltic relations have been relatively important even before the re-
establishment of independence and to a varying degree remained so until now!. Intra-
Baltic relations have been formalized in a number of trilateral agreements, while signing
bilateral agreements with the EU, implementation of pre-accession arrangements and
the beginning of accession negotiations with one of the Baltic States paralleled this
process and extended integration further in scope and depth.

However, factors accounting for the choice of general cooperative policy orientation
do not necessarily provide an explanation of dynamics of cooperation and the particular

* This text is based on the paper originally written for the Robert Schuman Centre, European
University Institute in Florence in the project “The Eastward Enlargement of the European Union Part
II: The case of the Baltic States” (January-April 1999). I am grateful to the leader of this project Jan
Zielonka, also to Walter Mattli, Susan S. Nello, Pekka Sutela, Judy Batt, Heather Grabbe, Jean Trestour
and two anonymous reviewers for their comments and suggestions. Additional thanks for their support
and comments go to Niina Pautola, Vitalis Nakrosis, Erika Wilkens, Nida Gelazis and Effi Tomaras.
Finally, I benefited from the comments and information provided by the officials at the Lithuanian
Ministry of Foreign Affairs. I am responsible for expressed views and errors.
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forms it assumes. This paper addresses policy developments that in general terms can
be defined as the impact of a large regional arrangement on small neighboring countries
and their cooperative dynamics, and interaction of regional integration and sub-regional
cooperation processes. In more concrete terms — to what extent can the EU’s policy
account for the development of intra-Baltic economic cooperation? Does the role of the
EU explain the timing and the forms of the Baltic economic agreements, the successtul
conclusion of some cooperation schemes, for example, free trade and the removal of
non-tariff barriers, and the failure of others, namely, a customs union? Or does a
satisfactory explanation of the cooperative dynamics among the Baltic States and instances
of protectionism, or non-cooperation, need to include other factors, for example, sub-
national interest groups or transnational actors? How do the characteristics of transition
of the three countries influence the dynamics of regional cooperation? Finally, how is
further integration into the EU likely to affect cooperation among the Baltic countries?

These are the main issues that are discussed in this paper. Baltic cooperation provides
an interesting case study for testing the propositions of regional integration and
cooperation theories, political economy approaches and explanations of transition
dynamics. However, first, an overview of the literature on Baltic cooperation will be
presented to provide a picture of the “state of art”, and to expose the gaps that this study
aims to fill. It will be followed by the presentation of a framework of analysis to be used
in this study, and the empirical part, which will test the propositions by analyzing
dynamics of intra-Baltic economic cooperation since the beginning of the 1990s. The
paper will conclude with the outline of possible future cooperation dynamics among
the Baltic States.

Explaining Intra-Baltic Cooperation

The intra-Baltic cooperation has been increasingly attracting the attention of both
local and foreign analysts, which have resulted in a number of papers dedicated to this
issue. Most writings on intra-Baltic cooperation have focused on the military and security
issues or geopolitics of the Baltic region?. The level of intra-Baltic cooperation is seen as
a function of external threat and the balance of powers in the European or Trans-
Adantic “security architecture”, the geographical position of the three countries, historical
experiences and links, size of the Baltic States, or internal resources. Usually a
combination of the above-mentioned factors is analyzed, and most of the analysis exhibits
methodological features of the realist tradition in analyzing international relations®.

A number of writings have analyzed institutional aspects of Baltic cooperation,
thereby diverging from the realist image of international relations?. A level of
institutionalization of Baltic relations is perceived to be a function of institutional capacity
and functional scope, or convergence of national interests. The role of sub-regional
Baltic institutions is usually compared to the national decision-making institutions,
and by implicitly considering regional institutions as factors influencing and fostering
cooperation, these writings supplement those centered around the unitary state actors
and balance of power in interstate system.

Finally, some analysts have discussed the dynamics of intra-Baltic economic
relations®. This type of analysis draws on theories of regional economic integration or
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concepts of international trade and factor movements in general. The unifying
assumption is a causal relationship between regional economic arrangements and the
economic welfare of the countries. The interest in intra-Baltic trade agreements has
been related to the importance attached to international economic relations for economic
reforms and growth of small and increasingly open Baltic economies. Calculations of,
for example, trade creation (or diversion), though, have not been produced due to a
number of reasons, including the transitional character of Baltic economies and the
quality of statistical data.

This brief overview of the literature allows several observations. First, analysts actribute
major importance to security factors in explaining cooperation among the Baltic countries,
and especially their efforts to integrate into the EU. Their importance in explaining Baltic
countries’ foreign policies is not disputed here. However, while security considerations
might provide a strong impetus for choosing certain cooperative options and goals, it
explains only the initial decisions to cooperate but can not explain the development of
cooperation, and particular forms it takes. Certainly, there are possibilities for external
forces to change the perception of the security situation and to alter the cooperative
dynamics. For example, a major negative reaction of Russia towards the invitation of a
Baltic country to join NATO might push the Baltic States’ cooperation towards a deeper
level (not only in the military cooperation field but also in the economic area) or towards
reinforced integration efforts into the EU. To provide a recent example, events in Russia
in September 1991 and the attempted coup d'etar have been interpreted by some as a
major factor behind the EU recognition of the Baltic States. However, radical changes in
the external security environment can not explain the starts and stops of intra-Baltic
economic cooperation. Moreover, systemic explanations focused on security factors usually
downplay the importance of domestic factors. Therefore, the importance of security motives
is recognized but this factor is taken as given during the period analyzed.

Second, the emphasis on historical legacies or norms and identities has similar
drawbacks. They might explain certain tendencies, commonalties or differences in actors’
behavior but they do not seem to be able to account for incremental policy developments.
For example, the argument of “European identity” might to a certain extent explain “back
to Burope” policies of Baltic policy makers. Also, the argument of the “lack of common
Baltic identity” could be used to account for divergent perceptions and foreign policies of
the three states. However, such factors can not plausibly explain why the free trade area
and not a customs union has been established among the Baltic States. Historical legacies
and culture can rather be treated as constraints within which actors take decisions. It is
not implied that explanations of policy developments in the Baltic countries based on
cultural or historical factors (as well as security or geographical factors) are wrong. They
are just irrelevant for explaining the dynamics of economic cooperation among the Baltic
countries (as well as the dynamics of their integration into the EU).

Third, theories of economic cooperation and integration can explain and predict
the possible impact of economic agreements on the welfare of countries involved or
third parties. Thus, they can provide an understanding of policy makers motivations
for using economic agreements for achieving their political aims. They can also explain
the possible impact of the integration of markets or lack of it on domestic and other
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actors. However, they do not (seek to) provide “explanations of the political choices
that produce integrated areas”®. Their insights need to be incorporated into the wider
framework that allows analysis of the development of the cooperation/integration
processes, and the role of actors and institutions involved. This is discussed in the
following section.

Framework for analysis

A. Conceptualizing cooperation

The issue of why nations cooperate and integrate has been discussed extensively by
international relations scholars’. As it was illustrated above, a number of perspectives have
been applied to explain intra-Baltic cooperation. This paper offers a different perspective
and analyses intra-Baltic economic cooperation by employing concepts drawn from liberal
explanations of international cooperation and the political economy of regional integration.
This section proceeds by first defining the dependent variable of economic cooperation of
the Baltic States. Afterwards the independent variables are discussed. The focus is placed
on the effects of the EU policies, which, it is argued, have been a major factor behind intra-
Baltic economic cooperation. However, to explain the dynamics of intra-Baltic economic
cooperation, in recent years in particular, domestic factors have to be taken into account.
Progress in transition during which the formation of new groups advances and institutional
channels for voicing their preferences are being formed seems to allow increasingly for an
articulation of market demands both for and against integration of national economies. To
use the metaphor of games theory, games are played on international level among Baltic
governments and Baltic governments and the EU, and domestically8 . Finally, the definition
ofactors and processes is followed by a number of propositions regarding the dynamics of
the intra-Baltic cooperation.

This paper adopts the definition of international cooperation suggested by Keohane,
which has gained wide acceptance among scholars of international politics. Keohane
maintains that cooperation “takes place when the policies actually followed by one
government are regarded by its partners as facilitating realization of their own objectives,
as the result of a process of policy coordination™. As Milner observes this definition
assumes “that an actors’ behavior is directed toward some goal(s)”1°. Therefore, analysis
of cooperation requires understanding of how particular objectives are formed and
prioritized. Regional cooperation might facilitate achieving of goals that have their targets
both in the external environment and domestic arena. Second, it implies “that actors
receive gains or rewards from cooperation”“. Thus, the issue is how the distribution of
gains is perceived by participating actors, and how cooperative measures influence chances
of achieving other objectives of governmental actors as well as the distribution of gains
among domestic economic groups.

Intergovernmental cooperation varies in issue scope and form. However, economic
cooperation in one particular area, for example trade matters, is likely to have political
effects and facilitate achievement of other political objectives. As Feldstein has stated,
“economic cooperation is part of the more important process of international
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cooperation”!2, This is certainly true in the Baltic case. Economic cooperation acquires
political meaning, and mayalso serve to achieve political objectives. Sub-regional economic
cooperation is seen and supported by the EU as an important condition or supplement to
the stability and security of the region. Therefore, although this paper focuses on intra-
Baltic economic cooperation, its political significance, as it will be argued later, derives from
the importance attached to it by Baltic States’ leaders as a means of advancing other objective
— integration into the EU. Especially, since “most of the economic arguments favoring
regional integration are not met by integration among the Baltic countries” 13 Thus, the
level of economic interdependence does not seem to have provided a strong case for policy
coordination and market integration.

Furthermore, analysis is focused on cooperation in the area of economic exchange.
The choice is based on several grounds: (1) it has probably been probably the most advanced
area of intra-Baltic cooperation, in some aspects surpassing multilaterally accepted require-
ments for regional agreements'4; (2) it is characterized by both successes and failures allowing
different outcomes of cooperation dynamics to be compared; and (3) it illustrates how the
domestic politics matters even when cooperation objectives are strongly motivated by the
external environment. 7he dependent variable is the scope of intra-Baltic cooperation in the
field of economic exchange, or market integration'>. It comprises both agreements to cooperate
and failures to cooperate which include unilateral, competitive or conflicting behavior
lowering benefits to other actors as well as inactivity!®.

Cooperation can be pursued in different forms and in different settings. It may
vary from ad hoc measures to agreements having long-term effects, to creation of common
institutions that further facilitate cooperation by reducing transaction costs and
uncertainty, limiting asymmetries of information, or even acquiring an independent
role in the policy-making process. In the Baltic case, several institutionalized settings —
the Baltic Council of Ministers, the Baltic Assembly, and the Baltic Council — provide
opportunities for regular policy coordination and negotiating of trilateral agreements.
The fact that these regional institutions do not possess independent authority
differentiates the Baltic cooperation from the Baltic countries’ integration into the EU,
with the latter implying not only linking of economic domains and participation in
common policies, but also eventually delegating authority to the supranational

institutions!’.

B. The impact of a regional union on neighboring countries

The observation that the EU has been having an important effect on intra-Baltic
cooperation is not new's, Surprisingly, a systematic analysis of this causal effect as well
as possible future developments has been absent. In other words, what is the impact of
the EU on the cooperative dynamics of neighboring countries? And what insights can
integration studies offer for this type of analysis?

Regional integration, and the EC/EU in particular, has been analyzed extensively
by scholars of political science and economics. However, the issue of the external effects
of integration is “a topic that both political scientists and economists have mostly
overlooked”!?. Asa rule, analysis has been limited to a fixed number of participants and
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their integration choices without extending theorizing to include its impact on external
actors, and their responses. Thisapplies to both “classical” perspectives on integration advanced
by political scientists — neo-functionalism and intergovernmentalism®. “New” political
approaches to regional integration — liberal intergovernmentalism, multi-level governance or
reformulated versions of neo-functionalism — have been mainly focusing on explaining advances
of integration in scope and level inside the EC?!. Although successive enlargements of the
EC/EU have received considerable attention, the main issue has been, to use Gower’s
expression, “the old academic chestut” on the interrelationship of widening and deepeni11g22.
Thus, the emphasis has been on the impact of the enlargement on the status and prospects for
further integration inside the EC/EU.

Differently, economic perspectives on integration have addressed its impact on
external actors, mainly by employing the concepts of trade creation and trade diversion,
In addition to traditional welfare-oriented explanations, recently other forms of
“nontraditional” gains from regional trade agreements, for example, bargaining power,
which link regional integration to external environment have been discussed?. These
recent explanations represent a part of a broader interest in regional integration and
regionalism that has increased after the acceleration of integration in the EC in 1980s
and a wave of new regional agreements in 1990s. While suggestions of economic theories
of integration regarding possible effects of market integration are employed to explain
the likely impact of this process on domestic economic groups, some arguments, for
example the bargaining power argument, do not seem to apply to the Baltic case.

A recent example of an inclusive approach explicitly addressing the external effects
of integration is a general explanation of regional integration suggested by Martli®®.
This paper adopts some of his observations, although with significant modifications.
Therefore the argument is briefly presented first, followed by suggested modifications
that seem to be appropriate for the Baltic case?®. Mattli argues that for an integration
scheme to succeed, two sets of conditions need to be satisfied — demand side and supply
side conditions. The demand for regional rules, regulations and policies by market
players seeking to internalize externalities that arise from economic and political
uncertainty is the driving force of regional integration. Furthermore, the potential gains
from market exchange within a region must be significant. The second condition for
integration to succeed is the willingness and ability of political leaders to accommodate
demands for deeper integration. Willingness depends on the economic situation and
growth prospects of the home market. Ability in turn depends on solving collective
action problems, which is facilitated by an existence of “commitment institutions” and
a regional leader — a dominant member state of a regional grouping — acting as a focal
point of coordination and “paymaster” easing the distributional tensions. The presence
of these conditions is likely to make integration efforts successful. A successtul regional
integration is likely to have an impact on outside countries by creating externalities
such as the loss of market access and investment diversion. Outsiders, especially during
economic slowdowns, seek to join the union — “the first integrative response”. However,
if the union has no incentive to accept new members, they might respond by creating
their own regional group — “the second integrative response”. For this project to succeed
again demand and supply conditions need to be met.
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This paper builds on the basic premises of the approach suggested by Mattli. It
considers the conditions of governments’ willingness and ability to cooperate as well as
the market demands. Particular importance is attributed to the role of leadership and
the “commitment institution” in solving coordination problems by providing common
rules and side-payments. However, the arguments are modified and supplemented in
several respects. It is argued that #he role of the leader can be played by the external regional
union, which vhe neighboring countries aspire 1o join when a clear leader is lacking among the
sub-regional states. The external group — the EU in this case — provides rules for intra-
Baltic cooperation thereby facilitating the choice between multiple equilibria over which
members of sub-region might have diverging interests. The leadership role of the EU is
backed by financial assistance. However, in both respects the role of external leader is
limited. The provision and adoption of the rules for sub-regional cooperation depends on
the prospects of integration of individual countries into the regional union. Thus,
willingness to cooperate depends not so much (or not only) on economic gains but on the
facilitation of integration into the regional union. While the financial assistance can facilitate
the adminis1trative aspect of sub-regional cooperation, it is not sufficient for side-payments
for the domestic groups dissatisfied by redistribution. Furthermore, the analysis is extended
to include demands against integration, not only for it as well as transition related issues
such as uncertainty, lack of resources and changes in political and economic institutions
which impacted on both the ability of governments to cooperate and the channeling of
market demands. Finally, “the second integrative response” is seen as a complimentary
rather than an alternative policy of sub-regional cooperation. The dynamics of sub-regional
cooperation is directly conditioned by the prospects and prerequisites for integration into
the regional union. The assumptions and propositions are presented in detail below. The
starting point of the analysis is a modified “second integrative response”.

To present a simplified picture, the outside countries for a number of reasons
express their willingness to join the regional integration scheme. For a number of reasons,
the regional union finds it too costly to accept new members but does not deny the
possibility of doing so some time in the future. Meanwhile it encourages outsiders to
cooperate amongst themselves and supplies the schemes of market integration as well as
financial support and leadership. Thereby it acts as a push factor for outsiders’
cooperation, which is also facilitated by certain conditions (the security situation, recent
cooperative experiences, and common objectives, the demands of actors’ benefiting
from integration), and is disturbed by other factors (divergent preferences to achieving
policy objectives, protectionist demands of actors standing to lose from market
integration, etc.). This paper addresses the impact of (1) regional union which outsiders
aspire to join and of (2) domestic actors’ preferences on sub-regional cooperation. The
other factors are taken as given.

The impact of a regional union on the scope of sub-regional cooperation of
neighboring countries can be assessed by examining the union’s policy towards individual
countries and how particular decisions addressed to them as a group or individually
affect sub-regional cooperation. The analysis would be incomplete, however, without
examining the responses of the sub-regional group and how they translate into further
supply of sub-regional cooperation or the lack of it.
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This analysis establishes a clear link between sub-regional cooperation and the policies
of the regional union. As it was indicated above, sub-regional cooperation is perceived by
participating actors not as an alternative but as a facilitator of individual integration into the
regional union. For the purposes of this analysis, integration refers to the process of an
independent state joining the regional union by way of removing barriers 1o free exchange and
movement of factors of production (negative integration), adoption of certain common rules and
policies (positive integration), delegation of authority to supranational institutions and
participation in the common decision-making procedures. Thus, unilateral adapration rather
than joint decision-making is emphasized. The focus of analysis is on sub-regional actors,
and their strategies vis-g-vis the neighboring regional union. Integration refers to a gradual
process evolving in stages that can be identified for analytical purposes. The integration
process includes: (1) the establishment and intensification of diplomatic and economic
relations, (2) a pre-accession stage when the union explicitly acknowledges the possibility
of eventual membership, and supplies schemes designed to prepare applicants for integration
into the common market and accession, (3) the accession negotiations during which
individual applicants agree with the union on the (negotiable) conditions of membership,
and further proceed with adoption of rules governing the common market and common
policies, (4) the accession itself after which the new members acquire the right to participate
in the decision-making procedures but may have transition periods in certain areas. The
main proposition is that there is a link between integration of individual members of the
sub-region into the union, and the dynamics of sub-regional cooperation. Participation in
the different stages of integration implying divergent prospects of union membership is
likely to act as a barrier to cooperation and encourage non-cooperative policies.

C. Cooperation Policies and Instivusional Transition

The basic assumption of the analysis is that governments act as udlity maximizers, and
are willing to cooperate when (regional) cooperation is likely to promote the chances of
achieving their objectives””. For cooperation to occur governments should be both willing
and able to cooperate?®. While willingness depends on how cooperation measures are
perceived to influence achieving other objectives, other policy goals more specifically, or
reelection chances more generally, their ability to cooperate depends on resources available
and a leader that could serve as a focal point of coordination of rules and policies. However,
governments, as well as other actors, act in concrete institutional and organizational settings
and power configurations, both domestic and international, which structure their behavior.
They can be constrained by resources available to them, including finances and expertise.
Both of these factors have set particularly important limits on actors’ behavior during the
transition process. The role of governments has been highly complicated during the transition
period characterized by high uncertainty, information asymmetries, a lack of expertise and
other resources, or in more general terms, instability resulting from a radical change of political
and economic institutions? .

Faced with uncertainty and lacking resources, Baltic governments have been more
likely to follow external advice and adopt existing regimes governing economic relations.
Moreover, unilateral, or to use Nicolaidis’ term, “anticipatory adaptation” of regimes governing
economic relations of industrialized democratic countries was at the basis of transition to market
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economyand democratic governance®. It formed a part of the learning and imitation process of
the policy makers in transition countries and expressed itself in, for example, advocating the
direct import of other cooperation models or protection patterns®. This process of adaptation to
a large extent has been taking place irrespective of external demands®2. However, the external
coordinator has proved to be necessary in order to overcome problems of coordination, and to
agree on specific forms of sub-regional cooperation.

The EU by virtue of the importance attached to it by Baltic leaders has been
playing a role of external coordinator in this process by providing rules for regional
cooperation and domestic policy-making, often in close coordination with other suppliers
of aid, trade or financial regimes. The role of the EU as an external coordinator helped
to solve coordination problems of intra-Baltic cooperation when the three were all
“vaguely and diffusely in favor [of cooperation], but their preference for forms and
terms make agreement on the specific cooperative enterprises difficult”. Coordination
problems have particularly hampered intra-Baltic economic cooperation during the
first years of the decade. The prospect of EU membership, integration based on the
rules supplied by the EU and the realization that sub-regional cooperation is likely to
advance integration into the EU, have all played a role in designing and implementing
schemes for intra-Baltic economic cooperation.

D. Motivations

The motivations of the Baltic States of the joining the EU present a mixture of
ideological, historical, security and economic reasons. The officials of the three states
have repeatedly stated the importance of “promotion of the economy, growth and
development”, “security aspects”, “social welfare”, and “participation in common
European matters”34, Alchough the importance of security, identity, history and
international status is not disputed, and they have been acting as a major initial force
for the orientation of the Baltic states’ foreign policies towards the EU, the emphasis in
this paper is on economic factors. The EU has been perceived as a center of economic
prosperity and as a source of economic modernization for the Baltic economies. Its
importance as a source of economic opportunities and resources (finance, market access,
expertise, and rules) has provided a strong impetus for prioritizing the membership in
the EU as the highest priority of Baltic States foreign policies. At the same time, given
its more limited opportunities intra-Baltic economic cooperation has come to be seen
as instrumental for advancing individual countries’ integration into the EU?. Intra-
Baltic cooperation for a number of reasons including history, identity, security, etc. has
been on the agenda since the re-establishment of independence and entry of the Baltic
States into the international system. Advances in the field of sub-regional economic
cooperation have, however, been directly linked to EU policy towards Central and
Eastern Europe, and the Baltic sub-region in particular, and to the utility attached by
the Baltic states’ governments to the sub-regional cooperation as maximizing their chances
of integration into the EU®.

The EU’s policy towards the Baltic States has also been based on a mixture of
motives and factors. As has been the case in EU policy towards Central and Fastern
Europe in general, it has resulted from a complex interaction of EU institutions, member
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states, interest groups and external actors all motivated by their own security, economic and
other interests and considerations. This process has received considerable attention, and it
is beyond the scope of this paper to address this issue’”. What is important for this analysis
is not the factors behind the development of the EU’s policy towards the Baltic States but
its content and forms towards the Baltic States as a sub-region and individually which have
impacted on the intra-Baltic cooperation’®. Thereby the paper emphasizes the importance
of the EU as a regional actor represented by its institutions, particularly the Commission
“who played the pivotal role as the guardian of the process of rapprochement of Western
and EFastern Europe”, and in forming of EU’s policy towards the Baltic States®. The
picture risks being incomplete without taking in account the policies of certain member
states that have showed a strong interest in the matters of the Baltic countries, in particular
the Nordic countries and Germany. Most of them are geographically close to the Baltic
States and have particularly strong security and economic interests in intensified intra-
Baltic cooperation. However, their interests have translated into the policies towards the
Baltic States mainly through the bargaining processes inside the EU. As was noted, this
paper leaves out the question of how EU policy towards the Baltic States has been formed
and developed, and what actors and interests have shaped it.

E. Mavket Demands

The EU factor alone, it is argued, does not account for the starts and stops of intra-
Baltic economic cooperation. Recent developments have shown that economic interest
groups have an increasing influence on intra-Baltic cooperative policies, and their influence
is likely to increase in the future. Market integration measures have a direct impact on
economic actors’ activities, with some standing to gain from the removal of barriers to
exchange and the reduction of transaction costs and with others standing to lose because of
likely redistribution effects. This creates incentives for economic interest groups to lobby
for or against further integration. The role of economic interest groups in advancing
integration in the EC/EU has been widely acknowledged‘m. Importantly, as it was noted
several decades ago “the list of ... actors should include not only groups which perceive
themselves benefited by integration but also groups opposed to it...”#!. It is often assumed
that economic groups characterized by higher degree of internationalization — export oriented,
participating in intra-industry trade, multinational enterprises — are more likely to support
market integration measures or “resist protectionism”#?, Enterprises using local resources
and selling their products in the domestic market are more likely to call for protectionist
measures under the actual or anticipated pressure of adjustment. Thus, various domestic
groups are likely to “demand different policies, and a government’s economic policy choices
often will reflect the underlying preferences of the strongest and best-organized interests
within society”#?.

The relative absence of the activities of economic interest groups in the context of
intra-Baltic cooperation, in particular those favoring integration, and a resulting lack of
their analysis, can probably largely be explained by the transition process itself and the
initial non-existence of functioning markets and institutional channels of voicing their
demands. At the outset of the political and economic reforms, changing rules and
institutional structures have, although to a different degree in different states, deprived
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economic groups of their former influence. As some have noted about the transition process
in Central and Eastern Europe, “the new economic and political environment confronted
all interest groups with a loss of power”#4. Moreover, in the Baltic States popular perception
haslargely identified the support for transition goals with the support for the re-establishment
of statchood which has reinforced opportunities for “extraordinary politics”, and provided
policy makers with more room for policies disadvantaging special interests®>.

These opportunities, resulting from a conjuncture of the above mentioned factors,
were exploited to a different degree in the three countries depending on the structures
of national economies, institutional structure of policy-making, ideological commitments
and reform strategies. For example, relatively large agricultural sectors in Lithuania and
Latvia have allowed agricultural interests to exert larger influence on policy-makers.
The greater amount of large-scale, outdated industries in these two countries also seemed
to generate stronger protectionist interests, which have been indicated as an important
constraint to the adoption and implementation of economic policies®®. In contrast to
Estonia and Latvia, in Lithuania possibilities to introduce legal changes to the trade
regime by decree has made it easier for interest groups to influence government’s policy.
Governments headed by economic technocrats have been less vulnerable to economic
interest groups while governments formed as a result of “protest vote” have been more
reserved towards market integration and more inclined to support large disadvantaged
groups (votes) and better organized lobbies (funds).

The lacter phenomena could be observed in particular after a certain stability of
newly established political institutions has been achieved. New institutions “gradually
produce their own social and economic basis™. Policy-makers learn how to take
advantage of possible promises of votes or funds. Disadvantaged or newly created groups
learn how to play to the new rules of the game to advance their interests by using newly
established interest-inter-mediation structures, preserved old connections or voicing
open protests. Although the protests often had their source in the general economic
situation, resulting from a decline in production and incomes levels, they have frequently
expressed themselves by targeting the liberalization of international economic transactions
and specific policies of intra-Baltic market integration. The patterns of lobbying have
to a large degree been dependent on the speed and openness of privatization which
created opportunities for (or prevented from) influencing policy-making and
implementation and receiving special privileges.

The other explanation for a relative absence of observed market demands for intra-
Baltic market integration lies in the small size of the sub-regional market. The three
states combined form a market of around 8 million consumers. At the start of reforms,
intra-Baltic trade has made up only several percents of the total foreign trade share in
each of the countries. Although the volume of intra-Baltic trade has been increasing, its
share has remained comparatively small despite trilateral free trade agreements signed.
Therefore, the relatively small potential for economic gains from market exchange might
have reduced incentives for lobbying for further integration48. Since such labor-, skill-
and resource-intensive industries as clothing, footwear or textiles favor small and flexible
units of production, possibilities for economies of scale in the region seem be limited at
present®. Recent developments in foreign direct investment in the Baltic States and
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intra-Baltic investments might signal new tendencies of informal integration. Increasing
involvement of foreign investors who treat the Baltic States as one market,
internationalization of Baltic companies and signs of market concentration, for example,
in the financial services sector, might exert indirect pressure on governments to proceed
with removing non-tariff barriers and harmonizing market regulations by using EU
rules as a basis. Except occasional statements, so far visible lobbying by these groups for
further market integration has been absent.

Much more visible have been demands for protection which recently have led to
an exchange of protectionist measures among the Baltic States assuming a pattern of tit
for tat policy®®. These (non-tariff) protectionist measures were taken in response to the
lobbying by local economic interest groups that experienced adjustment problems as a
result of economic crisis in Russian markets. Crisis “may bring new players into the
game”, or provide an opportunity for previously ignored groups to advance their own
interests>!. Because of their size, the Baltic States rely heavily on international economic
exchanges, and in respect to Russia and the EU all three states are characterized by very
small influence capability and high degree of sensitivitysz. The economic crisis, which
started in Russia in the summer of 1998, have caused a decrease in sales of Baltic
exporters, and triggered their demands for protectionism. To rephrase Winters,
adjustment pressure caused by the fall of demand in one market can translate into a
greater pressure for protection from another®. The issue has become linked to intra-
Baltic economic cooperation and is managed by manipulation of non-tariff barriers,
namely product standards and administrative rules, to satisfy the demands of local
producers, mainly agricultural groups. These developments have cast a new light on the
political economy developments of intra-Baltic economic cooperation and have shown
the limits of the EU acting as an indirect coordinator and leader.

E. Propositions

To sum up the main arguments and sketch the directions for the empirical part
this of analysis the following propositions are presented:

1. The scope of intra-Baltic economic cooperation has been determined by the
EU and by the demands of domestic economic interests groups. Each factor can facilitate
or obstruct sub-regional cooperation depending on the conditions specified.

1.1.1. The EU has acted as the supplier of sub-regional cooperation rules and as
the indirect “supervisor” of sub-regional cooperation. The EU has also supplied financial
assistance, although restricted to administrative aspects and pre-accession measures.

1.1.2. The EU inital strategy of parallel and uniform treatment of the Baltic
States and its emphasis on sub-regional cooperation as an informal precondition for
membership has gradually changed with the evolution of enlargement politics and
emphasis on the individual achievements of applicant countries. The group approach
towards the Baltic States facilitated intra-Baltic economic cooperation, while the
differentiation proved to discourage it.

1.1.3. The issue of intra-Baltic economic cooperation has been high on the agenda of
Baltic leaders since before and after the re-establishment of independence. However, after
the establishment of relations with the EU it has become instrumental for advancing
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integration into the EU. After the EU decision to invite Estonia to start accession negotiations,
the issue has become not so much how sub-regional cooperation affects integration into the
EU, but how the latter might affect the former. Lack of resources, most of which have been
mobilized for EU oriented policies, has set further limits on intra-Baltic cooperation.

1.1.4. Therefore, the scope of intra-Baltic economic cooperation is influenced by how
individual Baltic countries are situated in a gradual stage-by-stage process of integration
into the EU. Participation in different stages might discourage further sub-regional
cooperation.

1.1.5. Intra-Baltic market integration has been limited largely to negative measures.
‘When harmonization was agreed, it has been based on references to the EU rules. Sub-
regional rules, common economic policies and administrative structures have not been
agreed upon because of coordination problems, high costs and unclear potential bene-
fits.

1.2.1. The role of interest groups has increased with the advance of political and
economic transition, although to a different extent in each of the three countries.
Depending on the expected gains and losses resulting from market integration, some
economic groups are likely to oppose sub-regional economic cooperation while others
are likely to support it.

1.2.2. The enterprises using local resources and selling their goods domestically
and domestically dominant (former state owned) enterprises have frequently demanded
protection thereby negatively affecting intra-Baltic economic cooperation and market
integration. Lack of resources for side payments to the disadvantaged groups has reduced
the possibility for diminishing protectionist demands.

1.2.3. Protectionist demands are more likely to impede sub-regional cooperation
when they exploit the opportunities offered by channels to the respective ministries or
specialized agencies. The increasing complexity of regulation is likely to provide more
opportunities for interest groups’ demands to be met by governmental institutions.
Adoption (or the prospect) of EU rules and policies can be used as a bargaining tool by
the domestic groups.

1.2.4. The internationalization, or informal economic integration, of the intra-
Baltic markets by increasing trade flows and the presence of foreign investors has exerted
indirect pressure on formal cooperation. Increasing internationalization of activities is
likely to stimulate demands for further abolishing non-tariff barriers to exchange and
the movement of factors. However, the size of the intra-Baltic market and the
characteristics of intra-Baltic trade, which limit the gains from economic cooperation,
reduce incentives for strong demands.

The following sections discuss the development of intra-Baltic economic
cooperation and the role of the above-identified factors. First, a brief description of
intra-Baltic economic cooperation since the beginning of this decade is presented. The
focus is on the trade agreements implemented as well as on those issues that Baltic
governments failed to agree upon after bringing them on the agenda and specifying the
deadlines, and on non-cooperative unilateral policy decisions. The next two sections examine
the independent variables: the policies of the EU and the demands of economic groups.
Finally, the conclusions and possible future developments are outlined.
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The Dynamics of Intra-Baltic Economic Cooperation

The start of the period under analysis is the beginning of the decade when the Baltic
States re-established statehood and began to conduct independent policies™. Following
the coordination of independence movements among the three countries, intra-Baltic
cooperation has remained among the main priorities of their policies. Soon the first
institutionalized setting for intra-Baltic cooperation was created which (as well as others
that followed) was modeled on the Nordic cooperation institutions. The Baltic Assembly,
made up of the representatives from the three legislative bodies of the Baltic States, was
established on November 8, 1991. Six committees have been set up to discuss and suggest
recommendations to the governments on the matters of common interest, including legal,
social and economic affairs, environment and energy, communications, education and
culture, and security and foreign affairs. The Baltic Assembly has been acting as the setting
for exchange of information, discussions of the sub-regional issues, making declarations
and drawing recommendations for the governments of the three countries. It meets twice
a year on a rotating basis.

In September 1993, the agreement on creating the Council of Ministers was reached
among the three Prime ministers, and on June 13, 1994, the Baltic Council of Ministers
was established. Its tasks include taking decisions with regard to the recommendations of
the Baltic Assembly, carrying out assignments in accordance with the intra-Baltic
agreements concluded, and addressing matters of common interest. The Baltic Council
of Ministers is chaired by the three prime ministers and conducts work on three levels: the
ministers of foreign affairs, the Baltic cooperation Committee which coordinates activities
of the Council between the meetings of the ministers, and the Committees of Senior
Officials which cover about 20 issue areas and are permanent working bodies of the
Council on a branch-ministerial level. Decisions of the Baltic Council of Ministers are
made on the basis of consensus and are binding for the Baltic States except when they
contradict the internal laws of each state and in such cases require approval by the state’s
legislative bodyss. The Baltic Council established in April 1996, is a joint session of the
Baltic Assembly and the Baltic Council of Ministers. The Baltic Council adopts declarations,
and meets once a year. After setting up political insticutions in the Baltic States and the
elections of the presidents, summits of the three have also become a common practice.

In a few years, a dense network of coordination has been established among the
Baltic States. Their work and impact have been highly dependent on the issue area and
prospects for gains for each of the governments. Although intra-Baltic cooperative
measures have been agreed and implemented in a number of areas, the discussion below
is limited to policy measures related to sub-regional market integration and trade policy
measures in particular56.

The idea of an intra-Baltic free trade area has been debated since the beginning of
the decade (and long before). Like a number of other suggestions for intra-Baltic
economic cooperation, this concept together with references to Benelux or other models
has been brought up repeatedly by policymakers and analysts of the three states, however,
without coming closer to a common agreement on its substance, form and
implementation”. The economic cooperation measures have been absent during the
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first years of the decade. The idea of a free trade area finally received strong political support
during the meetings of Baltic heads of States in Jurmala (Latvia) in August 1993 when the
draft of the free trade agreement was approved by the three and by the Prime Ministers in
Tallinn in September 1993. This led to signing on September 13, 1993, of “the biggest
agreement ever signed among the Baltic countries” — the intra-Baltic free trade agreement>®.
Some analysts have characterized the agreement as a major “breakthrough in Baltic coope-
ration which, in the past, has often been nothing more than declarations with negligible
practical effects”.

The free trade agreement signed in September 1993 excluded the agricultural
goods. The agreement to abolish barriers to trade in this area has proved to be more
difficult to achieve. After several rounds of intense negotiations, the agreement was
finalized in June 1996 and came into force in January 1997. In November of the same
year, the agreement on abolishing non-tariff barriers to trade was reached, and came
into force in July 1998.

The analysis of cooperation dynamics comprises not only trilateral agreements
reached bur also failures to cooperate and non-cooperative decisions with regards to
market integration. The failures to cooperate includes the customs union agreement
that hasn’t been implemented despite (and differently from other vague concepts of a
“common Baltic economic area” or “common market”) numerous pledges to do so and
a concrete schedule being agreed upon. The other category includes unilateral
protectionist measures that favor one country’s domestic interests at the expense of
other countries’, and violate mutual commitments. These are briefly discussed next.

The idea of creating an intra-Baltic customs union was discussed at the
governmental level in Tallinn in April 1991. During the meeting of the three
governments in September 1991, a statement “On Establishment of a Customs Union
on the territory of Estonia, Latvia and Lithuania” was issued. This question was repeatedly
discussed at the level of countries’ policy-makers and senior officials during the following
years()o. However, no cooperative measures were implemented in this field. The efforts
were revived with the resolution on the establishment of a customs union signed by the
Prime Ministers of the three countries in February 1995. The deadline of 1998 was set up
for establishing the intra-Baltic customs union. Another impetus was given by signing the
agreement to lift tariff measures to trade in agricultural goods. More specific steps were
further elaborated in another resolution signed by the Prime ministers in February 1997.
The commitment to create a customs union in 1998 was reiterated again during the
signing of the agreement on abolishing non-tariff barriers in November 1997. However,
the intra-Baltic customs union has not been created, and it is not likely to be in the future.

On the contrary, the autumn of 1998 saw a number of beggar-thy-neighbor
measures introduced by the three countries in a series of retaliation steps. First, the
possibility of reintroducing trade protection measures in the area of agricultural trade
was discussed in a joint meeting of the three ministers of agriculture in September.
Despite the protests of the other countries, at the end of 1998 the Latvian government
presented the Parliamenta proposal to introduce quotas for meat exports from Estonia and
Lithuania. This was rejected in the beginning of 1999 in the face of increasing protests
from Estonia and Lithuania as well as some international institutions. In October and
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November, Lithuania and Estonia introduced protectionist measures against exports of
meat products from each other’s market following an exchange of allegations that these
products did not conform to veterinary standards. The “pork war” was ended in December®!.
In the beginning of 1999, intra-Baltic free trade was again distorted by disagreements
between Latvia and Lithuania concerning rules of origin and between Lithuania and the
other two countries concerning the rules of customs valuations applied by Lithuania®?.
Mutual accusations of breaking the rules of free trade agreements were exchanged, and
retaliatory measures threatened. Although during the meeting in Vilnjus in January 1999,
Prime ministers of the Baltic States agreed to remove the obstacles to trade, the tensions
have continued, and the Latvian government started preparing a project to restrict the
import of eggs from Lithuania®. On March 17, the Latvian veterinary institution announced
the restrictions on some exports from Lithuania. In a trilateral meeting several days later the
implementation of protectionist measures was denied. In March, the Estonian government
accused Lithuania of discriminatory rules of providing subsidies and purchasing pork.
Finally, in June Latvia introduced temporary import tariffs on pork imported from Estonia
and Lithuania. The latter threatened to retaliate but import tariffs remained in place. As it
will be discussed later, most of the protectionist measures following the economic crisis and
the resulting fall of demand in Russia have been initiated by the demands of local interest

groups.
The EU and Intra-Baltic Economic Cooperation
A. The period of uncertaingy

The first years of relations between the EC/EU and the Baltic countries have been
marked by a group approach taken by the EC/EU towards the three. Although EC/EU
conducted negotiations with each Baltic State bilaterally, general policy ranging from
the establishment of diplomatic relations to the initiation of individual trade agreements
had a strong group or “Baltic sub-region” emphasis. The group approach towards the
Baltic States was reinforced by support of intra-Baltic cooperation measures which EU
representatives have encouraged on various occasions directly and indirectly by urging
the strengthening of economic cooperation among transition countries in general. The
economic cooperation of the Visegrad countries, and the EU statements that economic
integration among transition countries should proceed in parallel with their integration
into the EU, have provided a reference model to be followed for the Baltic States’ policy
makers. Once the prospects of integration into the EU became more certain, and the
Baltic States’ leaders realized that intra-Baltic economic cooperation was likely to
maximize their chances of integration into the EU, they were willing and able to proceed
with sub-regional cooperation. These developments are discussed below.

The EC recognized the independence of the three Baltic States in August 27,
1991, and in April 1992 the ambassador of the FU to the Baltic States started his
activities®. In the meeting with the foreign ministers of the Baltic States at the beginning
of September, EC representatives suggested including the three states into the Phare
program, thereby differentiating them from the other former Soviet Union republics, as
well as starting to prepare trade and cooperation agreements similar to those concluded
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with CEECs. The subject of intra-Baltic cooperation, particularly in the field of external
relations in the context of developing their relations with industrialized countries and the
EC, was voiced during the visit of the Commission vice president Andriessen®. In September
1991, negotiations of the “first generation” trade and cooperation agreements started. The
agreements were signed in May 1992 and came into force in the first months of 1993. The
agreements were supplied by the EU and their enforcement has upgraded the trading
status of the Baltic States in the general “pyramid of preferences” of the EU by extending
Most Favorite Nation status and Generalized System of Preferences as well as abolishing
specific import restrictions previously applied to the state-trading economies (see Annex 1).

Already during the negotiations of the trade and cooperation agreements the
representatives of the Baltic States raised the issue of association with the EU. Their aim
was to conclude association agreements similar to the ones signed by the EU with the
Visegrad countries, and thereby to be included in the group that, after a period of hesitation
among the EU leaders, was recognized as a group of prospective EU members. This hope
was expressed by the foreign ministers of the Baltic countries when the trade and cooperation
agreements were sighed in May 1992. The Estonian foreign minister, J. Manitski, called
the accords “our first step back to Europe”, which he hoped would lead to full EC
membership within a few years®®. The recognition that these agreements could lead to
association was also included in the preambles of the agreements. The Baltic States again
expressed their wish to join the EU in the conference of 64 countries on aid to the former
Soviet Union in Lisbon at the end of May 1992%. The negotiations of the Europe
agreements and eventual EU membership has moved to the top of the agendas of the
Baltic governments. However, the attitude of EU policy-makers was rather reserved. The
emphasis of EU leaders expressed by the President of the Council, Pinheiro, during the
meeting in Lisbon, and reiterated in its conclusions, was on the importance of regional
cooperation among the “new independent states”®®. The question of development of the
EU’s relations towards the Baltic States was not addressed. Later various proposals about
possible forms of economic and political links with the Baltic States were debated,
illustrating uncertainty about whether they can be included into the category of potential
members®. The prospect of the eventual membership was quite uncertain at the best.

Despite the uncertainty concerning the further development of relations with the Baltic
countries, the EU assumed a leading role in supporting economic and political reforms in these
countries. The technical assistance program of Phare was extended to the Baltic States. The EU
Commission acted in close coordination with international financial institutions, for example
making aid conditional upon the adoption of the IMF economic recovery programs. Part of
Phare funds and technical assistance measures were directed towards facilitating economic
liberalization and supporting economic cooperation by improving the administration of trade
and supporting the development of exports. Trade liberalization and sub-regional cooperation
among the transition economies was encouraged as a part of the general support for economic
transformation and democratic consolidation’°.

A group approach towards the Baltic States was reinforced by the support of intra-Baltic
cooperation measures which EU representatives have encouraged on various occasions. During
the meeting at the beginning of July 1992, G-7 leaders urged “all CEEC:s to develop economic
relations with each other””!. This was directed in particular towards the Visegrad countries.
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In their case the link between sub-regional economic cooperation and integration into the EU
has been very explicit. The Visegrad countries decided to create a free trade area only after
signing the Europe agreements with the EU, and tuned sub-regional trade barriers’ reductions
to those with the EC”2. Sub-regional integration among the Visegrad countries was strongly
welcomed by the EC73. At the same time, “the Visegrad example” provided a model that the
Baltic States could follow.

The EU’s policy towards the Baltic States has been conducted using other regional
institutions, in particular the Council of the Baltic Sea States (CBSS). The CBSS was created
in 1992 in Copenhagen, where 10 countries and the Commission of the EU were represented.
It has become an important institution for the development of ties between the Baltic States
and the EU, and for the EU’s support of sub-regional cooperation. Its importance was
underlined by the fact that it included Germany, Denmark and the future Nordic members
of the EU that have become the main supporters of Baltic States’ integration into the EU74.
“The Baltic Sea dimension” of EU’s policy was strengthened further after Sweden and
Finland became members of the EU in 1995.

The situation in the Baltic States during the first years of transition was characterized
by radical political and economic institutional changes, which imposed constraints on
intra-Baltic economic cooperation. As the policy makers of one Baltic State acknowledged
at that time, “the tense domestic situation” rendered advancing sub-regional cooperation
impossible’>. Uncertainty and a lack of resources has limited the ability of governments to
implement sub-regional cooperation schemes. The work of the already established intra-
Baltic institution — the Baltic Assembly — has been hampered by the lack of financial
resources, while the level of expertise for designing sub-regional market integration schemes
was low’®. This was a period of learning and a mixture of institutional imitation and
innovation. Absence of a regional coordinator and supplier of cooperation rules made
commonly acceptable agreement on the form and substance of economic cooperation more
complicated, although various proposals, often based on references to the Benelux or other
models, were discussed (see section IV).

The Baltic States established foreign trade regimes in 1992 and 1993, ranging from
avery liberal one applied by Estonia to more protectionist ones, particularly in the trade of
agricultural goods, applied by Latvia and Lithuania. The introduction of market institutions,
and, for example, national currencies created the necessary basis for sub-regional economic
cooperation, although different levels of progress in each of the three states has posed
temporary limits. Estonian officials have referred to the slow progress of the Lithuanian side
in introducing the national currency and in instituting a visa regime for CIS nationals, asan
obstacle for a trilateral trade agreement””. Willingness to proceed with trilateral economic
cooperation on the Estonian side has also been temporarily decreased by the formation of
a left wing government in Lithuania as a result of “a protest vote” during the elections in
Autumn of 1992. Estonian right wing government officials have been quoted as referring
to “the anti-business policies” of the new Lithuanian government, and therefore have been
considering the conclusion of a bilateral free trade agreement with Latvia instead’®. These
differences, however, proved to have only a temporary effect on intra-Baltic relations.
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Prospects for intra-Baltic economic cooperation started changing in 1993, and the
major push to advance it is attributed to EU policies. The first indication of changing EU
policy towards the Baltic States — not without the major efforts of the Danish government —
was an invitation to participate in the conference organized in Copenhagen in April 13-14,
1993. The conference gathered representatives from the EU, EFTA and CEECs to discuss
matters of European integration, and the final declaration acknowledged the aim of several
participating countries (meaning the Baltic States) to become the members of the EU”?. The
following months were characterized by the initiatives on the part of the EU and response of
the Baltic States which led to the intra-Baltic free trade agreement. Several days after the
conference, the EU troika and Commissioner Van den Broek had a meeting with the Foreign
ministers of the Baltic States during which issues of EU relations with the three and economic
liberalization and cooperation within the Baltic region were discussed®’. The Baltic States’
representatives raised the issue of establishing a free trade area with the EU. However, the
response from the EU, namely Belgian Foreign minister Claes, was that the three “should first
improve cooperation among themselves”!. He also indicated that the Baltic States could
learn from the Benelux example.

Before going to the meeting with EU representatives, the Prime Ministers of the
Baltic States met in Vilnius to discuss their relations and common position towards the
EUB2, The Baltic States leaders have met again at the beginning of June, before the EU
summit in Copenhagen, and issued a joint document urging the EU to begin talks on
association with the Baltic States®®. Although the EU Summit in June 21-22 did not
recommend starting association negotiations, the decision to ask the Commission to develop
proposals on free trade agreements with the Baltic States marked a step towards integration
of the three into the EU. The conclusions of the Copenhagen Summit also stated that
accelerated opening of EU markets to the transition countries is expected “to go hand in
hand with further development of trade between those countries themselves”®*. The same
attitude was again expressed during the meeting of G-7 leaders in Tokyo in July, who
urged “stronger cooperation among the countries in transition themselves”3>.

These decisions have strengthened the perception of the Baltic States’ governments
that their major objective — integration into the EU — is likely to be facilitated by sub-
regional cooperation. This was very explicitly stated by the leaders of the three countries
during the meeting in Jurmala, in August 1993, when the three presidents jointly declared
their intention to integrate into the EU, and that the aim to achieve Baltic integration
was a step towards integrating the sub-region with the EU®. The intra-Baltic free trade
agreement was signed in September 13. It was modeled on the bilateral free trade
agreements that the Baltic States concluded about a year ago with some EFTA countries.
The intention to proceed further by liberalizing trade in agricultural products was
indicated in the preamble of the agreement.

The conclusion of the agreement was declared to be a major step towards the
integration of the three into the EU. The intra-Baltic free trade agreement was clearly
perceived by the Baltic States’ leaders as maximizing their chances to integrate into the
EU. As Estonian President Lenart Meri remarked, “we can’t reenter Europe through three
doors and then get together there”®. The instrumental value of the agreements was
reaffirmed again during the meeting of the Foreign Affairs ministers of the three states in
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December, following the decision of the Commission to start discussions on Baltic free
trade agreements. The ministers have jointly appealed for prompt ratification of the intra-
Baltic free trade agreement, and declared that this “would pave the way for more lucrative
treaties with the EU in the immediate future”®.

The intra-Baltic free trade agreement was positively evaluated by the EU Commission
which was at the time preparing bilateral free trade agreements with the Baltic States. A
memorandum on the free trade agreement between the EU and Latvia prepared in
September stated that the intra-Baltic free trade agreement, which provided for integration
among the three, would assist in their future integration into the EU®. The preparation
for talks on the Baltic States’ free trade agreements with the EU took place in the second
half of 1993. At the beginning of December, the Commission presented the Council its
recommendations to negotiate free trade agreements with the three “taking into account
specific features” of the Baltic countries. The latter qualification probably referred to the
still unclear policy concerning the possible accession of these countries. The Commission
also noted that the conclusion of the free trade agreements would ensure that existing
agreements between the Baltic States and Nordic countries will be compatible with EU’s
acquis after the accession of the latter.

On February 7, 1994, the EU Council confirmed the Commission’s mandate to
negotiate free trade agreements with the Baltic countries. The Council and the Commission
issued a declaration, which acknowledged the importance of further strengthening integration
between the Baltic States and the EU and declared that the free trade agreements would
constitute an important step to this end. The declaration also stated that “the Council will
take all necessary steps with the aim of negotiating and concluding Europe agreements as
soon as possible in recognition of the fact that Estonia, Latvia and Lithuania are to become
members of the EU through the Europe Agreements”()o. Thus, the EU explicitly acknowledged
the aim of the Baltic States to become EU members. Although the Europe Agreements were
to become the main instruments of integration, the strategy of integration was still uncertain.

In the following months, the bilateral negotiations of the free trade agreements between
the EU and the Baltic States took place. The three agreements were signed in July 18, 1994,
and came into force in January 1995. The agreements supplied by the EU and modeled on
interim agreements concluded before with other CEECs have resulted in different provisions
concerning the speed and scope of liberalization. Their content have been comparatively
analyzed elsewhere, therefore it suffices to point out several features relevant to this alnalysis()I .
First, the agreements explicitly recognized the need for continuing intra-Baltic cooperation,
taking into account that closer integration between the EU and the Baltic States, and the
Baltic States themselves should proceed in paraﬂel()z. Second, the provisions of the agreements
to a certain extent reflected differences in the economic policies in each of the Baltic States
which were conditioned by domestic political economy processes (see section VI).

These developments have spilled-over into other areas of Baltic economic
cooperation. The intensified intra-Baltic cooperation resulting from EU policies towards
the three has expressed itself in the decision of March 1994 to extend the sub-regional
free trade area to the Visegrad countries, and in the establishment of the Baltic Council of
Ministers in June 1994, and a couple of months later the Secretariat of the Baltic Council
of Ministers”. Joint Baltic projects in infrastructure financed by the EU have been agreed.
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However, earlier announced plans to extend the intra-Baltic free trade regime to agricultural
goods and proceed with the establishment of an intra-Baltic customs union have been
stalled. For some time, the Baltic States have been actively involved in relations with the
EU, which has declared the Baltic region a “major focus” of its external policy94. At the
same time, the political economy forces have impeded further developments in intra-Baltic
€CONOIMIC COOperation.

B. Pre-Accession and the Development of the Group Approach

In the 1994-1996 period, the EU continued its group approach in bilateral relations with
the Baltic States, although it has gradually shifted its emphasis to the individual progress of each
applicant in terms of future accession to the EU. The EU decided to start negotiating the
Europe Agreements with the three even before the free trade agreements came into force. In
August 1994, negotiations were opened simultaneously with the three countries. Although
they were conducted bilaterally, the agreements were all signed on June 12, 1995. They have
incorporated the free trade agreements, and added new dimensions to the Baltic States’ relations
with the EU including political dialogue and economic cooperation in a number of areas, and
approximation of laws to the EU’s acquis.

The Europe Agreements have marked a new stage of Baltic States’ integration into
the EU and upgraded their status to that of other associated countries”. The agreements
came into force only in February 1998, after the Baltic States’ parliaments, EU member
states” parliaments, and the European Parliament ratified them. However, already before
their conclusion, the EU has decided that after the Europe agreements are signed, these
countries could be included in the pre-accession strategy”. The Baltic States were invited
to the Cannes summit in June 1995, where the EU confirmed that the Baltic States can
be included into the strategy to prepare for accession defined in Essen’”. The pre-
accession strategy included such instruments of integration as Europe Agreements, Phare,
the structured relationship between the CEECs and the EU, and the White paper on
integration into the internal market (see Annex 1). In other words, the Baltic States
were provided with the opportunity to further integrate their markets into the EU,
participate in the Council meetings together with other CEECs, and to focus on adopting
EU’s legal rules governing the internal market. In the latter case, the Commission has
suggested that each country should draw up its own timetable of legal approximation.

In parallel, the EU was using every opportunity to stress the need for
advancing sub-regional cooperation. For instance, during the visit of Commission
representatives to the Baltic States to discuss the Furope Agreements, they indicated
that “it could only be in the Balts’ interest to cooperate closely with each other”®.
The preambles of the Europe Agreements have included the recognition of “the need
for continuing regional cooperation among the Baltic States™. Similar statements
were repeated by representatives of the other EU institutions. In January 1995, a
delegation from the European parliament called for greater intra-Baltic cooperation
stressing the importance of free trade among the Baltic Statesi®. In May 1996, the
president of the Furopean Parliament suggested during his speech to the Estonian
parliament that the Baltic countries should “cooperate more closely in order to better their
chances of EU membership”!%t,
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These statements represented a shift from ad hoc encouragement to a more coherent
EU policy towards sub-regional economic cooperation in the CEECs. This policy has
been most explicitly presented in the Essen summit conclusions, which stated that “being
aware of the role of regional cooperation within the Union, the Heads of State or Government
emphasize the importance of similar cooperation between the associated countries for the
promotion of economic development...”1%2, This statement was included in the section
on the accession preparation strategy and formed a part of it, allowing some analysts to
conclude that intra-regional cooperation has come to be seen as a requirement for EU
membership!%.

The EU’s policy of support for intra-Baltic economic cooperation found its
expression and was constantly reaffirmed in a more general framework of EU policy
towards the Baltic Sea region. As was mentioned before, in 1994 the Baltic Sea region
was declared to be a major focus of its external policy. On October 24, 1994, the
Council adopted the Communication on Orientation for a Union Approach towards
the Baltic Sea region presented by the Commission. It acknowledged that “the
forthcoming enlargement of the EU and the move towards closer relations with the
countries of the Baltic create a need for an overall Union policy for that region”!%. The
EU’s approach was based on the regional dimension of cooperation and among other
things supported greater cohesion between existing regional initiatives and cooperation
in trade and economic matters. It also foresaw the financing of regional projects such as
infrastructure, under the Phare framework.

On May 29, 1995, the Council adopted the conclusions on EU policy towards
the Baltic Sea region, and reaffirmed its policy targeted to promote “initiatives to
expand trade between Baltic Sea States which are not members of the Union by
providing suitable assistance, e.g. in the customs field”195, The Council also asked
the Commission to prepare a report on the current state of and perspectives for the
cooperation in the Baltic Sea region. At the end of November, 1995, the Commission
presented the report in which financial contributions from the FEU and other
institutions and countries provided during the first half of the decade to the Baltic
Sea region were assessed and future projections presented!%. According to the
Commission, over the period of 1990-1994 a total of 206 MECU were provided to
the Baltic States in the context of national Phare programs, most of which concentrated
on economic stabilization and restructuring. Multi-annual Indicative Programs for
the period 1995-1999, covering an estimated total of 430 MECU, were under
preparation for the three countries'””. These measures were expected to focus on pre-
accession, medium-term restructuring, infrastructure investment and regional
cooperation. The Commission concluded that “the scope for the development of
such a specifically regional Union approach to the countries of the Baltic Sea region
exists, based upon a deepening of the Union’s own bilateral relationships and supported
by the active encouragement and support of inter-regional and sub-regional
cooperation”!%,

In December 1995, the EU’s leaders asked the Commission to propose “a suitable
regional cooperation initiative” to be presented during the conference of the Council of

Baltic Sea States scheduled for May 3-4, 1996199, Following this decision, the
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Commission adopted a Communication on a regional cooperation initiative in the Baltic
Sea region in April 10, 1996. It proposed “strengthening democracy, political stabilicy and
economic development in this region ... by taking full advantage of existing cooperation
instruments”, and fostering regional cooperation1 10 This implied not only support for
cooperation in the whole region but also for the sub-regional arrangements such as the
intra-Baltic economic cooperation schemes. The position of the EU was then presented at
the Visby meeting of the Council of the Baltic Sea States on May 3-4, 1996, which was
attended by the President of the Council and the President of the Commission. The
declaration adopted in Visby called for more cooperation in several areas including economic
development and integration, and stressed its support for the “carly realization of a free
trade area between Estonia, Latvia and Lichuania”!!!,

Thus, the EU has gradually developed a policy rowards sub-regional cooperation, and
intra-Baltic economic cooperation in particular, which consisted of (1) general suppors for
intra-regional economic cooperation measures as an element of economic transition, (2) an
emphasis on sub-regional cooperation as an element of preparation for accession, (3) the
supply of rules for sub-regional cooperation based on vhe EU s integration record, (4) financial
support for sub-regional initiatives. It should be noted that financial support was targeted
towards improvement of administrative capabilities, fostering exports and, increasingly,
pre-accession measures. For rather obvious reasons it was not provided for redistribution
purposes and side-payments for groups facing adjustment pressure resulting from
liberalization and market integration as has been practiced inside the EU. Leaving aside
the issues of sufficiency, efficiency and necessity of concrete support measures, the EU’s
policy of support for intra-Baltic cooperation schemes backed by the supply of rules
and some resources seems to have played a major role in advancing intra-Baltic economic
cooperation #zsofar as it was perceived by the Baltic States’ leaders as maximizing the
chances of integration of their countries into the EU.

After signing the free trade agreement in 1993, plans for extending the scope of
intra-Baltic market integration and common trade policies have remained in the
preparatory stage for several years. Support for extending the scope of intra-Baltic
economic cooperation was frequently expressed by the leaders of the three states. For
example, the meeting of the three Prime ministers on February 13, 1995 set a target for
intra-Baltic customs union, which was agreed to enter into force from January 1, 1998.
Free trade in agricultural products was also discussed with Estonian representatives
stressing the difficulty of aligning their liberal agricultural trade policy with the other
two states that were more protectionist!!2. These differences have become apparent
also during the negotiations of bilateral agreements between each of the three Baltic
States and the EU. As will be discussed in the next section, divergent preferences of the
three governments have been largely determined by domestic political economy forces.
Therefore despite constant EU support for intra-Baltic economic cooperation, the next
measure extending the scope of intra-Baltic market integration was agreed only in June
1996, after the change in the government in Latvia.

The intra-Baltic agreement on free trade in agricultural goods was signed on June 16,
1996, after several months of negotiations. It came into force at the beginning of 1997.
The preamble of the agreement stated the intention of the three states to participate in the
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European integration process and the agreement was seen as a way towards meeting this
objective. It was reported that the agreement was drafted taking into account the goal of
Baltic States to join the EU'?, The significance of the agreement as an instrument towards
the integration of the three into the EU was stressed by the three Baltic States’ presidents in
Vilnius at the end of May, after the text of the agreement was finalized. The joint declaration
of the three presidents stated that the creation of a free trade area for agricultural products
would create “an important precondition for integration of the Baltic States into the EU
internal market”!!4, The following agreement on extending the scope of intra-Baltic
economic cooperation — this time in the area of non-tariff barriers — was taken after more
than a year. This period was marked by changes in individual integration of the Baltic
States into the EU, which impacted on further dynamics of intra-Baltic economic cooperation.

C. Differentiation and Accession Negotiations

Change in EU policy towards the Baltic States (and the applicant countries in Central and
Eastern Europe in general) became apparent with the announcement of the Commission’s
Opinions on the applicant countries in July 1997. The group approach was abandoned in
favor of an individual approach towards integration of the applicant countries into the EU.
Although the proposal to start accession negotiations with some countries, and not the
others has created new groups of “ins” and “pre-ins”, to use the terminology of the
Commission, the result in the case of the Baltic States was their differentiation. This change
of EU policy has caused a change in intra-Baltic relations, although the EU continued
emphasizing the importance of sub-regional cooperation. However, the potential benefits
of intra-Baltic economic cooperation as a means of maximizing the chances of EU membership
for some of Baltic States’ governments, the Estonian in particular, decreased, and incentives
for other targets of cooperative efforts were strengthened.

The signs of changing EU policy towards the prospective members appeared before
the presentation of the Opinions. The Copenhagen accession criteria represented a
major shift in the Union’s policy of integrating candidate countries into the EU. The
definition of membership criteria, however vague and broad, have for the first time
indicated that every country would be assessed in terms of its development and ability
to meet the criteria. At that time the concrete strategy of integration, especially in the
case of the Baltic countries, was far from clear. The EU was constantly encouraging
sub-regional cooperation as a way to prepare for accession (or as a sign of a clear
integration strategy, depending on one’s view). With the prospect of membership
negotiations becoming clearer, the emphasis, however, gradually shifted from the group
approach towards individual preparedness for accession. In November 1995, the
Commission presented its interim report on the effects of EU enlargement on its policies
where it was stressed that the countries “will accede on an individual basis in the light of
their economic and political preparedness and on the basis of the Commission’s opinion
on each applicant”!!>. This approach was confirmed in 1995 Madrid summit of the
EU, which decided that each country was to be treated separately. The Madrid Council
also asked the Commission to “expedite preparation of its opinions on the applications
made so that they can be forwarded to the Council as soon as possible after the conclusion
of the intergovernmental conference”11°, By that time, all three Baltic States have had
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their membership applications presented to the EU'Y. Early in 1996, the Commission
started collecting necessary information for preparing the Opinions, which were to
assess the state of the applicant countries on the basis of the membership criteria. The
Opinions were presented in July 1997, and recommended opening accession negotiations
with Estonia, among other countries, but not with Latvia and Lithuania. After intense
debates inside the EU during the second half of 1997, the European Council in
Luxembourg confirmed the differentiation of the applicant countries, although in a
somewhat “softer” form of “ins” and “pre-ins” and new multilateral arrangements
including all candidates!!8. At the same time, the Council declared that “each of the
applicant states will proceed at its own rate, depending on its degree of preparedness™ .

The ambiguity of the EU group approach during the period leading to the explicit
differentiation of the Baltic States in 1997 was reflected in the attitudes of Baltic States’
policy makers in assessing to what extent “preparedness” of their countries for accession
could be advanced by intra-Baltic cooperation. This was in particular evident in Estonia’s
policy. As early as November 1994, the Foreign Minister of Estonia declared during the
conference organized in Tallinn, that Estonia prefers admission to be decided on the basis of
“individual countries rather than groups”, and “should any of the Baltic States meet the
admission criteria, its admission should proceed immediately” 120 Similar statements were
issued in 1995 and 1996, although usually followed by joint declarations of the Baltic
States’ leaders that the accession negotiations should be started at the same time with all
three Baltic countries. An example of such an ambiguous policy was the statement made by
Estonian President L.Meri in March 1996, during his visit to the Commission that “each of
the applicant countries must be dealt with separately, namely, on its own merits”12!, This
statement caused criticism from the other Baltic States, and in particular, Lithuania, and
several months later the Presidents of the three countries have declared that the three countries
are going to integrate into the EU together, “making the show of their common front” as
some have commented!?2. In October 1996, the Estonian president reaffirmed his support
for an intra-Baltic customs union during the meeting with the Latvian President in Riga!??.
The ambiguity of Estonia’s policy towards intra-Baltic cooperation was also reflected in
negotiations of the bilateral free trade agreements with the EU, which the EU and the Baltic
Assembly encouraged to coordinate with the other two Baltic countries. The Estonian attirude
was expressed by the statement of an official from the Ministry of Foreign Affairs who stated
“had we agreed [to coordinate negotiations] it would have been like we had bombs tied to
our feet, waiting until others catch 11p”124. However, before the actual differentiation of the
Baltic States, intra-Baltic economic cooperation was perceived in all three countries as an
important instrument for individual integration into the EU, especially against the background
of intensive support for sub-regional cooperation expressed by the EU. The agreement on
free trade in agricultural products should be seen in this light. As Estonian Foreign Minister
Kallas declared after signing the agreement, “we are going to build our relationship in such
a way as to further integrate into the EU”12%,

Although the agreement on abolishing non-tariff barriers in intra-Baltic trade was
signed in November 1997, i.e. after the announcement of the Opinions, its conclusion
can also be largely attributed to the “effect of the EU”. The agreement illustrates both
the potential scope of intra-Baltic economic cooperation and its future limits taking into
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account individual integration of these countries into the EU. The preamble of the
agreement explicitly stated that the final objective of the parties to the agreement is EU
membership. Thus, the agreement was instrumental to their integration into the EU.
Moreover, EU rules were taken as a reference for the provisions of the agreement thereby
illustrating most clearly the role of the EU in solving the coordination problem of choosing
the appropriate framework for cooperation. Besides, the costs of economic cooperation
measures were minimized as each of the Baltic States was in the process of approximating
domestic legislation, including norms governing veterinary and technical product
standards, as a part of their integration into the EU internal market.

Coordination problems also explain the failure to advance positive intra-Baltic market
integration beyond the scope of integration into the EU, namely the failure to implement
the intra-Baltic customs union in 1998. The divergent trade regimes of the three countries,
estimated costs relatved to their alignment, unclear potential benefits as well as the method of
sharing the customs duties among the vhree, proved 1o be obstacles that policy makers of the three
countries have been unable to overcome in the absence of a leader who could supply the rules and
side-payments for disadvantaged. The role of the EU in the areas of positive integration
extending beyond the scope of integrating candidate countries into the EU is limited. Any
proposed economic arrangements among the Baltic States exceeding the scope of their
integration into the EU have rather unclear prospects, particularly after one country has
started accession negotiations. Differentiation of the Baltic States has further reduced the
incentives for intra-Baltic economic cooperation, as policy-makers of these states are provided
with new opportunities (or constraints) for achieving their main objectives.

To sum up the analysis presented above and discuss possible future developments of
intra-Baltic economic cooperation, the linkages between EU policy and intra-Baltic economic
agreements are suggested in the following table. The scheme is based on the categorization
of integration stages presented in the theoretical section.

Several remarks need to be made concerning these linkages between EU policy
and intra-Baltic economic cooperation. Alcthough it is possible to attribute changes in
EU policy to concrete decisions or agreements — signing the Europe Agreements or
actual opening of the accession negotiations — the categorization of stages masks the
fact that policy changes occur gradually, and cause responses from outsiders sometimes
during the preparatory stages. Another feature of this scheme is the emphasis on adaptive
policy of the Baltic States based on responses to the developments of EU policy. The
EU acts as a policy-maker while Baltic States’ governments respond by assessing
opportunities and constraints for integration into the Union. In the area of intra-Baltic
economic cooperation, policy makers of the Baltic States cooperate when it is likely to
increase their chances of membership, which in turn is facilitated by being a part of the
same group in respect to the EU.

Current differentiation of the Baltic States by the EU is likely to reduce possibilities and
incentives for increasing the scope of intra-Baltic economic cooperation. The issue is perceived
not so much, or not only, of how the development of intra-Baltic economic cooperation can
facilitate their integration into the EU. Rather, the question currently is being phrased differently
— how differentiation is likely affect the intra-Baltic economic agreements implemented so far.
This change of position was rather clearly illustrated by the declaration made by Estonian
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Foreign minister T.Ilves at the beginning of April, 1998, upon the opening of accession
negotiations with the EU. He stated that “we shall seek to ensure that the existing political,
cultural and economic relations with our neighboring countries are preserved”!2°. The future
status of Estonia’s trade regime with the other two Baltic States was to become one of the first
negotiation subjects at the beginning of 1999. It is likely that the current market integration
measures will be secured, although the prospects for further intra-Baltic economic cooperation
are uncertain. Still, the possibility of extending it to include the areas, which are harmonized on
the basis of EU rules, remains.

After the official decision to differentiate between the Baltic States in terms of
their accession-status and abandon the group approach, the EU continued its support
for intra-Baltic economic cooperation, although it seems the emphasis shifted to avoiding
negative consequences of differentiation for sub-regional relations. It was reiterated
during the meeting of the CBSS in Riga in January 1998 and during the meetings of
Association Councils that took place after the Europe agreements came into force in
February 1998 which all “welcomed the Free Trade Agreements” that came into force
between the Baltic States!?’. In July 1998, Commissioner van den Broek visited Latvia
and Lithuania and during his talks with policy-makers of the two countries encouraged
them to intensify regional cooperation!?3,

The Baltic States’ leaders continued occasionally to declare their solidarity, although
the differentiation impacted on the intra-Baltic economic cooperation. Before the
Luxembourg Summit, the three presidents agreed on a joint declaration stressing the
importance of “full-fledged participation of the Baltic States on equal footing in the
European Union enlargement process”?. The joint position towards integration into
the EU was abandoned after the Luxembourg Summit as were the plans for the intra-
Baltic customs union, although the latter issue was brought up in May 1998 by Latvian
Minister of Agriculture who motivated it by a need to protect the intra-Baltic market!?°.
The political tensions resulting from differentiation found expression at the end of
April 1998 when the Estonian president was quoted saying in his interview to a Polish
newspaper that “Estonia can introduce a visa regime to Lithuanians and Latvians if the
European Union requires it” %!, “Baltic unity” was reaffirmed in May 1998 in the joint
statement of the three presidents, who also encouraged “the establishment of a more
unified economic area, particularly in the fields of transportation, border crossing and
the free movement of people, services and capital” 132, Although the plans for the trilateral
agreements on free trade in services and labor were discussed during the routine meetings
of the Baltic Council, no decisions have been taken so far and do not seem to be very
likely in the near future.

Differentiation has created incentives for new cooperative dynamics among sub-
groups formed by members participating in the same stage of integration. The meeting
of the five prospective “ins” in Prague before the Luxembourg summit to discuss their
integration strategies, and in February 1999 to jointly urge the EU to speed up internal
reforms and alter its export policies with regard to CEECs signals new cooperative
efforts'®®. Another sign of a new cooperation dynamics is an increasing number of
bilateral meetings between Latvian and Lithuanian authorities in 1998 and 1999.
However, it is very unlikely that cooperation inside the new groups of “ins” and “pre-
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ins” will be extended beyond coordination of their policies towards the EU. Possible
changes in group structure reflecting divergent integration rates of individual candidates,
limited benefits that could be derived from stronger economic coordination and
concentration of resources on accession-related measures all reduce the incentives and
opportunities for extending the scope of sub-regional cooperation.

The scope of intra-Baltic economic cooperation also depends on the domestic
political economy dynamics in these countries. Difficulties in reaching an agreement
on intra-Baltic free trade in agricultural goods and failures to “lock-in” the liberalization
of trade that appeared in the end of 1998 and 1999 can be attributed to demands for
protection voiced by domestic economic groups. Demands for market integration have
been less visible, and so far their impact on intra-Baltic economic cooperation has been
negligible. These factors are discussed next.

Interest Groups and Intra-Baltic Economic Cooperation
A. Demands for Protection

Radical changes in political and economic institutions in the Baltic States have, to a
different degree, deprived former economic groups of their influence, while stabilization
has gradually produced conditions for emerging new organized groups. This section
does not seek to analyze the patterns of organized economic groups” development and
activities in the Baltic States. Such task is beyond the scope of this paper, and it is highly
complicated by the non-transparent nature of lobbying processes. Rather, it focuses on
identifying certain plausible conditions for the divergent demands of economic groups
in general and, in particular, those related to intra-Baltic market integration, and its
likely future dynamics. First, conditions that seem to have influenced the survival or
emergence of new groups are discussed. Then the emergence of demands for protection
in as much as they had an impact on intra-Baltic economic cooperation is addressed,
followed by a discussion of demands for market integration, or rather the lack of them.

The degree to which the divergent demands of the economic groups have been
transmitted to governments and to which governments have been receptive to them has
depended on a number factors, including the structures of national economies,
institutional structure of policy-making, ideological commitments and reform strategies.
In Latvia and Lithuania, demands for protection as a result of the large agricultural
sector, slower privatization involving foreign businesses and more gradual economic
reforms, in particular those voiced by agricultural groups or still state-owned enterprises
have been stronger than in Estonia. In Latvia and Lithuania, a large of share of
employment in agricultural sector has made their demands more likely to be satisfied
by political leaders concerned about voting effects (see Annex 2). As a result of successive
technocratic right wing governments that have been in power in Estonia the demands
for protection, which were voiced by agricultural groups, have to a large extent been
disregarded. The left wing government formed in Lithuania as a result of “a protest vote”
in 1992, has been more responsive to demands for protection from the groups with which
old connections were preserved. The right to introduce changes to the trade regime by
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government decree has further increased the opportunities for demands of economic groups
to be satisfied in Lithuania. Gradually, new sectorial organizations for channeling demands
have been formed, and, for example, such groups as the Association of Sugar Producers in
Lithuania have been rather successful in receiving high protection from competing imported
goods. In some cases, organized economic groups have officially supported certain political
parties and have had their representatives in the government, as it has been the case in
Latvia and Lithuania.

New political institutions have been established at the beginning of the decade in all
three countries. Creating new economic institutions governing market relations has been a
more lengthy process. The main market institutions, and the foreign trade regime in particular,
were created in 1992-1993. The three countries have tarified most trade protection
instruments, with some quantitative restrictions remaining in Latvia and Lithuania. Alchough
foreign trade regimes have been relatively liberal in each of the three states, particularly in
Estonia which from the beginning of reforms was applying zero tariffs to trade, some economic
groups have succeeded in preserving tariff barriers or reintroducing them during the course
of reforms. For example, in June 1993, the Lithuanian government raised import duties
stating that the protection of agricultural workers was one of the objectives of its policy. In
contrast, the Estonian government ignored the demands for protection for a long time, even
when these were supported by its ministry. As the representatives of the Ministry of Agriculture
complained in 1994 if “no measures are introduced then it is likely that Estonian agriculture
will not exist in ten years”*. Trade policy and responsiveness to demands for protection in
Latvia during the period prior to the first measures of intra-Baltic economic cooperation
were closer to that of Lithuania. Agricultural interests were particularly strongly represented
in the government by the coalition partner, the Farmers Union.

Thus, the intra-Baltic free trade agreement signed in 1993 did not cover trade in
agricultural products mainly because the Latvian government was responsive to the demands
of agricultural groups, and intended to keep them protected from imports originating in
the other two Baltic States. As the representative of the Latvian Ministry of Agriculture
declared after the intra-Baltic agreement on free trade in industrial goods came into force,
“agriculture is very important for Latvian people, we have to defend our farmers”13.
Soon after, the Latvian parliament voted to increase the import tariffs further for a number
of agricultural products including livestock, pork, beef, lamb, butter, cheese, and eggs,
although not without some disagreements with other cabinet members. As in the case of
Lithuania, the need to satisty protectionist demands was based on reference to industrial
countries. An “explanation” provided at the time by the representative of the Latvian
government was that “these tariffs exist throughout Europe”!®.

Notably, differences in liberalization schedules agreed on in the bilateral agreements
between the EU and each of the Baltic States have been attributed by some to the
demands of domestic groups'®”. Conventional import tariffs were raised successively by
Latvian and Lithuanian governments, especially on imports of agricultural goods, and
on some imported goods that were in competition with similar goods produced locally!.
In general, import tariffs applied by Latvia and Lithuania have been fluctuating, indicating
possible responses to protectionist demands. In Lithuania, for example, import duties were
changed over 10 times between 1993 and 199413 Tn both Latvia and Lichuania, market
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price support measures and trade barriers to imports of agricultural products increased in
1995-1996, although some barriers were reduced following pressure from the IMF and
the WTO (to the latter the Baltic States were seeking to be accepted). In 1997, average
import tariffs for agricultural products equaled about 40% in Latvia and about 30% in
Lithuania, although conventional import tariffs for industrial goods were much lower40,
High dispersion of import tariff rates with tariffs for some agricultural products, particularly
for sugar and diary products, higher than the average as well as income support measures
linked closely to specific products and inputs rather than income groups, indicated likely
impact of organized economic groups on economic policy in these countries'4!. Although
with the appreciation of Estonian currency, demands for protection of agriculture gradually
moved to the center of political debates in Estonia, the government formed after 1995
elections remained unresponsive to protectionist demands. The possibility of introducing
some trade barriers was considered by the Estonian government in 1997 and particularly
in 1998 under the pressure of local producers and referring to the future accession to the
EU142.

The differences in political economy dynamics and the resulting foreign trade
regimes of each Baltic State were commented upon by the international economic
institutions. IMF representatives, for example, were reported in 1995 to characterize
Estonia’s trade regime as “one of the most liberal trading systems in the world”, while
Lithuania’s trading system was declared to be “almost as open” although its “agricultural
sector had been pressing for protectionism”143 . At the same time, Latvia’s liberalization
was described as “less sweeping because the country’s powerful agricultural sector has
been able to exert considerable pressure for protectionism”44,

The dynamics of economic interest groups’ demands explains the timing of the
intra-Baltic free trade agreement in agriculeural products. This agreement was foreseen
in the free trade agreement signed in 1993. However (and despite EU support), it took
several years to agree on it. The agreement to liberalize trade in agricultural products
was reached and signed shortly after in May 1996 when the new Latvian Prime Minister
Skele fired the Minister of Agriculture who was advocating higher protection for farmers.
Skele himself came from the food processing industry, which stood to gain from cheaper
imports of raw agricultural products. The agreement was seen as the most beneficial for
Estonian producers who could access new markets in the other two states and Lithuanian
producers who could increase their sales in Latvian market!4’. Latvian farmers were the
most concerned about the increase of competition as a result of intra-Baltic liberalization,
although the food processing industry was expected to gain. The agreement resulted in
‘locking-in” free trade for about one year and a half, until the economic crisis in Russia
increased the pressure of adjustment faced by agricultural exporters.

The liberalization of the agricultural and food markets in the Baltic States has increased
pressure on the governments to consider abolishing non-tariff barriers which distort
competition in the three countries. The demands of economic interest groups also partially
contributed to reaching the intra-Baltic agreement on abolishing non-tariff barriers'4. The
motivation of domestic farmers and producers was to prevent cheaper imports originating in
the third countries. However, soon after the agreement came into force, a number of beggar-
thy-neighbor protectionist policies were introduced or threatened to by each of the
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governments. Most of these measures originated in the protectionist demands of domestic
economic groups and resulted in non-cooperative bilateral or trilateral policies.

The economic crisis in Russia, which started in summer 1998, forced producers in the
Baltic States to face increasing adjustment pressures. After an initial decline following the
reorientation of trade flows to Western Europe, the share of Russia (and CIS) remained
significant for the Baltic States, especially for Lithuania where it constituted about 20% of
foreign trade turnover (see Annex 2). A large share of exports to Russia from the Baltic
States consisted of rawand processed agricultural products as well as locally processed or re-
exported industrial goods, the demand for which declined after the start of economic crisis.
Some domestic groups responded to adjustment pressures by demands for protection of
domestic markets oversupplied by competing products from neighboring countries, while
some, not directly impacted by the crisis, tried to take advantage of the situation and use the
opportunity for getting protectionist measures to cover imports of competing products.
The latter could be said about well-organized sugar producers and producers of fertilizers
in Lithuania — the Lithuanian government decided to increase conventional import tariffs
for these products among others in October 1998 despite inter-ministerial disagreements'4’.

Demands for protection voiced by local producers spilled-over into the area of intra-
Baltic economic relations. The possibility of reintroducing trade protection measures in
the area of agricultural trade was discussed in a joint meeting of the three ministers of
agriculture in September. The Latvian side informed about the possibility of introducing
protection measures against exports of meat products and eggs from Estonia and diary
products from Lithuania'#®. The need for the intended measures was grounded in the
necessity to protect Latvian farmers and producers. Despite the protests of the other partners,
at the end 0f 1998 the Latvian government presented the Parliament with the proposal to
introduce quotas for meat exports from Estonia and Lithuania in response to demands
from local producers. In the beginning of 1999, the Latvian parliament rejected the proposal
to introduce quotas on intra-Baltic trade in selected agricultural goods.

In October and November 1998, Lithuania and Estonia introduced protectionist
measures against exports of meat products from each other’s market following an exchange
of allegations that these products did not conform to veterinary standards. First, the
Lithuanian State Veterinary Service accused an Estonian meat company of importing
meat from the US and Canada which was unacceptable by EU standards. The Estonian
veterinary institution retaliated half'a month later by claiming that Lithuanian pork was
of unacceptable standards because of injections that were intended to prevent swine disease.
The Lithuanian side responded by declaring that Estonian pork contained an objectionable
level of lead'4°. This time the Estonian side used the EU standard as a reference, which
was not seen as safe enough by Lithuanian veterinary service. These disputes took place
despite the agreement to respect the decisions of the veterinary institution of one country
in the other two. The “pork war” was ended in December.

In the beginning of 1999, intra-Baltic free trade was again distorted by disagreements
among Latvia and Lithuania concerning the rules of origin and between Lithuania and
the other two countries concerning the threshold prices applied by Lithuania>°. From
January 1, 1999, the Latvian authorities refused to recognize product certificates issued
in Lithuania for re-exported goods, distorting trade flows between Latvia and Lithuania.
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Mutual accusations of breaking the rules of the free trade agreement were exchanged,
and retaliatory measures were threatened. The Lithuanian Ministry of Foreign Affairs
officials accused Latvia of violating the free trade agreement while Latvian Ministry of
Economy officials responded by stating that their decisions comply with the new rules of
origin initiated by the EU Commission. The disagreement focused on when the new
rules were supposed to be enforced. During the meeting in Vilnius in January 1999,
Prime ministers of the Baltic States agreed to remove the obstacles to trade. Notably, for
the first time demands for anti-dumping policies with regard to bilateral exports were
raised by some domestic producers in Latvia and Lithuania. In February 1999, the
Latvian government responding to demands of domestic producers started preparing a
project to restrict the import of eggs from Lithuania, based on non-compliance to veterinary
standards'®!, On March 17, the Latvian veterinary institution announced the enforcement
of restrictions on some exports from Lithuania. In a trilateral meeting several days later
the implementation of protectionist measures was denied. In March, the Estonian
government accused Lithuania of discriminatory rules of providing subsidies and
purchasing pork. Finally, in June, after a strong pressure of Latvian farmers Latvia
introduced temporary import tariffs on pork imported from Estonia and Lithuania.
The latter threatened to retaliate but import tariffs remained in place.

These protectionist retaliatory policies could be explained by the lack of
confidence in partner countries’ practices and institutions, lack of information and
diverging domestic policieslsz. However, taking into account a set of coordinating
trilateral institutions and the market situation in the Baltic States, it seems more
likely that these measures represented responses to demands of domestic economic
groups'®. The extension of market integration by way of mutual recognition of
standards provided opportunities for manipulation of the recognition issue depending
on domestic demands. The standards could be manipulated even when they were
based on the EU norms. Regulatory institutions became a new target of demands for
protection, and in some cases non-cooperative measures were prevented only after
taking the issue to the top political level. At the same time, budgetary limits for side-
payments to the groups facing adjustment pressures made the reintroduction of import
protection measures a more feasible instrument of responding to domestic demands.
It is likely, that by introducing new standards and norms as part of the EU acquis
approximation, the increasing regulatory role of state and complexity of regulation
will provide more targets for domestic groups’ demands and more opportunities for
demands to be met. It is also likely that references to the EU Common agricultural
policy, despite its uncertain future shape when adopted by the acceding states, are
increasingly going to be used as a bargaining tool by domestic interest groups and by
governments vis-3-vis other governments.

B. Demands for Marker Integration

Business demands for market integration among the Baltic States have been less
visible so far. The non-existence of functioning market insticutions at the outset of the
reforms provides an important explanation for the lack of organized support for liberalization
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of the market exchange. While demands for protection have often been channeled by often
using old connections or open protests and the power of numbers, there has been lictle
organized resistance to protectionist measures or lobbying for the further removal of barriers
to exchange. Support from food processing firms in the three countries has been expressed
for the conclusion of an intra-Baltic agreement on free trade in agricultural products. It
seemns like market pressures have also contributed to the abolition of non-tariff barriers to
intra-Baltic trade, although their impact on the scope and timing of the agreement is
difficult to estimate. Still, in the absence of a strong external motivation, the governments,
in Latvia and Lithuania in particular, have been more receptive to demands for protection,
which have proved to be stronger and better organized.

The absence of market demands for integration hasalso been related to an initially low
level of business internationalization and the small size of the intra-Baltic market. It should
be noted, however, that the level of internationalization of the Baltic economies has been
rapidly increasing. International market transactions were liberalized around 1993 and asa
result, in the following years the share of foreign trade in GDP of each country reached
around 100% illustrating high openness of these economies. In parallel, domestic laws
governing foreign direct investment (FDI) have been adopted, although its share until
recently has been low in comparison to other CEECs. FDI regimes differ in each of the
three states. In Estonia, the relatively liberal regime of FDI and privatization opportunities
allowed larger inflows of foreign capital. In Latvia and Lithuania, FDI has significantly
increased during recent years, mainly as a result of a large-scale infrastructure privatization.
In 1998, the net FDI was expected to reach 200 million USD in Estonia, 344 million
USD in Latvia and 800 million USD in Lithuania!>4. These facts, however, reveal little
without considering the size and nature of economic relations between the Baltic States.

The combined size of the Baltic States market is around 8 million people. Although
the GDP per capita has increased significantly during the decade, it is still significantly
below the level of the EU average (see Annex 2). The share of the intra-Baltic market could
be well illustrated by a comment of a Western businessman was reported to have noted that
the combined incomes of Estonians, Latvians and Lithuanians did not reach the incomes of
workers in the Empire State Building in New York!®. The limited potential for intra-
Baltic trade growth has been also indicated by the gravity models according to which intra-
Baltic trade flows exceeded their potential'>®. Potential for trade growth with EU countries
was estimated to be significantly higher than for intra-Baltic trade. Intra-Baltic trade flows
have been increasing in both absolute and relative terms, although mainly reflecting general
trends of growth (see Annex 2). Furthermore, a low level of intra-industry trade has limited
the opportunities for economies of scale. It has been noted that such labor-, skill- and
resource-intensive industries as clothing, footwear or textiles favor small and flexible units
of production, so possibilities for economies of scale in the region seemed to be limited!?”.
The gains from economies of scale are restricted by the relatively large share of trade in
agricultural goods. Similarities in production structures are likely to constrain potential for
complementarities in trade!>8. However, increasing imports of updated technology and
growing FDI might create new opportunities for gains and alter specialization patterns in
the long run.
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Thus, the gains from active lobbying for intra-Baltic market integration have so far
seemed to be low, especially taking into account transition-related problems which businesses
had to deal with in each of the countries. The issue of customs administration has been an
exception frequently provoking strong criticisms of businesses in the three countries. The
problems related to the functioning of the customs systems were acknowledged by the
governments, although their upgrading was undertaken mainly with the technical and
financial assistance of the EU. The EU also played a role in encouraging the setting up of
intra-Baltic business organizations, which could press for removal of obstacles to market
exchanges. Proposals for setting up intra-Baltic business organizations such as a Baltic
Chamber were voiced during the meetings organized by the EU, the OECD or the CBSS
which also provided opportunities for the exchange of information among business and
governments of the sub-region1 9 However, for a number of reasons, including the absence
ofasingle institutional target for demands and relatively small gains from organized lobbying
efforts, joint business actions have not been visible.

Although possible gains from intra-Baltic market integration are limited, market
strategies employed by foreign investors and domestic companies have contributed to
the informal integration of the three economies. There has been an increasing tendency
for some multinational corporations to establish operations in one of the three Baltic
States as a base from which they serve all the Baltic market. For instance, Coca-Cola
has its bottling factory in Estonia, Kellogg has headquarters in Latvia and McDonald’s
Restaurants have headquarters in Lithuania. Examples in the service sector are the
establishment of the French bank Societe Generale in Riga, and opening of an office of
German Norddeutsche Landesbank in Vilnius. As was observed, these are just a few
examples of what is a much wider phenomenon of international companies that establish
themselves in one of the three states and serve the regional market!?. They illustrate
how international companies treat the intra-Baltic sub-region, and the degree, to which
international investment in this region might be tied to intra-regional trade and
supplement it. Still, it should be noted that the dominant motivation of foreign investors
to locate in the Baltic States is related to opportunities offered by the Eastern markets
which can be served from the Baltic countries.

Another recent phenomenon illustrating the emergence of a regional approach
towards the Baltic States in business is the growth of intra-regional investment. For
example, in October 1998, Estonian investments in Lithuania equaled about 40 million
USD, while Latvian investments in Lithuania made up about 9 million USD!!, One
of the first examples was the Estonian Hansa Bank that expanded its activities in financial
services in the other two Baltic States. As some observers have noted, Estonian enterprises
have started turning into “Baltic trans-nationals” at a fast rate by relying on
subcontracting and the establishment or purchase of a company in the other Baltic States!'®2.
A similar trend was demonstrated by other business activities. The Vilnius Bank from
Lithuania, after buying the Latvian financial firm Latvijas KIF Grupa, has started activities
in the Latvian securities market. The strategic cooperation agreement signed by the three
major Baltic banks — Estonian Uhispank, Latvian Unibanka and Lithuanian Vilnius bank
— in March, 1998, seem to provide an example of the possible creation of a joint cross-
border banking unit that would be operating in all three Baltic states in providing cross-
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border customer service, joint investment and development projects, and inter-bank services.
Tt should be noted that inflows of FDI into the Baltic States, from Scandinavian countries
in particular, have contributed to emergence of Baltic alliances link by the ties of ownership.
There is also a tendency towards closer cooperation and participation in the insurance,
leasing and brokerage services. For example, the representatives of the three stock exchanges
have been discussing the idea of a joint Baltic stock exchange, although the Lithuanian side
has been reluctant to advance this project, suggesting that gains from the intra-Baltic stock
exchange would not exceed significantly the costs of its establishment!%3.

These processes could lead to increased business concentration due to increased
competition and might create pressure for the harmonization of the business environments
in the three countries leading to spill-over effects in promoting the creation of the intra-
Baltic common market. Coordinated policies in such areas as transport might be further
developed in order to exploit the transit position of the sub-region and facilitate large
flows of transit trade. However, the potential impact of informal integration in generating
demands for common intra-Baltic policies and positive integration is likely to be limited.
It is more likely that policies governing market relations will be aligned by autonomously
harmonizing them with EU acquis, and not by intra-Baltic economic cooperation.

Conclusions

This paper has argued that the scope and timing of intra-Baltic economic cooperation
can be explained by “the EU effect” and demands of economic interest groups. The
analysis provided seems to support the argument. First, the role of the EU as a supplier of
rules and supporter of sub-regional cooperation as an informal precondition for integration
into the EU has been crucial in advancing intra-Baltic market integration schemes. However,
integration into the EU has been given higher priority by Baltic States’ policy-makers than
intra-Baltic cooperation. Therefore their willingness to pursue sub-regional economic
cooperation has depended on its instrumental utility in advancing integration of their
countries into the EU. The instrumental value of intra-Baltic economic cooperation was
higher when the three countries were at the same stage of integration into the EU, while it
has decreased after the policy of differentiation of the applicant states was adopted by the
EU.

It seems unlikely that intra-Baltic economic cooperation will extend to other areas
of market integration. It is very likely that during the European Summit in Helsinki at
the end 0f 1999, both Latvia and Lithuania will be invited to start accession negotiations
with the EU. This will again raise the issue of differentiation. However, it seems that
the divergent dynamics of membership negotiations can act as the main constraint on
further intra-Baltic cooperation (especially if Latvia and Lithuania are invited to start the
actual negotiations at different points in time). It is still unclear what effects the possible
accession of one country is likely to have on sub-regional economic cooperation. The
impact to a large extent will also be determined by the outcome of membership negotiations.
The economic and political impact of enlargement in stages on sub-regional economic
cooperation is difficult to estimate. Possible trade and investment diversion resulting from
differentiadon might reduce the market pressure for sub-regional integration and strengthen
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demands for protection. However, the negative economic effects are likely to be insignificant,
taking into account the continuing integration of the three into the EU. The other issue is
to what extent the sub-regional approach can be maintained when the Baltic States become
EU members. The dynamics of intra-Baltic relations does not seem to provide evidence for
the bargaining power argument. The bargaining positions in the Council might be
coordinated depending on the policy area. However, the willingness to coordinate positions
on economic policy issues is going to a large extent to be determined by domestic political
economy forces.

The demands of domestic economic interest groups have exerted considerable
influence on the dynamics of intra-Baltic economic cooperation. The demands for
protection, voiced by agricultural groups in particular, account for stops in intra-Baltic
market integration and recent retaliatory policies. The governments in Lithuania and
Latvia have been more receptive to demands for protection than to complaints voiced
by the groups facing loses from the protectionist policies. The demands for market
integration have been much less visible due to institutional changes and transition-
related domestic problems in the three countries as well as limited potential gains from
intra-Baltic market integration. The informal integration of the three economies has
shown some signs of generating pressure for extending the scope of economic cooperation.
However, its impact on policy making is unlikely to be significant, and the aligning of
regulations will tend to take place on the basis of the unilateral adoption of the EU
acquis rather than result from intra-Baltic cooperation.

The recent instances of protectionism and non-cooperative polices provide some
grounds for future projections. Faced with adjustment pressures, disadvantaged economic
groups are likely to strengthen their demands for protection. The governments
constrained by budgetary limits are likely to be more responsive to their demands. The
extension of market regulation and its increasing complexity provides more opportunities
for protectionist measures to be introduced. The rules of the EU might be used as a
bargaining tool by economic groups, especially as the integration into the EU of each of
the state progresses. The progress of agricultural policy and budgetary reforms in the
EU might further set an example that could be referred to by domestic groups in the
Baltic States and by the governments vis~-viseach other.
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Annex 1.
Table 1. The Main Bilateral Economic Agreements between
the Baltic States and the European Union
Agree- | Signed In Main provisions
ment force

Trade [11.05.92]01.02.93 . . .

and (for Latvia, Most f:avorlte nation status, non-discrimination;

Coope- Lithuania) extension of EU generah.zed.system of prefer-

ration 01.03.93 ences; economic cooperation in some areas

Agree- (for

ments Estonia)

Agree- |18.07.94 | 01.01.95 Liberalization of trade based on GATT prin-

ments ciples; free trade in industrial goods (CN 25-

on 97); 4 years transition period of gradual liberal-

Trade ization given to Latvia, 6 years transition period

and of gradual liberalization given to Lithuania; stan-

Trade dard protection clauses; Joint committees to

related oversee the implementation of the agreements

matters

Asso- 12.06.95 | 01.02.98 Objectives of Estonia, Latvia and Lithuania to

ciation become EU members acknowledged; the provi-

(Europe) sions of free trade agreement incorporated; po-

Agree- litical dialogue; economic cooperation in areas

ments such as competition policy (EU rules), movement
of services, capital and labor, establishment, pro-
tection of intellectual property rights, consumer
protection, approximation of laws, cooperation
in other areas such as industrial policy, science
and technology, energy, environment, etc.; As-
sociation Council to supervise the implementa-
tion of the agreement and Association Commit-
tee

Source: respective bilateral agreements
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Table 2. Instruments of Baltic States’ Integration
into the European Union

Instrument Main features

Pre-accession strategy

(1) Europe See table 1.
agreements
(2) Phare program Technical assistance for transition and pre-
accession measures in applicant countries.
(3) White paper on Identifies key measures in each sector of the
preparation of Internal Market and suggests a sequence in
the associated which the approximation of legislation with

CEEC:s for inte- EU acquis should be undertaken.
gration into the
Internal Market
of the Union

Accession Define country specific need in order to sup-
partnerships port the applicant country in its preparation
for the membership. Measures are based on the
needs identified in the Opinions and aim to
meet accession (Copenhagen) criteria. Provide
financial assistance needed for further
implementation of priority measures.

National Programs Define actions needed to reach objectives set

for the Adoption of out in the Accession partnership. Structurally

the Acquis are based on the Opinions and Progress
Reports.

Screening Analytical examination of the acquis.

Twinning Aims at reinforcing institutional and admi-

nistrative capacity. Consists of technical
assistance, training programs, exchange of
experts, participation of applicant countries’

officials in the EU programs.

Accession Aim at agreement between the EU and a
negotiations candidate country on terms of accession.
Currently are taking place between the EU and
Estonia.
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Annex 2.
Table 1. Gross Domestic Product by Economic Activity in 1998, %
Estonia Latvia Lithuania
Agriculture, hunting and forestcry 4.6 4.5 11.7
Fishing 0.4 0.2 0.0
Mining and quarrying 1.4 0.2 0.5
Manufacturing 14.2 20.2 20.5
Electricity, gas and water supply 5.5 3.9 4.2
Construction 4.7 5.2 7.7
Trade 15.6 17.5 16.5
Hotels and restaurants 1.1 1.0 1.8
Transportation, storage and 14.2 14.2 9.6
communications
Financial mediation 4.7 3.2 2.4
Real estate, renting and other 12.6 5.9 7.2
commercial activities
State governance, national 4.7 10.0 5.9
defence and mandarory social
security
Education 5.6 6.6 5.5
Health and social care 4.0 3.4 3.6
Other communal, social and 6.7 4.0 3.0
personal services

Source: Statistical Office of Estonia, Latvian Statistical Office, Lithuanian Department
of Statistics
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Table 2. Employed Persons by Economic Activity, 1998, May, %

Estonia* Latvia Lithuania

Agriculwure, hunting and forestry 9.5 18.7 19.3
and fishing

Manufacturing, mining and 23.0 19.2 19.5
quarrying

Electricity, gas and water supply 2.7 2.4 3.1
Construction 7.5 5.6 6.9
Trade and different repair works 14.0 14.6 14.7
Transport and communications 9.3 7.9 6.7
Other services 34.1 31.7 29.8

* 1998, 27 quarter

Source: Statistical Office of Estonia, Latvian Statistical Office, Lithuanian Department

of Statistics

Tuable 3. Selected Macroeconomic Indicators, 1998

Estonia Latvia Lithuania
GDP per capita in current prices, 3591 2611 2887
Us §,
GDP per capita in PPS expres- 37 27 30
sed as % of the EU15 average
Foreign debt as a share of 4.2 6.1 15.7
projected GDP, %
State budget deficit as % of GDP 0.3 0.2 1.2
State debt as % of GDP 55.0 9.9 22.4
Export of goods and services as % 61.9 27.8 34.7
of GDP
Direct foreign investment, mil. 1811 1488 1625
US $ (cumulative)
EU share in direct foreign 75.5 40.1 60
investment, %
Current account deficit, % 8.6 11.1 12.1

Source: Statistical Office of Estonia, Latvian Statistical Office, Lithuanian Department

of Statistics
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Table 4. Export structure by trade partners in 1998, %

Estonia Latvia Lithuania
ES 54.8 56.6 374
CIS 20.9 19.0 36.2
Baltic countries 124 11.9 13.9
Other 11.6 12.5 12.5

Source: Statistical Office of Estonia, Latvian Statistical Office,

Lithuanian Department of Statistics

Table 5. Import structure by trade partners in 1998, %

Estonia Latvia Lithuania
ES 60.1 55.3 47.3
CIS 14.2 16.0 26.0
Baltic countries 6.1 129 33
Other 19.6 11.5 234

Source: Statistical Office of Estonia, Latvian Statistical Office,
Lithuanian Department of Statistics
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D.C.: The Brookings Institution, 1995), |. Pinder, “Positive Integration and Negative Integration. Some
Problems of Economic Union in the EEC”, The World Today XXIV, no. 3 (1968), pp. 88-110; W. Wallace,
Regional Integration: The West European Experience (Washington, D.C.: The Brookings Institution, 1994).

16 Milner, Interests, p- 8. In the case of the Baltic States, the issue has often been framed in terms of
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Estonian Geostrategic Perspectives, p. 38.) In many cases, Baltic policy-makers as well as analysts tend to
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which could be an interesting matter of a separate analysis.
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18 For example, Lainela and Sutela have suggested, that “the Baltic free trade agreement of September
1993 is largely due to outside European pressures”, L. Lainela, B. Sutela, 7he Baltic Economies (Helsinki:
The Bank of Finland, 1994), p.11.

19 Mattli, The Logic of Regional Integration, p. 59.

20 Although in his reformulation of “pretheory” of regional integration Haas has discussed the possible
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See E. B. Haas, “The Study of Regional Integration: Reflections on the Joy and Anquish of Pretheorising”,
in Regronal Integration. Theory and Research, eds. L. Lindberg, S. A. Scheingold (Cambridge: Harvard
University Press, 1971), pp. 3-42.

2 Though there are exceptions. For example, Friis and Murphy address the external role of the EU
using the multi-level governance approach. See L. Friis, A. Murphy, EU Governance and Central and
Eastern Europe — Where Are the Boundaries?, The European Policy Process Occasional Paper No. 35
(University of Essex, 1997). One of recent examples of applying “classical” political integration perspectives
to EU enlargement is in P. Balazs, “Strategies for the Eastern Enlargement of the EU: an Integration
Theory Approach”, in The State of the European Union, vol. 4, eds. P.-H. Laurent, M. Maresceau (Boulder:
Lynne Rienner Publishers, 1998).

22 J. Gower, “EU Policy to Central and Eastern Europe”, in Back to Europe: Central and Eastern
Europe and the European Union, ed. K. Henderson (London: UCL Press, 1999), p. 8.

23 See J. Viner, The Customs Union Issue (New York: Carnegie Endowment for International Peace,
1950). The concepts of trade diversion and trade creation have remained popular and are used to estimate
the possible welfare effects of economic integration. For a general theory of economic integration see B.
Balassa, The Theory of Economic Integration (London: George Allen & Unwin Ltd., 1961).

24 See, for example, R. Fernandez, J. Portes, “Returns to Regionalism: An Analysis of Nontraditional
Gains from Regional Trade Agreements”, The World Bank Economic Review 12, no. 2 (1998), pp. 197-
220, and W. J. Ethier, “The New Regionalism”, The Economic Journal 108, no. 449 (1998), pp. 1149-
1161, on the new regionalism. For an analysis of recent regional trade agreements centered around the
EU and “me-too” effects, see ]. Pelkmans, P. Brenton, Free Trade with the EU: Driving Forces and the
Effects of “Me-Too, CEPS Working Paper no. 110 (Brussels, 1997). The external impact of regional
economic integration has been addressed by R. Baldwin, “A Domino Theory of Regionalism”, in Expanding
Membership of the European Union, eds. R. Baldwin, P. Haaparanta, J. Kiander (Cambridge: Cambridge
University Press, 1995), pp. 25-48, in the framework of “domino effect” applied to the study of EFTA
countries’ response to deepening of integration in the EU. Later Baldwin in R. Baldwin, “The Causes of
Regionalism”, The World Economy 20, no.7 (1997), pp. 865-888, has extended his “domino” explanation
of regionalism to the other regional schemes.

25 See Mattli, The Logic of Regional Integration. For other recent political economy approaches to
studies of regional integration and regionalism see The Political Economy of Regionalism, eds. E. D.
Mansfield, H. V. Milner (New York: Columbia University Press, 1997).

26 The presentation is based on Mattli, The Logic of Regional Integration, pp. 41-67.

27 This assumption of rational actors can be criticized in general, and specifically as applied to the
transition countries. For a reflectivist (“sociological institutionalist”) critique of rationalist premises applied
to the EU enlargement see F. Schimmelfenning, The Eastern Enlargement of the European Union: A Case for
Sociological Institutionalism, paper presented at a joint conference of the Austrian, German and Swiss Political
Science Associations in Vienna (1998). More specific disagreements as applied to the analysis of transition
economies can be distinguished. For example, policy makers characterized as “technopols” might be motivated
by concerns for “general good” and think that “there are more important things in life than remaining in
office thereby disregarding the re-election consequences of their policy that are assumed to be the main
concern of policy-makers in times of “normal” politics ( 7he Political Economy of Policy Reform, ed. ].
Williamson (Washington, D.C.: Institute for International Economics, 1994), p. 22). Certain other
constraints on actors’ behavior are discussed in the text. Still, “by starting with the assumption of ...
rational motivation we may obtain predictions that serve as a useful benchmark by which to assess the
extent and impact of other actions” (Hardin cited in Mattli, The Logic of Regional Integration, pp. 16-17).

28 Mattli, The Logic of Regional Integration, p. 42.
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29 As one transition expert has maintained, “[T]he essence of both political and economic transition
is a change in a country’s institutional system” (L. Balcerowicz, “The Interplay between Economic and
Political Transition”, in Lessons from the Economic Transition. Central and Eastern Europe in the 1990s,
ed. S. Zecchini (Dordrecht: Kluwer Academic Publishers, 1997), p. 153.
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31 Nordic regional cooperation institutions or the Benelux model have been often referred to as the
ones to be followed by the Baltic States.
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Institutions and the Political Economy of Integration (Washington, D.C.: The Brookings Institutions,
1993), U. Sedelmeier, H. Wallace, “Policies towards Central and Eastern Europe”, in Policy Making in
the European Union, eds. H. Wallace, W. Wallace (Oxford: Oxford University Press, 1996), pp. 353-
385, Paradoxes of European Foreign Policy, ed. ]. Zielonka (Hague: Kluwer Law International, 1998),
Gower, “EU Policy”; for insiders’ views see G. Avery, F. Cameron, The Enlargement of the European
Union (Sheftield: Sheffield Academic Press, 1998), A. Mayhew, Recreating Europe. The European Union’s
Policy towards Central and Eastern Europe (Cambridge: Cambridge University Press, 1998).

38 Motives for the EU to promote sub-regional cooperation among applicant countries have been
summarized by A. Inotai, Correlations between European Integration and Sub-Regional Cooperation.
Theoretical Background, Experience and Policy Impacts, Working Paper no. 84 (Budapest: Hungarian
Academy of Sciences, 1997), pp. 14-15), and include expectations that sub-regional cooperation would
serve as a training ground and learning process for EU membership, geopolitical and security interests
and interests in easier market access for its goods and capital.

39S. Arnswald, “The Politics of Integrating the Baltic States into the EU — Phases and Instruments”,
in The European Union and the Baltic States, eds. M. Jopp, S. Arnswald (Helsinki: Ulkopoliittinen
instituutd, 1998), p. 22.

40 The pro-integrationist role of economic interest groups have been given central role in the neo-
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emphasizing the role of economic interest groups see Mattli, The Logic of Regional Integration, W.
Sandholtz, J. Zysman, “1992: Recastin the European Bargain”, World Politics XLII, no. 1 (1989), pp.
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41 J. S. Nye, “Comparing Common Markets: A Revised Neo-Functionalism Model”, in Regional
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likely to demand protection, as has been observed in some CEECs. See A. L. Winters, “Trade Policy
Institutions in Central and Eastern Europe: Objectives and Outcomes”, in Foundations of an Open
Economy. Trade Laws and Institutions for Eastern Europe, ed. A. L. Winters (London: CEPR, 1995), pp. 1-
18.
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THE SIGNIFICANCE
OF POLITICAL CONVICTION

Alvydas Jokubaitis

The article tries to justify the view that the comprehension of individual political
conviction had become one of the most difficult tasks for Western philosophical thinking
tradition. It wants to prove that at this time the two existing different traditions of
comprehending the significance of individual political conviction have essential
deficiencies. The purpose of the article is to offer a conception of the significance of
political conviction that would allow one to escape from the onesidedness of these two
oppositional philosophical positions. This is attempted with the help of the so-called
republican tradition of political thinking, stressing the significance of civilian
consciousness, political culture, and active participation in political life.

One of the paradoxes of current Western liberal democratic societies is that the
recognition of individual rights and freedoms fits in with the appearance of ever new
social forces subordinated to the functioning of political freedom. Disregarding the
developed respect for human rights, new forces neutralizing the political activism of
citizens and their ability to use the freedom that is granted to them are being formed.
Several centuries ago Jean Jacques Rousseau remarked that the by nature free man is
always met with chains. Today we can rephrase his famous expression in a different
way: “Man has the right to express his thoughts freely, but the great lack of independence
in his chinking is met everywhere.”

More than one contemporary philosopher and sociologist has noticed that modern
Western civilization is spreading in the direction of not only guaranteeing greater
individual freedom, but also creating new subordinate social forces. Specialists of the
social and political sciences in the past two centuries offered a multitude of conceptions
explaining the loss of individual personal freedom, even a short presentation of which
would take up much space. The majority of sociologists writing after Max Weber
admitted that the functioning of the current bureaucratic authorities created a qualitative
new situation when citizens relishing in their own pleasures of life do not want to
participate in political rule.

The bureaucratic elite today offers new methods for satisfying personal and social
needs, while common citizens fall ever further away from active participation in political
life. The convictions of people not participating in political discussions have already
turned today to what could be better called the impressions and moods created by the
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mass media and not supportable political convictions. The institution of public opinion,
which succeeds in functioning even after the total diminishing of the political activism
of the citizens begins to play a particular role. People who have never participated
actively in political life and are influenced only by the understanding of political affairs
formed by the media begin to speak about their political convictions.!

Political decisions in Western societies today are breaking away ever more from
the everyday experience of people and fall into the hands of experts utilizing special
information. The voice of the latter becomes much more important than the moral,
religious, and political beliefs of the common citizen. The citizens change from active
participants in political life to passive users of the decisions by experts. The real significance
of political convictions — with the assistance of public discussions to have an influence on
the understanding of political matters and the functioning of institutions — has declined.

These and many other indicators show that the modernization of Western social
life also has its dark side — the politically free individual becomes a victim of his own
exaggerated individualism. Participation in the legitimization process of political authority
is becoming to be based on formal voting in elections, while the political parties in-
creasingly become organizations whose only purpose is to gain office. One does not
have to agree with the authors who claim that the current Western social welfare state
only serves to strengthen the forms of dependency of new citizens, but it would be hard
to deny that certain aspects of Western social life create new threats to the freedom and
autonomy of the individual. One of these threats, the devaluation of the significance of
the political conviction of the individual, is tied to the strengthening of a certain method
of political thinking.

The withering away of the significance of citizens’ political convictions is exhibited
in two basic forms. The first, which can conditionally be called practical, is tied to the
bureaucratization, centralization, the manipulation of public opinion, and the lobistic
fight for influence in the institutions of political power in Western social life. Meanwhile,
the second of these forms, which can conditionally be called theoretical, is manifested
through certain methods of political thinking, in one way or another promoting references
to the disappearance of convictions of common citizens. Political science in the West
today operates numerous categories devaluating the significance of individual political
conviction. Political science specialists today are most interested in matters overcoming
the convictions of common citizens, public opinion, the economic and political process,
the functioning of the party system, or the structural problems of the restructuring of
social life. The convictions of common citizens are usually treated as some sort of minor
matter of political life.

It is not necessary to guarantee the political life of a liberal-democratic society that
its citizens be original thinkers. For such a society to function it is sufficient that these
citizens treat their views and convictions as part of their own personal choice. Political
practice can survive without that which is most important in political theory, claims of
some kind of newness or originality of some view point. It is for that reason that from
the most ancient times there exists a certain tension between politics and theory.
Theoreticians by their very nature are called to hurl a challenge to the long-standing
understanding of political matters.
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Left wing philosophers, in one way or another affected by Marxism, are traditionally
more inclined to talk about the manipulation of people's convictions. Meanwhile, liberals
are less sensitive to this topic. They understand the danger of manipulating convictions,
but their thinking is more characteristic of some kind of onesidedness, not allowing an
understanding of the real nature of this phenomenon. One of the best proofs of this
matter is the reaction of John Stuart Mill to Alex de Tocqueville’s book Dermocracy in
America.

In his work de Tocqueville noticed that the accent on moral and political
individualism which the liberals love to stress is accompanied by great conformity in
the convictions of people. “All American minds — in his opinion — had been fashioned
after the same model, exactly do they follow along the same paths.”2 Mill reacted to
these observations of his colleagues with the radical individualism of his work On Libersy.
“Whatever crushes individuality is despotism,”3
theses. Such a reaction shows that he also did not understand the essence of de

according to one of his most famous

Tocqueville's sociological observation. The French author was talking about the reasons
why the social convictions of the people become uniform. While Mill turned that into
philosophical reasonings about individualism, genius, and “the spirit of gaining
perfection.” He totally did not want to look deeper into the new sociological actions
eliminating the independence of a person's thinking.

More than one scholar has noticed the paradoxicality of the person's liberal
conception. Having certain political rights and freedoms, the liberal person can do
without any moral, cultural or political convictions. The mere mention of John Rawls’
idea of “original position” is sufficient to prove this. Rawls derives all the basic principles
of his theory of justice from a certain purely hypothetical situation, not allowing for
even the smallest mention about the political, moral, or religious convictions of common
citizens. The majority of the other most famous contemporary creators of the political
philosophy of liberalism think in the same way. They all give preference to some
philosophical principle and not the convictions of common citizens.

Hannah Arendt has noticed that reflection on the specific characteristics of
political actions thus remained an impossible task for traditional Western political
thinking: “Our tradition of political thought began when Plato discovered that it is
somehow inherent in the philosophical experience to turn away from the common
world of human affairs; it ended when nothing was left of this experience but the
opposition of thinking and acting, which, depriving thought of reality and action of
sense, makes both 1neaningless.”4 Because human action and conviction are two
indivisible aspects of the same thing, so extending the idea of Arendt, one could say
that Western philosophical thought has not resolved the task of reflecting on the
significance of individual political conviction.

The history of downplaying the significance of the political convictions of citizens
can be begun with Plato, who was one of the first to mention that the convictions of
people in the everyday world are only a subjective opinion, in essence separated from
the real - objective and eternal knowledge of human matters. Namely, Plato was the
first one to make extraordinarily important the role of the philosophical principle. The
conviction that principles are “the power which produces states or individuals.”® The
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true politician, in his opinion, can not be led by some incidental, depending on changing
circumstances understanding of political matters, but is required to strive for the
understanding of higher philosophical truths corresponding to the perspective of eternity.

Aristotle essentially changed the manner of his great predecessor's political thinking.
If it were not for some recidivisms in Platonic philosophical thinking, this thinker still
in the time of the Greeks would have overcome the tradition of raising the metaphysical
principle against the convictions of common citizens. According to one of the most
famous theses of his political philosophy, language makes people political animals, and
that means the ability to have convictions. Aristotle quite clearly recognized that the
political community of people arises from the mutual understanding of citizens and not
from the knowledge of some kind of eternal philosophical truths. He understood politics
as the quite common activity of people, tied with the management of the affairs of the
polis, and was not inclined to talk about any kind of philosophical principles, capable
of changing the ability of politicians to react with ever new words and actions to the
challenge of changing circumstances.

However, in Aristotle's works there is not even the slightest hint that political
institutions must also necessarily change when the political convictions of people change.
He speaks more eagerly about the opposite matter — the dependence of the political
convictions of citizens on the political regime. The Platonic assumption about the priority
of form over matter rules his political thinking. The latter in this case corresponds to
the political convictions of common citizens, while the former to the political regime.
The political thinking of Aristotle is not yet touched by the historical understanding of
the political convictions of people. In his works there is not a single example, pointing
out that people's convictions have any kind of influence on the character of political
institutions. Even when he admits that in politics everything can be interpreted as
“being otherwise”, i.e. everything can change depending on circumstances and the
understanding of citizens, he continues to give precedence to the regime and not political
convictions. Namely, that is why Thomas Aquinas was able to reconcile his ideas about
the significance of changing circumstances in politics with the assertion lex aerernaand
lex naturaliswhich has not only a metaphysical, but also a theological significance. The
possibility of such reconcilliation was hiding in the very works of Aristotle.

Niccolo Machiavelli threw the first serious blow against the tradition of political thinking
fostered by Plato, Aristotle, and Thomas Aquinas. With the appearance of his works a new
way of treating political convictions became more clear. Philosophers of antiquity and the
middle ages thought that political life had to be formed according to standards of some kind
of higher rationalism independent from the people. Meanwhile, Machiavelli looked atall of
this through the eyes of a pragmatic and among the many methods helping to maintain the
political rule discovered the manipulation of people's convictions.

He was inclined to recognize as many orders of political life as there are rulers
capable of manipulating people and their convictions. All of his political thinking can
be brought to a quite elementary observation that “fortune is the arbiter of half the
things we do, leaving the other half or so to be controlled by ourselves.”” Namely, he
was inclined to tie this second part of human actions with politics, which he understood
as manipulation of everything that it was possible to manipulate — fear, cruelty, promised
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word, faith, and beliefs. Machiavelli does not recognize any argument which could be made
against his offered manipulation of people's convictions. He fears only one thing — mistakes of
a technical nature in the process of manipulation. Moreover, just as Aristotle, he does not
understand the historicism of human convictions. In spite of the many references to historical
persons and events, his famous suggestions to the ruler were written as if from the position of
eternity as if the nature of politics would never change.

A particular role in understanding the significance of individual political conviction
in history falls to Thomas Hobbes. This author was the first to understand clearly the
difference between private and social convictions. One could bravely assert that he was
the first one to disclose the specific charactersitics of social conviction. He tied the
essence of this conviction with the ability of citizens to overcome some of their personal
aspirations. Political conviction, in his opinion, is based on the ability of citizens to
look at their actions from some kind of more universal perspective, creating general
rules of behavior.

However, even understanding in part the significance of individual political
conviction, Hobbes had almost no interest in the real feelings and thoughts of the
people of the world. His famous Leviathan can function independently from the mutual
understanding of people, i.e. as the most accurate mechanism. Hobbes is inclined to
treat the political convictions of citizens as a secondary matter. These convictions in his
thinking function without any more concrete content, more like some kind of
philosophical principle. The purpose of Hobbes’ theoretical searchings was to find
some kind of eternal or universal foundations for political life, and not to study deeper
the frequently changing ideas and feelings of common citizens.

A similar way of treating political convictions is also characteristic for John Locke.
The creator of current liberalism did a lot strengthen the convictions of tolerance and
respect for people. However, despite this he was more interested in the citizens’ rights
to have convictions and not the very convictions. His political philosophy is formulated
in such paradoxical, theoretical language that having the right to have convictions, the
citizen of his imagined society can have no views. In his political tracts Locke writes
about the significance of “natural law,” almost not mentioning any kind of more concrete
forms of people's political convictions.

It is irrelevant on what later liberals base their opinions — natural rights, utility,
freedom, or some other principles — they usually were apt to treat the convictions of
people they met in real political life in Locke's style, as some second rate matter. The
first exception to this was Mill.

This author was one of the first to raise the question of the independence, originality
and even eccentricity of citizens' convictions. He was the first to grasp the very problem
of the independence and originality of human convictions. In his work On Libersy he
defined the individual asa source of unlimited creativity and originality. His individualism
was so deep that he most probably would have not understood the popular philosophical
question today about who rules whom — people convictions or convictions people? He
did not have the slightest doubt that individuals are the real masters of their convictions.

One of the greatest benefits of Mill was that he was the first to speak out about the
significance of erroneous political conviction: “If we were never to act on our opinions,
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because those opinions may be wrong, we should leave all our interests uncared for, and all
our duties unperformed.”® Politics in his opinion is based not on knowing the absolutely
correct position, but on balancing different political convictions, proving their superiority.
This opinion of Mill towards politics sounded like a real challenge to the whole tradition
of Western philosophical thinking. From the time of Plato political philosophers searched
for objective, independent from the understanding of separate individuals principles of
political life. Mill, meanwhile, transferred the center of weight to subjective convictions.
He was inclined to recognize only one way of acquiring political convictions — discussion.
All other ways of acquiring political opinions seemed to him to be not reconcilable with
the nature of man, his ability to motivate his actions in a rational manner.

The French era of Enlightment became an important period for understanding
the significance of citizens’ political convictions. According to Jean Antoine de Condorcet,
“In political science there are those truths which [...] can be useful only when they are
universally known and accepted.” The Enlightment advocates sought to spread certain
ideas and in this way help change political reality. They were among the first to
comprehend that political rule is indistinguishable from the domination of certain ideas
in men's minds and gained fame as extraordinary exposers of the manipulation of the
political convictions of people. Moreover, they also had the same pretentions to be the
rulers of men's minds. In addition to the famous speculation about man's ability to be
ruled by his mind, the Enlightment advocates discovered many new strategies for
manipulating people's convictions. The writing of encyclopedias and the propagation
of scientific data were only the most innocent of the methods they discovered to change
human understanding. Quite quickly various forms of political coercion were also entered
in the arsenal of these methods. The Enlightment advocates explained their ideas of
restructuring political life according to all the canons of Platonic thinking — as being
derived from the natural order of the world. The political convictions of common
citizens that contradicted their philosophical projects were treated as most elementary
disrespect for the mind of man and deviations from the objective norms of morality.

The works of Edmund Burke became one of the most valuable periods for
understanding the significance of political conviction. The author of Reflections on the
Revolution in France found the missing link in the political thoughts of Hobbes and
Locke — the historical and cultural experience of political communities. Historically the
appearance of changing political communities in essence changed the attitude to the
convictions of common citizens. An intermediary link — the long standing traditions of
cultural and political life — appeared between the individual and the state. Above them
there remained no higher philosophical tribunal, capable of annuling the everyday
understanding of political matters by its decisions.

Passing to the historical perspectives of explaining political phenomena, a serious
blow was thrown against the appeals of philosophers to permanent metaphysical
principles. Burke made the existence of the latter dependent on the historically changing
circumstances and traditions of political life. If the Platonic tradition of political thinking
treated metaphysical principles as being given before everyday experience, then Burke
offered an opposing perspective for looking — he began to explain political principles as
the generalizations and abbreviations of experience formed during a long time. He
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looked at politics as a kind of historical achievement, supported by many not fully realized
circumstances, habits, and established traditions of activities, and constantly tried to stress
that the knowledge of abstract philosophical principles is not the most important matter in
politics. Political institutions arise from people's manners, habits, and traditions of practical
activities and not from some kind of knowledge of metaphysical principles. Both the long
established norms of political life and the self-expression of separate individuals are supported
by the same basis of social practice and traditions.

Making important everyday political life became an action directed against the
appeals of philosophers to eternal and unchanging principles. A certain regularity became
clear: when more respect was shown to everyday affairs respect for the feelings, beliefs,
and habits of common citizens increased at the same time. In this respect one can
totally agree with Friedrich Nietzsche who frequently talked about how philosophers
most of all lack a feeling of history. Accepting the historical perspective of treating
political phenomena, the authority of metaphysical principles declined noticeably and
the significance of the political convictions of common citizens grew. Politics became
dependent on the ideas and actions of common people. Human mutual understanding
and the long established forms of cultural life became more important than any kind of
speculative discoveries of the philosophical mind.

At the beginning of the 19th century was born a new, formulated by Immanuel
Kantand Georg Hegel, method of understanding the significance of political convictions,
which can be briefly described as “processual”. The influence of this way of political
thought very quickly became greater than the significance of the historical and
hermeneutic perspectives of political thought opened by Burke. Kant was one of the
first to speak out about the higher significance of political processes, not understood by
ordinary citizens. In spite of his huge respect for the autonomy of the individual (which
today has already made him one of the most influential liberals), Kant talked about the
separation of the true meaning of human actions and beliefs from understanding the
everyday world: “Individual men and even nations little imagine that, while they are
pursuing their own ends, each in his own way and often in opposition to others, they
are unwittingly guided in their advance along a course intended by nature.”'® This
means that even individuals defending their autonomy very fiercely can not fully
understand the true incentives of their actions.

What Kant called “a goal of nature”, Hegel termed “cunning of reason.” The
terminological differences in this case do not play an important role. Both philosophers
were talking about the same thing — the convictions of individuals are always separated
from the true intentions of the historical process. That is people interpret their actions
in one way, but looking at them from a higher perspective it becomes clear that their
actions had a totally different meaning which they did not fully understand and know.
In other words, the meaning of political actions and what social activists say about
them differ. The true carrier of meaning is not the distinct individuals, but the historical,
cultural, or civilized process spreading behind their shoulders.

The contributions of Hegel to the understanding of the historicism of political
phenomena are great. However, he also contributed to the same extent to the devaluation
of the significance of individual political convictions. If the philosophers of eatlier times
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eliminated the significance of individual political conviction by making absolute the
metaphysical principle, then Hegel did the same by making the process more important.
The true source of political changes became an independently spreading process, which
used the actions and thoughts of separate individuals to realize its higher goals.

Hegel also contributed a great deal to opening the way for what is now frequenty
called “postmodernism.” In spite of numerous differences, it and the godfather of
postmodernism, Nietzsche, are united by the same respect for the process. Nietzsche also
liked very much to talk about the actions eliminating the independence of individual thought.
Namely, he (according to all the canons of Hegelian thought) was one of the first to propose
that the individual be treated as a predicate, and not a subject. In his own words: “moral
judgement is never to be taken literally: as such it never contains anything but nonsense.”!!
This means that one can look at the individual as a creation of a certain larger than him
social, cultural, or political totality. If Mill and his disciples tried to combine everything into
the ability of the individual to form his convictions independently, then Nietzsche advanced
in the opposite direction, he tried to explain the convictions of the individual and hisactions
as a certain derivative of certain historical, cultural, or civilizational processes.

Hegel's reflections on the process had really important consequences for Western
political thought. This is first tied with the increase of distrust in the convictions of
common citizens. One of the most impressive examples of processual thought became
the Marxist ideology theory, demonstrating particular distrust for the political convic-
tions of common citizens. Friedrich Engels said: “Ideology isa process accomplished by
the so-called thinker consciously, it is true, but with a false consciousness. The real
motive forces impelling him remain unknown to him; otherwise it simply would not be
an ideological process.”!? The Marxists openly treated the political convictions of
common citizens as a kind of distorted understanding of reality.

"The majority of the contemporary forms of diminishing the significance of individual
political conviction usually only repeat the arguments of Marx and Hegel. Contemporary
social sciences and humanities progressed forward relying on the Hegelian idea about the
difference between human convictions and process. The psychological, sociological, or
political discoveries, whose authors would find some deeper significances, only accessible
to the eyes of educated specialist, attracted the attention of the public the most.

The strategy of looking for hidden or unseen reasons for human actions became
especially attached to the sciences of psychology and sociology. Psychologists, who became
the unsurpassable implementers of the “art of distrust,” achieved particularly impressive
results in chis field. Sigmund Freud and his followers understood almost literally the
old idea that convictions rule people and not the reverse. It was known from ancient
times that politicians hide the true intentions of their actions or do not understand
them fully. Contemporary psychologists gave a new significance to this long known
truth; they began to say that politicians are ruled by forces more powerful than themselves,
which are determined by their personalities or even the spiritual nature of the whole
society. Contemporary society, in the opinion of Erich Fromm, offers not only new
forms of individual freedom, but also new ways to escape from them.!® This means that
citizens who are totally not independently thinking, but under the influence on some
kind of unseen social and spiritual factor can also talk about liberty.
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Hegel's idea of “the cunning of reason” made a particular contribution to strengthening
the status of the science of sociology. Sociologists made a path for themselves by demasking
various collective illusions. The strategy fostered by Hegel (also in part by Plato), not to trust
matters spoken by the people of the everyday world and to seek deeper reasons behind them,
was being used. Emile Durkheim’s famous discovery of independent social facts was born
together with the requirement to go beyond the individual intentions of social agents. The
holistic perspective pertaining to the explanation to social phenomena, as proposed by him,
repeated to a great extent the fundamental principles of Hegel’s philosophy of law. Both
authors said the same thing — in society independent forces, going beyond the convictions
and intentions of separate citizens play a role. The tenet of sociologists to look with skepticism
at the individual motives of social workers became another additional factor, contributing to
the promotion of distrust in the convictions of common citizens.' After the authority of
sociological experiments increased, the institutions of political authority ever more often
decided to base their actions on the decisions of experts and not the convictions of common
citizens.

Contemporary understanding of the significance of political conviction varies
between two extremes, Mill's exaggerated individualism (explained in his work On
Liberry) and Hegel's processual thinking. The contemporary followers of Mill are
convinced that the individual has to be treated as the final source of social norms.
Meanwhile, the proponents of Hegel (and also of Nietzsche) think that the true
generating source of social significance is some kind of force — system, discourse, structure
or some kind of process higher than the individual. The thinkers in this group are
inclined to treat the political convictions of the distinct individual as a certain effect of
socialization which can not be explained from the positions of individualism.

Such a serious contradiction between Mill and the contemporary followers of
Hegel and Nietzsche can only be resolved in one way by recognizing the significance of
cultural traditions. Tradition is the intermediary link which permits an explanation for
both the individual ability to change one's convictions and the existence of political
institutions. Looking from the perspective of political thinking grasped by Burke, one
can state that Mill and his followers erred in thinking that tradition is only a hinderance
to the spread of individualism. Meanwhile, the thinking of the majority of the
contemporary followers of Hegel and Nietzsche is based on the false assumption that
the functioning of the significances of political life is totally separated from the
understanding of separate individuals. The latter view leads to an unjustified devaluation
of the significance of individual political actions and convictions. Contemporary followers
of Hegel and Nietzsche usually forget that the different political convictions of people
are not only merely elements of some kind of purely linguistic game, but arise from
different political regimes, realizing different conceptions of man and his freedom. People
by their understanding and actions create and maintain certain forms of political life,
providing the fundamental parameters of individualism and community solidarity.

A mutual relation exists between political structures and the convictions of
individual citizens. Political structures not only condition the actions of men, but are
also variable due to human understanding. For this reason even the most unoriginal
and least independent convictions of citizens have to be treated as one of the most
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important factors of political life. Individuals by their convictions maintain the existence of
certain political institutions and these institutions are also structures enabling certain individual
actions. In politics it is always possible to find many matters which do not rely on the
convictions of distinct individuals. However, this does not mean thar political institutions
can live independently from what common citizens think about them. Individuals are not
only passive creations of the understanding of political matters surrounding them. By their
actions and convictions they can change the nature of political institutions.

Reflection on the significance of the political convictions of common citizens became
one of the most difficult exercises of Western philosophical thinking. From Greek times
philosophers of politics always searched for something more than the convictions of common
citizens —irresistable principles, metaphysical foundations or the eternal standards of human
rationality. Martin Heidegger has said that Western philosophical thinking forgot being
and instead thought about entities. One can also say the same about the understanding of
the significance of individual political conviction. Western political thinking forgot the
convictions of common citizens and in place of them thought about metaphysical principles.
There wasa search for immutable foundations of political life which appeared more important
and reliable than the ability of the people of the everyday world to understand one another
and to create and maintain certain traditions of political life.

There is no doubt that with political convictions one can make manipulations even in
the most liberal societies. However, this manipulation always has considerably fewer
possibilities in societies whose citizens participate actively in the affairs of political rule. That
is individual political convictions acquire their true meaning only in those political cultures
which are based on the active participation of citizens in managing their political affairs.
Active participation in political life is the only really effective method against the wide scale
manipulations of the convictions of people. Only those societies whose citizens have not
only heard certain words shaping political discourse, but also by their daily actions contribute
to the maintenance of a certain political order which they perceive asa continuation of their
convictions can oppose this. This means that the comprehension of the significance ofa
political conviction is indivisible from the tradition of republican political thought, stressing
active participation in managing political affairs. Only by maintaining this tradition of
political thinking can one avoid the two previously mentioned extremes, exaggerated
individualism and the so-called deconstruction of subject.

Translaved by Saulius Girnius
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LITHUANIA’S ADMINISTRATIVE AND POLITICAL
ADAPTATION TO THE EUROPEAN UNION

Vitalis Nakrosis

The growing influence of the European Union (subsequently EU) on the
internal policies and institutional changes of its member states encouraged studies
on adaptation to the EU. Although these studies use different theoretical
foundations, they are united by a similar research question, which in one way or
another is tied with the adaptation of EU member states to the EU.! In analyzing
adaptation to the EU, the other countries of Western Furope which for certain
reasons did not become EU member-states were not forgotten.2 However, the
adaptation of the Central and Fastern Europe countries (subsequently CEEC) to
the EU for various reasons remains lictle researched. This article will present the
theoretical basis for adaptation to the EU, suitable for analyzing states in the
transition period, and also review the institutional environment of Lithuania’s
administrative and political adapration to the EU as well as its effect on the
implementation of institutional and public policy changes.

The definition of adaptation to the EU determines the selection of an
independent variable. Adaptation to the EU can be described as the gradual process
of Lithuania’s internal policies, institutional structure, and administrative style
converging with the domestic policies of EU member states and the EU institutions
themselves. Such a definition of adaptation demands an analysis of the consequences
of Lithuania’s adaptation to the EU. However, such an analysis has very many
restrictions. First of all, even though the process of Lithuania’s entry into the EU
has gained acceleration, the consequences of adaptation to the EU in many fields of
the acquis are still uncertain.

Second, the analysis of the consequences of Lithuania’s adaptation to the EU
has to be based on different case studies, analyzing the consequences of Lithuania’s
adaptation process in the different fields of the acquis. Even if the consequences of
Lithuania’s adaptation to the EU were clear, their analysis at a macro level would be
complicated by the absence of micro level studies analyzing Lithuania’s adaptation
in different fields of the acquis. However, such studies do not exist now with the
exception of few studies analyzing Lithuania’s adaptation in the field of coordinating
EU affairs.?
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Another deficiency of convergence-based approach to adaptation is placing too
great importance on formal institutional changes. One extreme of such analysis is the
descriptive mention of the creation of new institutions. Such narrow analysis of
adapration is very erroneous because it can not explain the characteristics of adaptation
to the EU and ignores the general agreement of public administration scholars that the
most appropriate unit for analysis within the public administration must not be the
single organisation, but rather organisational networks.*

Four, in analyzing the consequences of adaptation to the EU, it is very complicated
to present the conceptualization and operationalization of independent and dependent
variables. This is a task requiring many analytical efforts. For example, it is necessary to
distinguish EU influence from other outside influences or to conceptualize the styles of
the domestic policy of Lithuania and the EU member states to which it is compared.
Finally, it is unlikely that during the process of adaptation to the EU transition states
would achieve convergency with the EU member states sufficiently rapidly. Although
one can expect that sufficiently fast convergence is possible in formal insticutional
structures and functions, the rapid convergence of embedded and change-averse informal
decision-making procedures is hardly possible.

Thus, its is the process rather than the consequences of Lithuania’s adaptation to
the EU that is the subject of this analysis. Lithuania’s adaptation is understood as a
series of institutional and public policy changes, which implement EU requirements
and expectations as well as shape Lithuania’s administrative capabilities to apply EU
law and participate in the EU political process. A similar framework of research was
applied in analyzing Lithuania’s administrative capabilities to manage the dynamics of
EU affairs.> At the present time, the process-orientated rather than consequence-
orientated approach to analyzing adaptation is more favourable as it allows one to avoid
the previously mentioned shortcomings and better explain the phenomenon of
adapration to the EU. It is also superior in terms of forming normative recommenda-
tions for a more effective, consistent, and efficient adaptation process, thus implementing
the normative function of public administration.

The research analyzes the process of adaptation to the EU at the administrative-
political level. Although adaptation also occurs at other levels, the changes occurring at
the administrative-political level are the most important for Lithuania’s accession to the
EU and for the development of adequate administrative capabilities. In addition to the
institutional and internal policy changes occurring at this level, the process of adaptation
at this level features changes in the behavior of administrative and political officials.
The research does not directly analyze political actors acting at other levels (for example,
of political parties, local governments, interest groups and society in general) or their
influence on changes in institutions and public policy.

The main object of research is administrative adaptation to the EU. It encompasses
the adaptation of administrative institutions, of standard operating procedures as well
as of administrative officials (career and temporary officials). Because not only
administrative officials, but also politicians work at the administrative-political level,
the article also analyzes the adaptation to the EU of political institutions and politicians.
Because the research analyzes only the adaptation of political institutions acting at the
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administrative-political level, only cabinet members, the political officials in the
Government Chancellery and the staff of the Prime Minister, deputy ministers, the
heads of government organizations, and other political appointees are analyzed. The
sum of these officials is called the political executive.

The research is based on the assumptions and hypotheses of different theories of
public administration. The selection of such a theoretical basis can be justified because
when the discipline of public administration is in essence more normative than theoretical
and there is no universal theory of public administration, the analysis of the acute
questions of public administration has to rely on the assumptions and hypotheses of
different theories of public administration.® This article mostly uses the assumptions
and hypotheses of the new institutionalist approach, of the public choice school as well
as of public policy analysis.

Because the research analyzes Lithuania’s adaptation through the dynamics of
institutional and public policy changes, it needs to present three fundamental hypotheses
of the process of institutional and public policy changes.” According to the first
interpretation, the fundamental force driving institutional and public policy changes is
Sfunctional efficiency. This interpretation assumes that while the adaptation to variable
opportunities and requirements is occurring, the process of discussing alternative
institutional and public policy changes arises in whose aftermath the most efficient decision
is chosen. Although this hypothesis should be the fundamental normarive postulate for
persons implementing the institutional and public policy changes, it lacks a serious empirical
foundation. The functional efficiency thesis does not take into consideration the importance
of historical tradition and outside influences as well as the desire of officials to use the
occurring institutional and public policy changes for their own personal interests. Even
more, because of the limited capabilities of human thinking, the biased nature of political
analysis, the limited competition of ideas, and the meager political participation often not
even consciously unproductive and ineffective decisions are made.®

The second explanation of institutional and public policy changes directs its main
attention to the factors of historical continuiry and dynamics. The main argument of this
viewpoint is that the formed in the course of history and deeply embedded standard
operating procedures impart path-dependency on the process of change. Institutional
and public policy changes are slow and unproductive due to the on-going struggle
between historical tradition and new possibilities and requirements. Because of the
greater compatibility of the assumptions of this interpretation with empirical reality
and the importance of Soviet tradition to the transformation processes in the CEES,
this research broadly uses the assumptions of this interpretation. However, one should
not forget its deficiencies. For example, this interpretation does not evaluate sufficiently
the potential of outside pressure and of the “top-down” decisions to overcome the
restrictions created by factors of historical tradition.

The third interpretation of institutional and public policy changes directs its main
attention to the political agencyaspect. The assumption is made that the aims and interests
of the officials participating in the political process, political power, and conflict resolution
and consensus seeking procedures determine the dynamics of change. Functional
efficiency is rarely the result of the interaction of officials because while conflict resolution



4 Vitalis Nakrosis

and consensus seeking processes are occurring, functional efficiency is often sacrificed
in the name of compromise and functional efficiency is only a secondary element
motivating the behavior of officials. The main deficiency of this interpretation is its
narrowness. But this is easily overcome by integrating the assumptions of this approach
into the historical models of institutional and public policy change.

Looking at the advantages and deficiencies of the three mentioned interpretations as
well as the question of the research, this research selected three main groups of explanatory
variables: (i) EU requirements and expectarions, (i) Lithuania’s administrative and
institutional tradition, as well as (iii) the adminisirative and political players. The starting
point of the analysis is the requirements and expectations for the accession into the EU.
The main difference between EU requirements and expectations is the official listing of
the requirements in various documents of EU institutions. The research goes beyond the
general argument that the EU influences institutional and public policy changes and aims
to analyze the concrete forms of EU requirements and expectations as well as to present
the conceptualization of EU influence on institutional and public policy changes. The
EU influence is analyzed separating the two main instruments of influence: EU financial
assistance and the power of the EU to influence the agenda of the Lithuanian Government.

The main group of explanatory variables is Lithuania’s administrative and
institutional tradition. This tradition was formed during the transitional period as a
consequence of the interaction of the on-going institutional and public policy changes
with elements of the Soviet administrative legacy. The research does not seek to present
a comprehensive description of Lithuania’s administrative and institutional traditions
or the heritage of Lithuania’s administrative system. However, the research seeks to
conceptualize and determine how this tradition influences through institutional and
public policy changes the on-going adaptation to the EU.

Lithuania’s administrative and institutional tradition affects the form of institutional
and public policy changes occurring in the process of adaptation to the EU through
two main means: “pressure for adaptation” and “logic of appropriateness.” However,
there is also a feedback when the implementation of institutional and public policy
changes affect administrative and institutional tradition.’

The influence of administrative and institutional tradition on the formation and
implementation of institutional or public policy changes is also shaped by the logic of
appropriateness and standard operating procedures. Standard operating procedures are
defined as the totality of written and unwritten rules, which “do not include cultural
and social norms, but include the rules of a political nature for which formal or informal
agreement are reached.”!?

EU requirements and expectations are carried out in compliance with the mentioned
standard operation procedures. In analyzing the implementation possibilities of separate
EU requirements or expectations, actors apply written or unwritten procedures which
influence the dynamics and form of institutional or public policy changes. Using the terms
of new institutionalization in deciding the implementation of individual requirements and
expectations, actors are confronted with the logic of appropriateness or standard operation
procedures applicable in a particular case. This logic of appropriateness restricts the behavior

of individual officials by setting the boundaries of suitable or acceptable behavior.!!
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The logic of appropriateness is an important part of the institutional environment.
Influencing the behavior of actors, different standard operating procedures can limit or
encourage certain institutional and public policy changes, influence their dynamics and
form. Moreover, standard operating procedures also indirectly affect the articulation of
the preferences of actors because while institutional and public policy changes are occurring,
actors rely on the logic of appropriateness to determine their behavior strategy. Actors
usually refuse to seek goals which contradict the logic of appropriateness because their

Diagram No. 1 Main Forces Influencing Adaptation to the EU
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implementation can meet strong opposition. One can assume that the process of adaptation
to the EU will be faster in those areas where EU requirements and expectations feature
greater compliance with Lithuania’s logic of appropriateness. In this way the possibilities
of administrative and political actors to maximize their interests in the implementation of
institutional or public policy changes will depend on the match between proposed
institutional or public policy changes and the logic of appropriateness.

The pressure of adaptation is analyzed distinguishing three main levels of pressure:
low, medium, and high.12 The pressure of adaptation is high when EU requirements
and expectations are broad, require great financial resources, and contradict the essential
elements of administrative and institutional tradition as well as the logic of
appropriateness. The pressure of adaptation is medium when EU requirements and
expectations are of medium range, not requiring great financial resources and are
adaptable with the essential elements of administrative and institutional tradition as
well as the logic of appropriateness. The pressure of adaptation is /ow when the range of
EU requirements and expectations are small, their implementation does not require
great financial resources and they meet the essential elements of administrative and
institutional tradition as well as the logic of appropriatness.

The analysis of empirical data in different areas of the acquis has to show which
adaptation process characteristics will dominate when there is high pressure of adaptation
in different areas of the acquis. One can conceptualize the characteristics of the adaptation
process according to three main dimensions: the time dimension (rapid and slow
changes), consistency dimension (consistent and inconsistent changes), volume
dimension (broad and narrow volume changes). By changing dimensions and the level
of adaptation pressure, one can form hypotheses for further analysis. For example, one
can analyze the hypothesis that when the adaptation pressure is high the formation and
implementation of institutional or public policy changes will be rapid, consistent, and
of a broad volume because both the EU (using the means of financial support and
agenda setting) and the Lithuanian Government will try to reduce the degree of
divergence between FU requirements and expectations and Lithuania’s administrative
and institutional tradition. However, another alternative and extreme hypothesis would
claim that when there is high pressure of adaptation the formation and implementation
of institutional and public policy changes will be slow, inconsistent, and of a narrow
volume because restrictions of financial and human resources will appear.

According to the latter hypothesis, one would expect that only symbolic decisions
would be reached and that EU requirements and expectations would not really be
implemented. One expression of a symbolic policy is the acceptance of decisions
which seek to satisfy EU institutions or the consultants from PHARE states working
in Lithuania without making any essential institutional or public policy changes.
Another symbolic expression of policy appears when the problems of non-convergence
are attempted to be resolved by creating new institutions or bureaus as well as accepting
new legal acts, but not resolving the essence of the problems. The result of such
symbolic policies is often “cosmetic” institutional or public policy changes, and not a
decision on the essence of the problem. In certain cases symbolic policies can comply
well with some aspects of Lithuania’s administrative and institutional heritage, for
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example, the legalistic nature of administration as well as the formal implementation
of decisions when the implementation of a demand is formally accepted even though
it was not really implemented.'?

However, in analyzing Lithuania’s adaptation to the EU one must take into
consideration that the pressure of adaptation can not determine the results of adaptation
to EU requirements and expectations because these results are influenced by suitability
logic as well as the coordination of the administrative and political interests of the
officials with the proposed changes. One should not expect that Lithuania’s adaptation
to the EU will be determined solely by EU requirements and expectations as well as the
institutional and public policy changes of Lithuania’s administrative and institutional
traditions occurring during the interaction period. It is administrative, political, and
other actors that discuss, accept and implement institutional and public policy changes.
The behavior of actors analyzing, accepting, and implementing the changes connected
with entry into the EU depend on their interests, the methods for gathering preferences,
and the relative power of the actors although it is at the same time also restricted by the
logic of appropriateness. Actors can interpret LU requirements and expectations
connecting them not only with the logic of appropriateness, but also with their own
interests.

An analysis of the group of officials requires a conceptualization of the behavior of the
officials. The research is based on the theories of public choice and analyzes the role of the
officials in adapting to the EU according to the motivation of their behavior and outside
restrictions. In speaking about the assumptions of the behavior of administrative officials,
this article mostly relies on the traditional assumption of the public choice school that the
main motivational assumption of the behavior of officials is the maximization of their personal
benefits. State officials can best realize this motivation of behavior when outside restrictions
limit their behavior only a litde.

The budget maximization model interpreted this assumption by presenting the
argument that officials implement this motivational assumption of behavior by
maximizing their bureau budget.# In a different way than the budget maximization
model, the bureau formation model asserts that because of existing outside restrictions
officials are more inclined to maximize their personal welfare not only by maximizing
the budget of their bureau, but also by making their bureaus as attractive as possible.15
When institutional reforms are taking place bureaucrats try to convert their bureaus
into collegiate (rather then hierarchical) institutions established in the capital (rather
then in the periphery) responsible for policy-making (rather than implementation).

Conceptualizing the behavior of pofitical officials is more complicated. The theories
of public choice make the assumption that the main motivation of political officials is
the fulfillment of voters’ interests in order to retain their political posts. In speaking
about the fulfillment of voters’ interests, the assumed behavior is more applicable to
parliament politicians racher then representatives of the political executive. Moreover,
if during the transition period there is an unstable political executive and weakly
developed channels for representing social interests, one can argue that the representatives
of the political executive are more interested in maximizing their own welfare than in
representing the interests of the voters. Therefore, such research makes the assumption



8 Vitalis Nakrosis

that the main assumption of the behavior of politicians is the maximization of personal
welfare, which frequently assumes the form of retaining political posts.

Finally, because political and administrative accommodation is analyzed together,
itis important to present the assumptions of the mutual relations of administrative and
political officials. Seeking to present a conceptualization of the relation of these officials,
this article relies on the principal-agent model of the public choice school.'® The
principal-agent model relies on two main assumptions analyzing the relationship between
officialsand politicians. First, because of the different interests of officials and politicians
a conflict of interests is characteristic of their mutual relations. Relying on the previously
presented information because the assumptions on the behavior of administrative and
political officials are partially the same, one can expect that in transition period countries
there would be a higher degree of accomodation between administrative and political
officials than would be expected by proponents of the public choice school. Another
assumption of the principal-agent model is the information asymmetry between
administrative officials and politicians, which arises from the direct participation of
officials in providing public services, their specialized knowledge and experience as well
as the greater stability of their administration compared with the political executive.
This asymmetry of information becomes one of the main sources of the power of officials,
which, if the suitable need arises, is used against the political executive.

The Methods of EU Pressure:
Agenda-Setting and Financial Assistance

EU institutions influence Lithuania’s adaptation to the EU by setting the agenda
of the Lithuanian government. Together with EU financial assistance the agenda setting
are the main instruments, which the EU uses to influence Lithuania’s institutional and
public policy changes.!” The agenda setting influences the dynamics and forms of
institutional and public policy changes, whose implementation is necessary to achieve
Lithuania’s adaptation to the EU.

The main agenda-setting instruments employed by the EU are the EU membership
criteria formed at the Copenhagen and Madrid summit meetings, the short and middle-
term Accession Partnership priorities, Lithuania’s commitments according to the
European Treaty, the Opinions/Regular Reports from the European Commission about
Lithuania’s progress in joining the EU, screening, and the future accession negotiations.
In addition to the EU requirements there also exist EU expectations which include the
need to have “methods of coordination and planning, balanced administrative-political
relations, continuity, respect for formal rules and commitments <...>, effective methods
of supervision and control and <...> transparency.”’® One can also hold the
implementation of the acquisregulations as part of the Lithuanian Government agenda.
The acquis at this time consists of more than 20,000 regulations and 2,000 directives.
Eighty percent of legal acts applicable in the EU member-states are of European origin.
Moreover, the candidate states confront the problem of “moving target”: the object to
which they should adjust is changing and expanding, especially in such areas of the
acquis as finance, agriculture, and structural funds.
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The European Commission is the main EU institution involved in setting the
agenda of the Lithuanian government. Although the European Commission does not
enjoy the agenda-setting monopoly, its possibilities in this matter are greatest due to
such factors as its responsibility for EU enlargement, its expertise and experience in the
field of EU regulation, its financial resources, the lack of administrative capabilities in
Lithuania’s administration, etc. It is accepted that due to the wide scope of EU
membership criteria and Accession Partnership the influence of the European
Commission on the internal political processes in CEES is greater than in the EU
member-states.!’

The possibilities of the Lithuanian central government, employing about 11,000
officials, to transform the requirements of such a range of legal acts into national law
and to put them into practice in a relatively short time period (from 1995 when the
implementation of the rules of the White Book realistically began) are very limited.
Accordingly, the existing mismatch between the implementation of EU requirements
and expectations and Lithuania’s administrative capacities to realize them through
institutional and public policy changes in part determined the overload of the
Government’s agenda.?’ The agenda overload is different in the separate fields of the
acquis: it is most apparent in the field of agriculture where accession to the EU demands
probably the greatest range of institutional and public policy changes.?!

The dynamics of including different EU requirements and expectations in the
Lithuanian Government agenda can help explain the dynamics of Lithuania’s adaptation
to EU requirements and expectations. It is evident that in view of the mentioned mismatch
and change implemenetation limits the dynamics of implementing different EU
requirements depend on the powers of forming the EU agenda. The sooner one or another
EU requirement and expectation is included in the Government’s agenda, the faster it is
carried out. Lithuania’s relative backwardness in the field of regional policy and cohesion
is partially connected with the fact that this field of the acquis was not included in the
contents of the White Book and, therefore, was not part of the Government’s agenda for
1995. The process of Lithuania’s adaptation to EU requirements and expectations began
only in the summer of 1997 when the Furopean Commission’s opinion on Lithuania’s
progress in joining the EU, which mentioned the inadequate efforts of the Lithuanian
Government in this field, was begun to be discussed.??

The EU influences the formation of the Government’s agenda at several levels.
The agenda setting at the macro level appears as the Lithuanian Government carried
out the EU membership criteria of the Copenhagen and Madrid summits and the less
detailed priorities of Accession Partnership. Frequently at this level, EU influence on
the dynamicsand form of the institutional and public policy changes is not large because
the Lithuanian Government implements the mentioned requirements without feeling
direct EU pressure, but only recognizing the importance of EU membership. Therefore,
the implementation of institutional and public policy changes is determined by internal
rather than external actions.

At the microlevel the influence of the on-going agenda setting on the formation and
implementation of institutional and public policy changes is different. At this level
Lithuanian institutions are confronted with the detailed priorities of the Accession
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Partnership and other EU requirements and expectations. Because these requirements are
included in the Lithuanian government agenda not only because of the importance of EU
membership but also due to various forms of EU pressure, the on-going agenda setting at
this level is indirectly affects the dynamics and form of institutional and public policy
changes. In the absence of direct EU pressure, the separate EU requirements and
expectations would be carried out later or the form of their implementation would be
different. Such formation of the agenda occurs when the European Commission identifies
the concrete problem of not meeting EU requirements (usually in its Opinion/Regular
Report) and points out methods to banish the mismatch (usually in its opinion/regular
report as well as the Accession Partnership). It is worth noting that as the EU enlargement
process becomes swifter the range of the on-going agenda setting at the micro level grows.

A detailed written account of the dynamics of the powers of forming the EU
agenda is provided in another study which shows the ever increasing influence of the
EU on the agenda of the Lithuanian Government.?? The 1997 Opinion of the European
Commission as well as its Regular Reports in 1998 and 1999 especially strengthened
the EU’s powers of agenda setting as well as its influence on the dynamics and form of
Lithuanian institutional and public policy changes. After the appearance of the 1997
Opinion and the Regular Report of 1998 on Lithuania’s progress entering the EU, the
Lithuanian Government prepared and approved an action plan devoted to solving the
problems outlined by the European Commission.’*

The appearance of the Accession Partnership, its ties with EU financial assistance
and the application of the conditionality principle strengthened even more the influence
of the EU on the formation of the Lithuanian Government agenda. The EU influence
was expressed not only by the mention in the Accession Partnership of the specific
commitments of Lithuania in joining the EU,? butalso in providing financial assistance
for implementing certain priorities of the Accession Partnership. This increased the
probability of implementing the necessary institutional and public policy changes and
changed the dynamics of their implementation. It was noted that the priorities of

Accession Partnership were given a “semi-legal or at least a very formal character.”?

LU Financial Assistance and Policy Learning

The influence of EU financial assistance on Lithuania’s adaptation to the EU is
analyzed drawing upon the assumption that EU financial support influences the adaptation
of Lithuania’s actors. As is shown in the first diagram, through EU financial assistance
instruments Lithuania’s administrative and political actors are informed about EU
requirements and expectations and assisted how to identify the existing mismatch between
EU requirements and expectations and Lithuania’s administrative and institutional
traditions and finally to formulate the need of the institutional and public policy changes
necessary to banish this mismatch. One can assume that the administrative and political
actors who are involved in EU financial assistance projects are better able to understand
the importance of the needed changes and the possible forms of their implementation.

This research can not answer the question how during the implementation of EU
financial assistance projects the adaptation to the EU by administrative and political
actors as well as the process of diminishing the degree of mismatch of the necessary
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institutional and public policy changes took place because that would require a detailed
analysis of different fields of the acquis. The influence of EU financial assistance on
Lithuania’s adaptation is analyzed examining how changing EU financial support
structure affected actors’ learning and adaptation. The research examines the hypothesis
that as the EU financial assistance structure changed, the decreasing influence of
institutional restrictions encouraged the intensification of the learning process at
Lithuania’s administrative-political level, and the most intensive learning process created
more favorable conditions for the institutional and public policy changes, which are
needed to formulate and implement Lichuania’s adaptation to the EU.

The influence of EU financial assistance is analyzed examining the development
of PHARE, the main program of EU financial assistance. Because the PHARE program
finances the implementation of several programs, the research investigates only the
development of the National PHARE program. One can justify this diminishing of the
analyzed object because the National PHARE program is the longest lasting and widest
financial range program, one of whose most important purposes is promoting the
development of institutions that enable the Lithuanian government to implement the
commitments for joining the EU and being an EU member.

The evolution of the PHARE program shows the frequently growing influence of
teaching administrative and political officials and of the adapration to the EU process.
First, the growing influence of the PHARE program on the learning process can be
connected to the growing stability of Lithuania’s administrative-political level. At the
beginning of the transition period the effectiveness of the PHARE program and the
continuity of the results were restricted by the limited capabilities of the applicant
countries to assimilate the PHARE assistance due to their weak and little converged
with the EU administrations as well as the lack of experience managing foreign assistance
programs.”’

It was noticed that “the regular changes in the personnel of officials and ministers
working with PHARE often created a lack of institutional memory.”?® Even the
institutions especially created to direct PHARE projects, the Project Management Units,
encountered significant problems in hiring personnel,? as well as with great changes in
personnel and the unclear determination of functions.*® Moreover, at the beginning of
the transitional period the administrations of the applicant countries did not have
sufficient experience in managing the foreign financial assistance and this limited their
abilities to determine adequate objectives for PHARE projects and to prepare high
quality applications for PHARE projects.’!

The growing influence of EU financial assistance on the learning process is also
connected with the change in the orientation of the PHARE National program. Until
1997 the PHARE program was demand-oriented, and the ties of the projects with the
priorities for entry into the EU were weak and indirect. In the absence of any concrete
financing priorities, PHARE was first of all planned relying on the needs of the support
recipients, which were ratified in the European Commission. Since there was no stability
at the administrative-political level, the needs of the support recipients changed
frequently, making the effectiveness of the PHARE projects and the continuity of the
results small.>? Until the implementation of reforms in 1997, the PHARE administration
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was not supported by the conditionality principle, which could have been realized using
ex-ante conditions (implementation before the start of the PHARE projects) or ex-post
conditions (linking the implemented projects with future projects).

In 1997 the reforms of the PHARE projects began to be implemented. Two years
after the Madrid summit meeting, which formed the administrative capability criteria
for joining the EU, the European Commission accepted the importance of administrative
capabilities to direct acquisrules in the applicant countries and changed the orientation
of the PHARE program by connecting it with the process of applicant countries’ entering
the EU. Thirty percent of all PHARE assistance was devoted to strengthening
administrative and juridical capabilities and at the end of 1997 the Luxembourg summit
council decided that the remaining 70 percent of PHARE assistance, which earlier had
been used for investments, would be devoted to investments connected with the
acceptance and implementation of the acquis.>* The reform of the 1997 PHARE program
was crucial because the division of the PHARE program into the development of
institutions and investments remains until the present.*

According to the directions of the 1997 reform in programming the National
PHARE programs, there was an effort to assure as strong as possible tie with the priorities
of Lithuania’s entry into the EU, which were fixed in the Accession Partnership. The
full transformation of the PHARE program into a supply-driven program occurred in
1999 when the National PHARE priorities were determined based on the analysis of
the short and middle-term priorities of the Accession Partnership and the existing
situation. Although this analysis was carried out by Lithuanian institutions, it was guided
by and drew details from the information provided by the European Commission’s
Enlargement Directorate about the individual fields of the acquis whose implementation
needed PHARE financial assistance the most. The transition to the formation of PHARE
priorities based on the Accession Partnership is partially ironic because due to Lithuania’s
administrative stability as the planning capabilities of the PHARE programs increased,
the Lithuanian Government lost the possibility of determining the priorities of the
PHARE institution building component.

Moreover, the application of the conditionality principle to the administration of
PHARE programs encouraged the possibility of implementing institutional and public
policy changes. The new PHARE rules empower the EU Council “to take appropriate

measures,”>>

if the applicant country does not fulfill its commitments according to the
European treaty or does not show sufficient advancement in implementing the
Copenhagen criteria or the priorities of the Accession Partnership (ex-ante
conditionality).*® The conditionality principle includes the ex-ante conditions which
must be implemented before EU financed projects begin as well as the ex-posz conditions,
which tie future financing with achieved progress. According to the Accession Partnership
document the progress of each applicant country is reviewed every one or two years.
The application of the ex-anreconditionality is evident in reading the 1998 Financial
Memorandum between the Lithuanian Government and the European Commission,*”
which is the basis of implementing the 1998 National PHARE program worth Euro
29.1 million. According to the Financial Memorandum, the principle of ex-anre

conditionality means the existence of sufficient human resources, financed from the
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national budget in the fields of agriculture, regional policy and cohesion, environment
protection and transport.38 Moreover, the principle of ex-ante conditionality is tied
with the adoption of new legal acts in the fields of social security, environment protection,
and energy, suitable for the creation of coordination methods aimed at avoiding
fragmentation in the fields of justice and internal affairs as well as providing funds to
the national budget to implement transport investment projects.

The growing influence of PHARE financial assistance on Lithuania’s adaptation
to the EU can also be related to the decentralization of the administration of the PHARE
program. In decentralizing administration, greater responsibility for managing the
PHARE program was transferred from the European Commission to the EU delegations
in the capitals of the applicant countries as well as to the institutions of the applicant
countries. It is interesting to note that the decentralized administration of the PHARE
programs is coordinated with the centralized determination of PHARE priorities.
According to the decentralized implementation system, the EU delegations on behalf
of the European Commission have to approve the PHARE project applications and
tender documents, and together with the administrations of the applicant countries
assure the supervision and control of the PHARE financed projects. Greater
decentralization will increase the flexibility of the PHARE administration (for example,
by changing the tasks of PHARE projects, the methods of assistance or the distribution
of financial resources according to different tasks) as well as encourage closer cooperation
between the institutions of the applicant countries and EU institutions.

Although its results are not yet clear, it is necessary to review the EU twinning progral11.39
The main task of the twinning program, which has been applied in Lithuania since September
1999, is to transfer “the broad range of administrative and technical expertise” from the
administrations of the U member-states to the administrations of the candidate countries®
using officials in the administrations of EU member-states or persons approved in the member-
states to help assist the applicant countries to carry out the tasks connected with entry into
the EU. The main listed advantage of the twinning program is the direct transfer of expertise
and information not using private business consultants, who often lack the technical
information in the different fields of the acquis. Therefore, one can expect more intensive
learning in the administrations of the candidate countries.

However, there are several deficiencies in the twinning program. Even the European
Commission decision to pay a supplement to member-state officials and their
departments,?! did not decrease the limited capability (or even unwillingness) of the
member-state administrations to lose their officials for a sufficiently long time period (at
least 12 months) due to the limited number of qualified officials in the very EU applicant
countries. This can in part explain why only several of the EU member-states participated
in the twinning program competition. In presenting its proposal for the twinning program,
a representative of an EU member-state mentioned that its administration would like to
make a twinning team from the officials of several member-states because their
administration has limited capabilities to carry out all the tasks of the twinning program.*?

The effectiveness of the twinning program is also limited by the long selection process
for choosing twinning partners and the procedures for creating the twinning agreements.
Secking to resolve the mismatch between the rapid need of the assistance of PHARE
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consultants in preparing EU entry assistance programs and the long procedures for selecting
twinning partners and making the twinning agreements, Lithuania’s institutions even appealed
to the European Commission with the request to allow the use of half the twinning program
budget for the hiring of short term consultants.*® However, this request was not satistied
because of the high status of the twinning program, which the PHARE administration
comimittee, in which the representatives of the EU member-states meet, has given it.

Finally, it is necessary to discuss the EU decision to use PHARE resources to finance
the participation of the applicant countries in various EU programs because this decision
means the spread of the effects of political learning in political networks, which go beyond
the borders of the administrative-political level. Lichuania uses the opportunity to participate
in such programs as Ariane, Kaleidoscope, Raphael, the fifth framework program for
research and development, Leonardo da Vinci, Socrates, Tempus and other programs.
The fees for Lithuania’s participation in a declining proportion are covered from the
PHARE budget. For example, from 1998 to 2000 Lithuania’s share for participating in
the Kaleidoscope and Raphael programs will increase from 10 percent to 50 percent.4

In implementing the PHARE projects Lithuania’s administrative and political officials
became better acquainted with EU requirements and expectations in different fields of
the acquisand increased their ability to determine institutional and public policy changes,
which are necessary for the implementation of separate EU requirements. The links between
the PHARE priorities and the Accession Partnership priorities encouraged learning in the
most problematic sectors of the acquis. The application of the conditionality principle
empowered the implementation of certain institutional and public policy changes, which
were listed by the Furopean Commission as ex-ante conditions. Moreover, the ex-post
conditionality, which links Lithuania’s progress in entering the EU with future financing
from the EU budget, also contributed to Lithuania’s adaptation to the EU.

However, one must note that even with the application of the conditionality principle,
the appearance and spread of learning does not guarantee the effective implementation of
insticutional and public policy changes. One can explain this as the influence of the interests
of administrative and political officials, which can oppose the needs of institutional and
public policy changes, of the standard operation procedures which can limit the
implementation of needed institutional and public policy changes and of other factors.4>
The influence of the interests of officials and of standard operation procedures needed for
the implementation of changes are more broadly analyzed in the study of the fisheries.

Lithuania’s Adaptation to the EU: Environment and Dynamics

Both the theoretical, and the empirical explanations of the institutional and public
policy changes agree upon the necessity for a type of “top-down” reform if one wants to
guarantee successful institutional or public policy reform.4® However, the process of
Lithuania’s adaptation to the EU has more aspects of “bottom-up” reform than of
“top-down” reform. This characteristic of the change process was partially determined
by the unequal adaptation to the EU, when the process of administrative adaptation to
the EU was significantly more intense than the process of political adapration.

In the agenda of all the Lithuanian governments there was no question about the
“top-down” reform of public administration. As the campaign programs of the Lithuanian
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political parties as well as the political discussion between the position and opposition
show the political parties almost do not compete for administrative reform. Thus, the
political parties after victories in the elections and the formation of the government do not
have a clear strategy for administrative reform, on which they could rely in the methods of
the “top-down” reform or in evaluating the on-going methods of the “bottom-up” reform.

Lithuania does not have a comprehensive tradition of public administration reform.
In Lithuania the on-going institutional and public policy changes can not be compared
with the reform of public administration because the on-going changes are not planned
or systematic. Although several editions of the strategy of public administrative reform
exist in Lithuania, the institutional and public policy changes are implemented without
considering the measures of this strategy. There are no prerequisites that the rules of the
mentioned strategy be applied in the course of institutional and public policy change
because the strategy only provides the direction of the main reforms, it does not have
detailed measures for implementation. Moreover, there is no connection between the
strategy of public administration and the National Program for the Adoption of the Acquis
(NPAA) established “philosophy” of the development of administrative capabilities.

The possibilities of the political executive to form clear directions for administrative
reform after coming to power are restricted by such factors as the great dependence of
the political executive on the advice of officials, the relatively small stability of the
political executive in the transitional period, the great participation of the political
executive in the resolution of political and short term questions, the orientation of EU
financial assistance toward administrative officials, the formation of the political executive
mostly from representatives of political parties, the parliament, and local governments
and not the state service, etc.

Asadministrative reform goes “bottom-up” its effectiveness depends on these main
factors: (1) the desire of separate institutions or bureaus to recognize and abolish the
mismatch between the existing situation and EU requirements and expectations; (2)
the favorable attitude of the institutional environment to institutional and public policy
changes; (3) outside pressure from the civil society, interest organizations, and EU
institutions.” It is important to note that in the absence of supervision of the “top-
down” administrative reform, the mentioned factors affect the separate institutions in
different ways. This article presents the argument that such a context of Lithuania’s
adaptation to the EU provides a good opportunity for administrative officials to maximize
their welfare.

The process of the “op-down” administrative reforms raises such dangers as the
lictle consistent and productive process of accepting the acquis, the not implemented
principles of a representative democracy or Lithuania’s unstable administrative system.
Speaking about concrete dangers, one can mention such phenomena as the overlap of
functions between different institutions, the unclear tasks of different institutions as
well as the methods for realizing them, the mismatch between the tasks of different
institutions and administrative resources necessary to implement them, the unclear
responsibility of institutions and bureaus, etc. Because no single institution effectively
carries out conformity control between the tasks of the different institutions and the
administrative resources, these two matters are more determined by the fight of
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institutions for the budget and not by administrative logic. Certain dangers are listed in
the report of the audit of the State Administration System, which the Ministry of Public
Administration Reforms and Local Authorities carried out and issued.*3

The entrenched principle of ministerial responsibility and autonomy, which gives
every institution considerable freedom of action in implementing institutional and public
policy changes encourages the process of “bottom-up” administrative reform. Due to
the weak “top-down” control in carrying out the formation and implementation of
policies the principle of ministerial autonomy outweighs the principle of government
responsibility. Moreover, with the absence of an unified state career service many aspects
of personnel policy (for example, the recruitment of officials, raising their qualification,
and the regulation of their careers) depend on the actions of various institutions of the
political executive. This is connected with the Soviet administrative heritage because in
the Soviet period in the absence of an unified state service different institutions were
responsible for the whole personnel policy.

However, the ability of different institutions to understand and recognize the
mismatch of the existing situation with EU requirements and expectations and to adapt
to them was not uniform. The success of the “bottom-up” adaptation depended very
much on the influence of individual personalities, especially of the political executive.
For example, in those institutions where the adaptation to the EU of political officials
was more swift the rules of recruitment for officials based on merit began to be applied
and this added to a rise in the professionalism of the personnel.

It is important to note that the sufficiently great freedom of action which the
separate institutions have in carrying out institutional or public policy changes can not
guarantee their successful adaptation toward EU requirements or expectations even if
they voluntarily comply with EU requirements. A significant part of institutional and
public policy changes, which occur during Lithuania’s adaptation to the EU, are
dependent on the institutional situation. Although different institutions have great
freedom of action in forming and realizing personnel policies, they are restricted by the
limits of positions, which the Government determines as well as the financial resources
necessary for the financing of institutional and public policy changes.

One of the most important factors for gaining the favor of the institutional
environment is the possibility of financing institutional and public policy changes from
the budget. In the absence of an effective system of using budget funds, the
implementation of changes is mostly determined by the fiscal situation. The effective
use of budget funds is not possible without several important preconditions. First, there
is no effective system of managing state expendicures:

“The working culture of a centrally-planned economy, in which the Ministry of
Finance’s role has been primarily one of accounting, remains strong in many areas.
For example, there is an almost total absence in the Ministry of Finance (and the
Ministry of Economy) of staff trained to analyse the macro-economic effects of public
expenditure decisions.”*’

In Lithuania the auditing and internal control functions of institutions financed
from the budget are not carried out effectively. Therefore, it is impossible to determine
the effectiveness of the use of human, financial, and other resources distributed by the
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state as well as its productivity. Another restriction, which restrains the appearance and
implementation of the functions of an effective performance audit, is connected with
the absence of an administration supported with programs and projects, which would
make easier an evaluation of the productivity and effectiveness of state expenditures.

As budget restrictions increase and the possibilities of the state to finance the
implementation of different institutional and public policy changes decline, the
importance of the productivity and effectiveness of state expenditures grows. Lithuania’s
political executive, faced with a financial crisis in 1999, understood the need to decrease
the expenditures designated for state administration. Such measures as forced vacations
of officials or decreasing the salaries of officials with the aim of decreasing state
expenditures are not justifiable because they can not resolve the essence of the problem
and have many other deficiencies. For example, as the salaries of state officials decline
the state service is unable to attract and keep professional employees. However, when
there is no effective and productive control of state expenditures, the use of the mentioned
methods remains perhaps the only way to save state funds.

During the time of the 1999 fiscal crisis the Kubilius government formed the Sunset
Commission,® whose task is to check the necessity of different institutions and their functions.
Although this isa more adequate method of saving state expenditures, one, however, should
not expect that its work will be effective. First of all, having no audit and internal control
system of activities, the commission will not have the possibility to evaluate the productivity
and effectiveness of the work of the about 1,300 institutions obtaining financing from the
budget. Moreover, different from the USA, whose example was copied to create this
comimission, only one centralized commission, in whose structure there will not be any
representatives from private industry or universities, will be working in Lithuania.>!

The ineffective and inefficient use of budget funds inevitably influences the
institutional and public policy changes connected with Lithuania’s entry into the EU.
‘When there is no effective control of the use of state funds and no strategy supported by
a cost-benefitanalysis of Lithuania’s entry into the EU, the use of budget funds is determined
by previous budget commitments and the struggle of different institutions for budget
funds. For example, the requested from the budget financing for the implementation of
all NPAA measures for 1999 compared with 1998 was 17 times larger and accounted for
about 2.5 billion litai.>? Such a direction can not be explained by only the growth of the
volume of European affairs. This was partially determined by the behavior of organizations
seeking to maximize their budgets. Supplementary financing allows one not only to realize
more NPAA methods, but also to decrease the workload of officials and increase their
power. In Lithuania at this time there are no criteria according to which one could determine
which type of NPAA measures can be implemented by officials, paid from the simple
expenditures of different organizations, or which methods need supplementary financing
and the assistance of consultants to be implemented.

The possibilities of financing the 1999 NPAA measures from the state budget and
other sources were two times smaller than their financing needs. Therefore, it is probable
that there might be a shortage of funds to implement useful measures and funds may be
given to financing less important measures. As was mentioned in the second section, by
connecting the determination of PHARE program priorities with the implementation
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of short and middle-term priorities of the Accession Partnership, the Lithuanian
Government lost the opportunity to provide funds for the National PHARE program
according to its own priorities for joining the EU, if they do not meet the priorities of
the Accession Partnership. Therefore, the great need exists to use budget funds for the
implementation of the most needed measures.

Another deficiency is the separation of the planning of NPAA measures from the
process of planning budget expenditures. In the transition to planning a three year
budget, there exists a great need to coordinate the planning of NPAA measures with the
planning of the budget. The linking of needs and financing is limited by three
fundamental factors: the existence of inclusive integration programs, the lack of an
effective supervision system, able to determine the conditional importance and hierarchy
of measures, and the non-existence of an all-encompassing strategy for entry into the
EU, based on the dynamics of a cost-benefit and impact analysis of EU membership.

However, disregarding the NPAA deficiencies, a short comparison of Lithuania’s
Government Program Implementation Measures (subsequently, GPIM) and the NPAA
can show Lithuania’s adaptation to the EU in the field of entry planning and coordination.
There are numerous similarities between the mentioned documents. Their creation is
similar - officials determine the GPIM on the basis of the Government program and the
NPAA measures on the basis of the Accession Partnership. Both documents have a similar
structure - both the GPIM and NPAA measures list the titles of the measures, the responsible
institutions, and implementation deadlines. The implementation control of both
documents is similar - the implementation control of both the GPIM and NPAA is
centralized and formal, i.e. more attention is paid to formal obligations, and not the
content of the obligations or quality control of the results. These and other similarities
partially arise because both general matters (GPIM) and EU matters (NPAA) are carried
out in the same institutional atmosphere. Moreover, the new institutional structures,
strengthening part of the existing procedures for standard operations, acquire in the
institutional environment the additional legitimacy, which is needed for effective work.

However, the essential differences between the GPIM and NPAA measures show
Lithuania’s adaptation. If the GPIM devotes its main attention to economic and legal
measures, then in addition to them the NPAA includes the measures for institutional
building. This difference shows the greater concern of the EU to create the essential
preconditions for realizing different requirements of the acquis. Alchough the
implementation of many measures not connected with the EU is not effective because
of the lack of adequate institutional preconditions, the GPIM does not provide sufficient
attention for the development of institutions. Another difference would be the more
detailed planning of the NPAA measures, which allows one to determine the institutional,
administrative, and financial needs, necessary for the implementation of the different
NPAA measures, the time agendas for realizing the NPAA measures as well as their
connection with the Accession Partnership. This difference enables more effective
planning and the implementation of different programs, and also provides a more perfect
basis for the control of different obligations. However, despite the mentioned advantages
of the NPAA over the GPIM, the planning, implementing, and improving the control
of the GPIM using the example of the NPAA were not discussed.
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Lithuania’s adaptation to the EU can also be evaluated by comparing the work of the
Governmental European Integration Commission (GEIC) and the Cabinet (Government).
The established in 1995 GEIC until its reorganization in 1998 was not an effective institution
because of many factors. The commission met infrequently and did not have any formal
powers of making decisions because its decisions had to be approved by the Government as
well as the domination of the Ministry of Foreign Affairs in shaping its agenda.>

Thus, one can compare the work of these two institutions only after the reorganization of
the GEIC, when it received the powers of making formal decisions, and its meetings became
more frequent and the Furopean Committee under the Government took over the formation
of its work agenda. After the latter institution took over the formation of the commission’s
work agenda, the GEIC meetings were closely tied with internal policy and the reform of the
institutional structure. Questions directly connected with the NPAA usually became the questions
discussed at the commission’s meetings. The more frequent calling of the commission’s meetings
and the expansion of its composition speeded up the adaptation of the political officials to EU
requirements and expectations and the political learning process. Giving the prime minister
the power to chair the commission’s meeting provided the opportunity to include representatives
of the highest level political executive in the process of political adaptation to the EU.

Differently from the Cabinet in which there is an associate atmosphere, the dimension
of making decisions “top-down” is more noticeable in the GEIC. Although it would appear
that the commission would not be an effective coordinator due to its broad composition and
the principle of ministerial autonomy, it was able to accept important documents by using
theargument of the importance of EU matters. For example, at the end of 1999 the document
entitled “Outline of Impact Analysis of Lithuania’s Accession to the Furopean Union,”
which created the preconditions for a cost-benefit and impact analysis of EU membership,
was approved. Different from the Cabinet, the GEIC is less restricted by the ineffective
government coordination procedures, which require that the projects of legal acts presented
to the Cabinet be coordinated with the interested institutions. Because of these advantages,
the GEIC was used to give greater weight to important and connected with Lithuania’s
entry into the EU documents, to resolve the problems of coordination between ministries
and to make decisions, which obligate the separate institutions to implement certain important
assignments for integration into the EU.> However, the usage of the advantages of the
GFIC in the work of the Cabinet is not even discussed.

A similar situation exists in the field of investment planning. Until the year 2000
state investments were planned through the State Investment Program and several special
purpose funds (especially the specialized roads, rural, and small and medium business
funds). After the year 2000 when the programs (PHARE 2000, SAPARD, and ISPA) for
assisting EU entry began to be implemented, the planning and implementation of national
investments will not change, and the basis of EU investments and the planning for needed
additional national financing will be the National Development Plan. Although it is
evident that the need (about 25 percent) of the national financing funds, needed for the
supplementary financing of EU investments, can not be satisfied as the range of EU
investment funds grows and all national investment funds will have to be used by adding
to the growing EU investments, the possibility of the coordination of the processes of
planning national investments with the process of EU investments is not even analyzed.
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The greatest deficiencies of the national investment planning process are
fragmentation (there is no single basis for planning investments and investment funds
are not part of the budget), centralization (although EU investments are planned on
the basis of counties, they have no investment powers or functions, and lack the necessary
personnel), the absence of development aims (the influence of investments on business
and economic growth is not evaluated) as well as non-compliance with the principles of
planning EU investments (especially, programming, partnership, monitoring, and
evaluation). Despite the merits of the EU investment planning process, no one has so
far attempted to look in one way or another at the merits of the planning and
implementation of EU investments, which could abolish the existing deficiencies of the
process of planning and implementing national investments.

Another important factor of the institutional environment is the procedures of
interministerial and government operation. Many institutional and public policy changes
effect more than one institution and therefore their implementation depends on the
effectiveness of the cooperation and coordination methods of several institutions. Moreover,
despite the certain freedom of action of institutions, they work in an institutional environment,
which limits the implementation of institutional and public policy changes, not compatible
with the established standard operating procedures. The preparation and implementation
of the necessary institutional and public policy changes is especially restricted by the deficiencies
of policy coordination at Lithuania’s administrative-political level.

In Lithuania political coordination is closely connected with central control. The
Chancellery of the Lithuanian Government and the staff of the Prime Minister only
formally control the implementation of the commitments of the separate institutions, not
paying much attention to the degree or quality of the implementation of separate
commitments. However, the added value created by the EU coordinating institutions is
growing gradually. If earlier the EU coordinating institutions only sent to the responsible
institutions the tasks formed by the European Commission or the EU delegations, their
created added value is growing. It is interesting to note that greater added value is being
created by trying to steer away from the existing standard operation procedures.>® After
several of the coordinating institutions became formally responsible for the preparation of
the documents connected with entry into the EU (for example, the National Program for
the Adoption of the Acquis, the National Development Plan, the Medium-Term Economic
Strategy or applications for the PHARE program), they coordinate the process of preparing
the documents and improve the contributions of different institutions.

However, the existing institutional environment limits the development of
coordinating measures. The deeply entrenched principle of ministerial autonomy limits
the cooperation of ministries and the exchange of information. During the formation
of policy, the coordination of policy mostly relies on the mutual consultations of different
ministries or other institutions. However, this method of coordination is not effective
because of the principle of ministerial autonomy. If an agreement between different
organizations is not reached, the resolution of the questions is passed on to the Government
consultants in the Prime Minister’s staff, who help reach a compromise. However, this
method of coordination also does not work often because of the weak conflict arbitration
powers of the Central Government. When there is no uniform Cabinet position on the
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resolution of different questions, bureaucratic interests dominate during the arbitration
of these conflicts. The effectiveness of resolving disputes between institutions very often
depends on the position of the minister - if a minister does not agree with the decision on
one or another question, it is difficult for the Cabinet to accept a decision not coordinated
with all the members of the cabinet due to the associate atmosphere of its work.

Another deficiency of political coordination is the too great involvement of Government
advisors (career officials) and even consultants (political appointees) in making decisions on
short-term issues or “extinguishing fires”. For this reason, they can devote less attention to
the formation of strategy, the arbitration of conflicts between institutions, and the control of
the work of responsible institutions. The work of Government consultants and especially
the advisors is oriented toward the organization of the process of Government work, a factor
which diminishes their opportunities to payattention to the content of the policies.”® Because
the Government Chancellery along with the Government advisors pay most of their attention
to technical and legal issues, the staff of the Prime Minister is overloaded and thus can not
efficiently resolve the issues of policy coordination and political strategy.

Such a work atmosphere in the Central Government also affects the work of different
ministries. In the mentioned institutional environment, the different institutions, which
participate in the process of coordinating legal acts, pay more attention to the requirements
of form than to the contents of the legal acts. Also before the projects of legal acts are
introduced no analysis of the social-economic costs and of the influence of the regulation is
completed and there are no intensive consultations with the interested social organizations.”
The ministries pay too little attention to planning their work strategies. Although the
Government Law provides for the possibility of preparing strategies for ministries, this
regulation is not applied because the political executive does not see the need to burden
officials with the preparation of strategies. The development strategies of various branches of
the economy are not coordinated, they do not have detailed methods of implementation
and are usually separated from the process of budget formation. The preparation of important
strategic documents does not receive more attention from the political executive. For example,
the National Development Plan determining the basis for EU and investment planning and
implementation, whose preparation receives great political attention, was prepared and
adopted without the major participation of the political executive.

An Analysis of the Fisheries Case

The study of the fisheries case is the study of a particular case. Although the pressure
of adapration, arising because Lithuania’s administrative and institutional tradition do
not meet EU requirements and expectations, is not great in this field, the institutional
and public policy changes necessary for the implementation of different EU requirements
was limited by the lack of coordination of the interests of administrative officials and
politicians with the proposed institutional and public policy changes and the unfavorable
standard operation procedures, which did not allow the resolution of the question of
the non-convergence of the interests of administrative and political officials with the
needed changes. Thus, when there was an average pressure of adaptation, Lithuania’s
adapration to the EU in the field of fisheries was slow (time dimension), inconsistent
(consistency dimension), and of narrow volume (volume dimension).
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The fishing sector is now administered jointly by two institutions: the Fish Stock
Department of the Environment Ministry and the Fishing Department of the Agriculture
Ministry. This double administration was inherited from the Soviet period when the
two committees worked in the Lithuanian administration. The 1997 European
Commission opinion on Lithuania’s membership in the EU urged the reorganization
of fishing control mentioning that “It is essential for Lithuania to create a fishing
administration that would comply with EU requirements for controlling fish supplies,
fishing industry, fish processing, and trade and could also collect data and coordinate
the necessary reorganization.”® Lithuanian officials noted that without this opinion
the question of reorganizing the control of fisheries would not have been included in
the 1997 Lithuanian government work agenda.”

The question of the reorganization of the fisheries was also analyzed in a report by
Danish consultants. The Danish project informed the Fishing Department of the
Agriculture Ministry, that the administration of the fishing sector in all EU member-
states was delegated to institutions responsible for agriculture. This occurred while the
administrative adaptation to the EU Common Fisheries policies was taking place, and
the relative importance of fish processing compared to the conservation of fish stocks
was increasing and there was a close connection between the Fisheries Instrument and
the European Agriculture Guidance and Guarantee Funds.

Such an adaptation of the EU member-states and the appropriate EU expectations
in the field of fishing administration benefited the Agriculture Ministry and not the
Environment Ministry because the creation of an unified administrative system meant
the transfer of the functions of the Fish Stock Department of the Environment Ministry
to the Agriculture Ministry. The Agriculture Ministry, guided by the needs of Lithuania’s
adapration to the EU in the field of fishing administration, prepared a project for a
Fishing Law, in which the responsibility for controlling the fishing sector was assigned
to one institution. However, the Environment Ministry, which tried to retain its functions
and the budget assignation for carrying out these functions, refused to coordinate such
a project, in this way, postponing the passage of the needed law for three years.

The passage and implementation of this law would have not only given one institution
the responsibility for controlling the fishing sector, but also provided the preconditions
for such important issues as the creation of a fishing boat register and supervision system.
The main argument of the Environment Ministry against a unified fisheries administration
system was the important fish stock conservation functions it was fulfilling, which the
Agriculture Ministry could not take over, as well as the functions not delegated to anyone
for implementing new cooperation projects of the two ministries. It is worth noting that
the Environment Ministry could block a decision on the control of the fisheries because
the influence of standard operation procedures is stronger than the need of Lithuania’s
adaptation to the EU. For example, using suitability logic terminology, the abolition of
institutions in Lithuania, the checking of their functions, or the use of the powers of
outside institutions to settle issues of different institutions are not part of suitability logic.

When there was no unified administrative system and there was a conflict between
two institutions, the issues connected with Lithuania’s integration into the EU were
being settled by work groups, made up of four representatives from the Agriculture
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Ministry and two representatives from the Environment Ministry. However, when there
was no effective cooperation between the ministries, the activity of the work group was
not effective and it was not possible to guarantee effective control of fisheries. The
cooperation of the ministries was mostly based on the principle of negative coordination,
when both responsible institutions carry out formal functions and make minimal efforts
to settle issues that are not assigned to them. The Fisheries Instrument section of the
National Program for the Adoption of the Acquis was made by and implemented by the
Fishing Department of the Agriculture Ministry, which did not have all the necessary
authorizations and sufficient financial and human resources. In EU institutions an
uncoordinated position was being represented and when representatives of both
institutions participated at meetings discussions between opposing positions were held.

Taking into account the insufficient cooperation and the ineffective administration
of the fishing sector, the Agriculture Ministry proposed to unite the two departments
not on the basis of a separate law, but by a Government decree. The project of the
Government decree foresaw the transfer of the Fish Stock Department of the
Environment Ministry to the care of the Agriculture Ministry together with its budget
financing and all other property. However, the Environment Ministry did not also
agree to coordinate the points of this document, thus blocking its acceptance and
implementation. After the failure to resolve the conflict of the two institutions, an
effort was begun to find an outside arbitrator who could resolve this conflict.

However, due to the doctrine of ministerial responsibility, the associate acceptance
of decisions in the Cabinet, and the Central Government’s weak powers of arbitration,
the outside institutions were unable to resolve the conflict between the two ministries.
Although after its meeting discussing fishing, the Seimas Rural Affairs Committee
recommended that the Government unite the two departments by transferring control of
fishing to the Fishing Department of the Agriculture Ministry, this recommendation did
not result in the reform of managing the fisheries. The Agriculture Ministry also tried to
resolve the conflict by using the authority of the Prime Minister, who signed a directive to
the two ministries to prepare a plan for the reorganization of the administration of the
fisheries which would transfer the administration of the fisheries to one institution.
However, even the directive of the Prime Minister was not implemented. This reflects the
low capability of the Prime Minister and his staff to resolve conflicting issues if one member
of the Cabinet, representing the interests of the Fish Stock Department of the Environment
Ministry, expresses his opposition to needed institutional and public policy changes and
seeks to preserve the stasus quo in the field of the administration of the fisheries.

The process of analyzing this conflict shows that the Cabinet did not have an
independent position and the Cabinet members, representing the conflicting sides, mostly
relied on the position formed by their officials. The Prime Minister and his staftalso did not
view the fisheries conflict as a state matter, but as a conflict between two institutions, a
question of the mutual relations of two organizations.* In such an institutional environment
the narrow interests of the Fish Stock Department of the Environment Ministry could not
be overcome despite the need of Lithuania’s adaptation to EU expectations.

However, at the end of 1998 EU pressure became stronger. The regular 1998
report of the European Commission on Lithuania’s progress in entering the EU noted



24 Vitalis Nakrosis

that “it is necessary that Lithuania implement the legal and administrative reforms, necessary
to implement the Common Fisheries Policy.”®! This report renewed the discussion about
the reorganization of the control of the fishing sector. The Governmental European
Integration Commission in its meeting after discussing the European Commission report
delegated the European Committee under the Government to provide suggestions for
resolving this question. In addition to the suggestions of the European Committee, the
Ministry of Administrative Reforms and Municipal Affairs also offered suggestions on
this question. The latter ministry analyzed the account of the Fish Stock Department of
the Environment Ministry on the implementation of its functions and decided that the
tasks of this department do not match the number of personnel.

The growing EU pressure as well as the participation of outside institutions enabled
the passage of a compromise decision. Relying on the Government decision for the
reorganization of the administration of the fishing industry,62 the functions of the
formation and administration of the fishing industry, as well as integration into the EU
were assigned to the Agriculture Ministry. The Environment Ministry was charged
with the reorganization of the Fish Stock Department by decreasing the maximum
number of positions to 11 with the funds arising as a consequence of the staff reduction
being transferred to the Agriculture Ministry. The Environment Ministry retained the
functions of fishing control, of setting and protecting stock limits, of evaluating the
damage made to fish stocks and applying compensation measures. This compromise
decision did not create an unified system of managing the fisheries although it did
provide for the transfer of the funds arising from the staff reduction to the Agriculture
Ministry as well as the formal consolidation of the functions carried out by the Agriculture
Ministry in the fisheries area connected with Lithuania’s entry into the EU. Due to the
ineffectiveness of this compromise decision it was decided to discuss the question of
managing the fisheries at a meeting of the Sunset Commission.

The analysis of the fisheries case shows that the implementation of needed institutional
and public policy changes depends on the institutional environment. In resolving the
issue of reorganizing the administration of the fisheries, the institutional environment was
not favorable because the essence of the institutional and public policy changes contradicted
the interests of certain administrative and political officials, and due to the doctrine of
ministerial responsibility, the associate work of the Cabinet as well as the inadequacy of
the arbitration powers of the Prime Minister and his staff, the interests of the administrative
and political officials could not be overcome, ignoring the needs of Lithuania’s adaptation
to the EU. The analysis of the fisheries case also shows that in a conflict political officials
represent the interests of administrative officials and not state needs because the interests
of the officials are not restricted by outside limitations due to the large autonomy of the
ministries and the absence of a unified strategy of Cabinet work.

The Pressure of Adaptation: Regulation, Environment Protection and the
Drinking Water Directive

The analysis of the fisheries case showed that the institutional and public policy
changes in the fisheries field depended more on the institutional environment and the
interests of the participants and not the pressure of adaptation. However, the mentioned
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analysis of the case is extraordinary because the pressure of adaptation in many areas is
the principal factor influencing adapration to the EU.

The first part of the article presented a conceptualization of the pressure level of
adapration, distinguishing the pressure into low, middle, and high. It was observed that
the level of adaptation pressure influences the process of institutional and public policy
changes according to the time dimension (rapid and slow changes), the consistency
dimension (consistent and inconsistent changes) as well as the volume dimension (broad
and narrow volume changes). However, wanting to analyze the influence of adaptation
pressure, it is necessary to rely not only on an analysis of the individual case, but also on
a more detailed conceptualization of the adaptation pressure.

The pressure of adaptation exists in the following fields of state intervention:
distribution, macro-economic stabilization, and administration.®® In one form or another
the EU implemented all three functions and thus the pressure of adaptation exists in all
these fields. However, for the most developed administration function in the EU it is
most useful to analyze the pressure of adaptation in the field of administration. One can
conceptualize in the field of policy administration the pressure of adaptation to the EU in
two main analytical dimensions: i.e. the styles and structures of administration.®

The style of administration is determined by the form of state administration
(hierarchical versus self-administration, substantive versus procedural as well as unified,
having detailed requirements versus a form of administration, providing considerable
administrative flexibility and freedom of action) and administrative mediation between
different interests (formal versusinformal, legalistic versus pragmatic and open versusclosed
relation between administrative and social officials). The forms of state administration are
directly connected with the forms of the mediation of interests. For example, the detailed
administration of essential requirements is identical to the formal and legalistic form of
the mediation of interests while the flexible and procedural form of administration can be
coordinated more with the form of informal and pragmatic mediation. Speaking about
the structures of administration it is important to note the distribution of vertical
(centralization/decentralization) and horizontal (concentration/fragmentation) of
administrative functions and the forms of administrative control and coordination.

Because Lithuania inherited an administration system not complying with EU
administration requirements, due to the existing mismatch not only is the adaptation of
the administration forms necessary, but also the adaptation of the administration structures,
of the persons working in them as well as the structures of mediating interests. The greatest
non-convergence are in the field of environment protection: Lithuania which inherited
an undeveloped system of environment protection administration has to adapt to the very
well developed system of EU environment protection administration. The EU environment
protection system in some aspects is more developed than the most exacting standards of
environment protection administration applied by EU member-states. For example, EU
requirements in the field of air quality are new not only in Lithuania, but in some EU
member-states, which did not have air quality administration before becoming EU members
or before passing the norms for air quality administration.

The degree of mismatch in the environment protection field is especially great.
The implementation of the EU environment protection requirements, which are
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consolidated in 300 legal acts regulating environment protection, require the mobilization
of large financial and human resources, which is a great burden for the budget of states
in the transitional period. Speaking about budget resources it was calculated that the
implementation of the 15 most expensive EU law acts would cost the Lithuanian
authorities about Euro 3.1 billion.®> Without including the expenditures of implementing
the most expensive costing directives (70/220/EEC for automobile pollution), which
will for the most part be covered by the private sector, the implementation of the
remaining 14 most costly directives until the year 2010 will cost about 381.9 million
euros, which was 6 percent of Lithuania’s budget in 1996.% It is evident that the
Lithuanian budget in the financial crisis affected year of 1999 can not even allot
investments of a similar size, necessary for imple- menting the regulations of various
EU environment protection directives.”’

Speaking about human limits, it is necessary to note that the implementation of
EU environment protection requirements and the supervision of the implementation
require the founding of new institutions (for example, the Chemical Materials and
Preparative Control Agency), the founding of new positions in new and working
institutions (it was calculated that by the year 2002 about 15 new officials have to be
hired by the Environment Ministry and about 20 in its regional departments if one wants
to guarantee their capability to implement the tasks®®), the education of officials at all
levels of rule as well as of the personnel of local government establishments, the creation
of an environment protection “network,” connecting the institutions passing decisions
with the institutions implementing the policies and institutions of supervision, etc.
However, the greatest problem is the general influence of the restrictions of financial and
human resources for implementing EU environment protection requirements, the
assimilation depends on human resources because the preparation and implementation
of investment projects requires qualified personnel and environment protection “networks,”
which unite different interested institutions. For example, due to the lack of qualified
personnel, the inadequacy of the environment protection “network” and coordination,
Lithuania can not effectively use the benefits provided by EU investment programs.

However, one should not overestimate the problems of inadequacy and the pressure
of adapration. First of all, the pressure of adaptation differs in different environment
protection fields and is not equal while the forms of EU administration can be the same
as Lithuania’s forms of administration. For example, the pressure of adaptation created
by the EU Drinking Water Directive (80/778/EEC) is relatively lower than in other
fields of environment protection. The 1980 Drinking Water Directive administers the
quality of the water used by people with the aim of assuring the health of the inhabitants.
The directive formally obligates the EU member-states (and also the applicants countries
because they have to accept the acquis before entering the EU) to set standards within
the boundaries of obligatory and recommended standards for the more than 60
parameters listed in the directive. By setting detailed content requirements and measures
for evaluating compliance and supervision, the directive leaves little freedom of flexibility
in applying the requirements of the directive. This directive requires forms of hierarchical
administration (and not self administration), of content regulation (and not procedural)
as well as uniform and having detailed requirements administration (and not
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administration granting considerable administrative flexibility and freedom of action).*?
These forms of EU administration without content administration comply with
Lithuania’s administrative and institutional tradition in the field of drinking water quality
regulation.

Moreover, one should not overestimate the pressure of adaptation because the
characteristics of institutional and public policy changes are also influenced by other
factors. The slow implementation of the requirements of the Drinking Water Directive
was influenced more not by the pressure of adaptation, but the problem “moving target.”
Because the directive was being reviewed, it was sufficiently complicated for Lithuania’s
institutions to set the degree of non-convergence and to list the necessary changes for
adaptation. The problem of “moving target” partially influenced the slow implementation
of the Drinking Water Directive: although the Health Ministry had already at the end
0f 1996 prepared a project of the Drinking Water Law, its passage and implementation
were postponed until the end of 1999.

Conclusions

EU requirements and expectations are the principal sources of Lithuania’s
administration, of administering and modernizing public policy because the introduction
of new operation procedures reforms the administrative system and forces administrative
and political officials to adapt to the new challenges changing the old standards of
behavior as well as rejecting the characteristics of Soviet heritage. As the brief comparisons
in the third section of the planning of the methods for realizing the NPAA and
Governments programs, the planning of EU and Lithuanian investments, the processes
of coordinating EU and non-EU related matters show that during Lithuania’s
accommodation to the EU not only were new institutions created, but also new action
procedures began to be applied. However, despite the new action procedures which are
used in managing EU matters, their adaptation with the managing of matters not
connected with the EU is very slow.

As the second section shows, the on-going formation of the work agenda by EU
institutions affects the adaptation process influencing the dynamics and forms of
institutional and public policy changes, while the measures of EU financial assistance
inform administrative and political officials about EU requirements and expectations,
encourage the adaptation of their behavior to EU dimensions and help them to better
determine the existing non-convergence between EU requirements and expectations
and Lithuania’s traditions as well to form the need for institutional and public policy
changes necessary to abolish this mismatch. However, when EU requirements and
expectations dominate Lithuania’s adaptation process, numerous serious problems arise
because the institutional and public policy changes being carried out as a consequence
of the adaptation to the EU depend too much on the implementation of the separate
EU requirements and expectations which appear in the work agenda of the Lithuanian
Government due to the implementation of the powers of forming the EU work agenda
or the “bottom-up” adapration.

First of all, such an adaptation process is longer but less stable that the adaptation
process being carried out “top-down” on the national scale. The implementation of the
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institutional and public policy changes required by EU institutions, but often not
understood by the representatives of Lithuania’s political executive, and their consolidation
in the system of Lithuania’s administrative and institutional tradition are sufficiently long.
Moreover, because not all EU requirements and expectations are uniformly appropriate
for states in the transitional period, the period of their adaptation has to be carefully
planned with the aim of decreasing the social and economic expenses of implementing
the EU requirements and expectations. However, in the absence of a cost-benefit analysis
strategy for entering the EU as well as no rational procedure for planning insticutional
and public policy changes according to the “tcop-down” point of view, the period of
adaptation for EU requirements and expectations is more dependent on the use of the
formation levers of the EU work agenda, the use of the measures of EU financial assistance,
and not the need of the whole country’s adaptation to the EU.

The provided conceptualization of adaptation to the EU makes the assumption that
institutional and public policy changes will be influenced by the degree of non-convergence,
suitability logic, the interests of officials as well as EU financial assistance and the powers of
forming the agenda. One could claim that the degree of non-convergence is the most
important factor influencing Lithuania’s adaptation to the EU partially because its description
includes the need for financial resources, which are necessary for the implementation of
individual institutional and public policy changes. Alchough at this time the lack of financial
funds remains the main factor limiting the implementation of institutional and public policy
changes, one must note that the lack of financial funds is often abused in an effort to justify
the preservation of the old standard procedures or inactivity. Moreover, without an effective
system of using and controlling budget funds (see the third section) financial funds are not
used productively and rationally, a factor which decreases the possibilities for implementing
the necessary institutional and public policy changes.

However, the analysis of the fisheries case (fourth section) shows that the
effectiveness of the implementation of needed institutional and public policy changes
depends on the institutional atmosphere and standard operation procedures. Although
the degree of non-convergence and the pressure of adaptation were not high in the
fisheries field, Lithuania’s adaptation toward EU requirements and expectations in the
fisheries field was restricted by the lack of coordination of the interests of administrative
and political officials with the proposed institutional and public policy changes as well
as the unfavorable standard operation procedures, which did not allow for the resolution
of the conflict between the two organizations. The examples of the Environment
Protection Regulation and the Drinking Water Directive show that despite the broad
range of EU requirements and expectations the conditional compatibility of EU and
Lithuanian regulations can exist in separate fields of environment protection. The fifth
part of the research also shows that the implementation of the necessary institutional
and public policy changes can be restricted by the problem of “moving target.”

The analysis of adaptation to the EU used three main variables. Lithuania’s
administrative and institutional tradition remains the main analysis variable in Lithuania’s
adaprtation to the EU. First of all, by setting off EU requirements and expectations
against Lithuania’s administrative and institutional cradition the pressure of adaptation
is formed. Moreover, tradition affects the implementation of institutional and public
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policy changes through the institutional environment, suitability logic, and standard
operation procedures. The analysis of the fisheries case showed that an unfavorable
institutional environment and the application of standard operation procedures hindered
implementing the needed institutional and public policy changes in the fisheries field.

The institutional environment also influenced the behavior of individual
administrative and political officials during the process of Lithuanian adapration to the
EU. The first part of the article made the assumption that suitability logic restricts the
behavior of individual officials by establishing the boundaries of suitable and unsuitable
behavior. The institutional environment in Lithuania is not favorable for the
implementation of institutional and public policy changes because it is guided too much
by old standard operation procedures, restricts too little the behavior of administrative
and political officials to maximize their own welfare, and does not assure the effective
coordination and use of budget funds.

In the absence of detailed EU requirements and expectations of adaptation the
applicant countries have considerable freedom of action to select the form and dynamics
of implementing EU requirements. However, in the absence of effective institutional
and public policy control of “top-down”, the danger exists that the administrative officials
can use this freedom of action to maximize their own welfare. In view of such a situation
the probability increases that the administrative and political officials can interpret EU
requirements and expectations according to their own interests. If the EU requirements
are in conflict with the interests of local officials, their implementation is particularly
complicated. As the analysis of the fisheries case shows, using the unfavorable institutional
environment the institutions, representing the necessary institutional and public policy
changes cannot overcome the szatus quo defending officials.

Translated by Saulius Girnius
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SEMI-PRESIDENTIAL INSTITUTIONAL MODELS AND
DEMOCRATIC STABILITY: COMPARATIVE ANALYSIS
OF LITHUANIA AND POLAND

Vykintas Pugaciauskas

Introduction

Research on democratic stability in the newly democratic countries is problematic for
a number of reasons. Political traditions are not yet established, party systems are changing
and electoral formulas are being changed, and in addition, one can not always separate
personal influence of exceptional political leaders from their insticutionally-afforded

! is exceptionally important since all

possibilities. However, this “downstream” question
above-mentioned problems are not solely methodological. They might even pose dangers
for democratic stability. In this article, a popular assumption is made that the choice of an
institutional model does matter — and at matters, first and foremost, from the viewpoint of
democratic stability.

The institutional model might become the foundation and the core of system stability
or it might cause changes, sometimes even violent ones. The role of the institutional model
in the newly democratic countries might even be more important than in the consolidated
democracies. In the former, the rules of the game are not yet linked to the traditions of the
game and this raises the possibility of unexpected and potendally dangerous decisions and
conflicts as political actors are presented with incentives to redefine the powers of their
institutions. In the semi-presidential insticutional model, this situation might be even more
dangerous than in other arrangements since semi-presidentialism is like no other model
open to various power configurations. Rules of the game in this model may be applied
flexibly with regard to particular political situations and they afford more degrees of freedom
in making political decisions.

A comparative analysis of semi-presidential models in newly democratic countries thus
might provide us with definitions of possible dangers to their democratic stability. It is a
comparative analysis that enables to trace the institutional dimension of politics and discover
the features of semi-presidentialism as a system, 1. e. to determine how similar institutional
models are able to meet the challenges, not only to study how the challenges themselves
affect democratic stability. It is appropriate to note here that this article is not a study of
constitutional texts nor an assumption is made that they determine politics completely and
straightforwardly. This article rather focuses on political actors and their behaviour.
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This is not a systematic comparative analysis. I consider, however, that the analysis of
similarities of, and differences between, two semi-presidential institutional arrangements —
Lithuanian and Polish — enables us to make some tentative conclusions about the effects of
semi-presidentialism as a system. In addition, this choice of countries allows us to control
some external variables such as political culture? and ethnic homo- or heterogeneity. From
the more practical point of view, in an attempt to explain the effects of Lishuanian semi-
presidential model the best counterpart to compare it with seems to be Poland’s institutional
arrangement.

The analysis of Lithuanian and Polish institutional models therefore might enable
us to establish their opportunities and dangers to democratic stability. It is necessary to
note here that opportunities and dangers are asymmetric concepts. The assumption
will be made that opportunities presented by the institutional model can not be weighed
against (still much less to outweigh) their dangers. This assumption stems from the
more general view of democratic stability: I do not equate it with the effectiveness of
government policy; on the contrary, I hold that in the dilemma between effectiveness
and democratic stability, the latter is more important.

The term “democratic stability” in Lithuania and Poland means “regime stabilicy”
and as a syszernic variable might be contrasted with political, i. e. limited, stability (this
comparison makes sense in its negative form: democratic, or regime, instability versus
political, or limited, “every-day”, instability). However, the term “democratic stability” is
preferable to “regime stability” as the former carries considerable normative charge. Rather
than to define the “essence” of democratic stability I will confine myself to presenting the
criteria of democratic znstability®: (1) cancellation of constitutionally required democratic
elections; (2) usurpation of government powers —usually this means actions by the president
without the assent of the voters; (3) violent overthrow of the elected presidents instead of their
dismissal through impeachment or by other constitutional means.

In this article, I will proceed to demonstrate that certain systemic features of semi-
presidentialism are potentally dangerous to democratic stability. Firstly, semi-presidential
institutional models create the incentives for inter-institutional conflicts, which might be
eliminated or, more realistically, made less likely only by a very carefully designed constitution.
Secondly, stability of semi-presidendialism depends on the established traditions while the
lack of traditions might be destructive. Thirdly, some features of the presidencyasan institution
mightalso be unfavourable to democratic stability. Lastly, the stability of semi-presidentialism
depends on its context (party systems, electoral formulas etc.) but institutional regulations
connected with the institutional model might not be conducive to a favourable context.
Many of the conclusions are made on the assumption that it is correct to study democratic
stability not only in the long term (for example, statistically?) but also in the medium term.
This strategy of research is necessarily more speculatives, butitallows to focus on the problems
faced by concrete countries in a given period of time.

Defining Semi-Presidentialism

An acceptable definition of semi-presidentialism not only should disclose essential
and exceptional formal features of semi-presidentialism, but also point to possible seats
of constitutional conflicts. However, after two decades of intensive use of this term
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there is still no agreement on its position and importance in the classification of institutional
models. That semi-presidentialism is “a new political system model” was first noted by
Maurice Duverger,6 but not all scholars followed his definition and some even presented
counterarguments to it.” Arend Lijphart® after discussing the conceptual conflict between
dichotomy (presidentialism versus parliamentarism) or trichotomy (presidentialism versus
semi-presidentialism versus parliamentarism) in the classification of institutional models
asserts that the concept of semi-presidentialism is outdated: Duverger himself classifies
semi-presidential regimes into several sub-types (and their political process into alternating
presidential and parliamentary phases) which might be ascribed to either of the major types
— presidentialism or parliamentarism. Therefore semi-presidentialism remains an almost
empty cell.

Itisa rightful criticism of Duverger’s article. However, I hold that semi-presidentialism
isa separate institutional model which not only differs from presidential and parliamentary
models according to formal criteria but also has its internal logic. Precisely this logic
enables us occasionally to register the gravitation of semi-presidential model towards the
types of either presidentialism or parliamentarism but it would be erroneous to identify
semi-presidentialism with either of them. In this respect, the difference between the “actual”
and the “potential” behaviour? should always be borne in mind.

‘What are, then, the differences between semi-presidential model, on the one hand,
and presidential and parliamentary models, on the other? The main institutional feature
which separates semi-presidentialism from both is a dual executive structure where the
executive power is shared by the president and the prime minister. As in the case of
presidentialism, the president is elected directly or at least not by the parliament; his
term is fixed; and his powers are not symbolic. Most of these criteria are not present in
the parliamentary regimes. On the other hand, semi-presidentialism is different from
presidentialism in some key features: the government is lead by a prime minister who
possesses real power; its term is not fixed; it relies on the confidence of the parliament
the president usually has the power to dissolve the parliament.

Carlos Santiago Nino attributes two parliamentary and one presidential features
to what he calls a “mixed system”. Firstly, the posts of the head of state and the prime
minister are separate; secondly, the government is formed with the intervention of the
parliament; thirdly, the government is formed with the intervention of voters.10 This
definition however does not include one key feature of semi-presidentialism, namely
the dismissal of the government. A “classical” definition by Duverger is more elaborate
on thisissue. “A political regime is considered as semi presidential, according to Duverger,
if the constitution which established it combines three elements: (1) the president of
the republic is elected by universal suffrage, (2) he possesses quite considerable powers;
(3) he has opposite him, however, a prime minister and ministers who possess executive
and governmental power and can stay in office only if the parliament does not show its
opposition to them.”!!

Matthew Shugart and John Carey'? narrowed the concept of semi-presidential
regime into premier-presidential type but their definition does not differ much from
that offered by Duverger. Firstly, the leader of the executive is elected by the universal
suffrage but in premier-presidential regime (s)he is not so much a “leader” as in the
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presidential one since (s)he must co-exist with the prime minister who heads the government.
Secondly, the president possesses political powers such as initiating a referendum or a
judicial review. The president may possess other legislative powers such as veto or decree
powers, (s)he participates in the nomination of prime minister, ministers and other officials
and, asa rule, has the power to dissolve the parliament. Thirdly, the government is subject
to confidence in the parliament (and if the president has a unilateral power to remove either
prime minister or ministers, such system is no longer considered premier-presidential).

Giovanni Sartori criticises the criteria of premier-presidential regime as lacking
discriminatory power. He presents five properties of semi-presidentialism:

“1) The head of state (president) is elected by a popular vote — either directly or
indirectly — for a fixed term of office.

ii) The head of state shares the executive power with a prime minister, thus entering
a dual authority structure whose three defining criteria are:

iii) The president is independent from parliament but is not entitled to govern
alone or directly and therefore his will must be conveyed and processed via his
government.

iv) Conversely, the prime minister and his cabinet are president-independent in that
they are parliament-dependent: they are subject to either parliamentary confidence or no-
confidence (or both), and in either case need the support of a parliamentary majority.

v) the dual authority scructure of semi-presidentialism allows for different balances
and also for shifting prevalences of power within the executive, under the strict condition
that the ‘autonomy potential’ of each component unit of the executive does subsist.”?

With regard to the three latter definitions, Gianfranco Pasquino formulates his
criteria of semi-presidentialism: “(1) the president of the Republic is directly or indirectly
elected by a popular vote; (2) the president of the Republic has the power to appoint a
Prime Minister and, within limits, to dissolve parliament; (3) the Prime Minister is
subject to an implicit or explicit confidence vote by Parliament.”'4

This discussion indicates a degree of conceptual ambiguity since there is no
agreement either on dichotomous or trichotomous classification, or on regimes which
meet the criteria of definitions or on the discriminatory power of the definitions. Robert
Elgie!® tries to correct the shortcomings of various definitions of semi-presidentialism
by proposing to apply only “dispositional” properties instead of “relational” ones (the
latter are especially clear in the definition by Sartori). This means that the classification
of regime types should be based not on the established models of executive politics but
according to constitutional variables: whether there is both a head of state and a head of
government, whether or not they are popularly elected and whether or not their term is
fixed. Combination of these variables results in an exhaustive classification of 24 logically
possible regime types of which only 5 exist in the real world. Semi-presidentialism is the
case where there are both the head of state and the head of government and where the
former is elected universally and serves for a fixed term while the latter is not elected
and his (her) term in office is not fixed. This classification allows for conceptual clarity
at least when applying formal criteria. However, it brings us all the way back to the
problem which had already been solved by Duverger’s critics: in Elgie’s classification,
the category of semi-presidentialism includes regimes which in practice never functioned as
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semi-presidential. Furthermore, complete abandonment of relational properties obscuresa
crucial inherent feature of semi-presidentialism, the potential for conflict between the
president and the prime minister (or government coalition in parliament).

Lithuania and Poland: Semi-Presidential Constitutions
and Their Ambiguities

Classification of Lithuanian and Polish institutional models as semi-presidential is not a
self-evident matter. Many arguments are presented against it, 10 including observations that
both models dejureand de fictoare approaching parliamentarism or modified parliamentarism.!”
However, the constitutions of both countries meet the criteria of semi-presidential model discussed
earlier. In both countries, the president is elected directly by a popular vote while the government
is headed by a prime minister. The president nominates the prime minister who must be
approved by the parliament. The government is subject to parliamentary confidence, and its
survival depends on the parliament while the president does not possess formal powers to
dismiss either individual ministers or the government.'®

For the purpose of this article, it is more important whether the constitutions of
both countries are free of ambiguities which could possibly escalate conflicts between
presidents and prime ministers. When compared with Poland’s Constitution, Lithuania’s
Constitution seems to be more ambiguous. While the Polish President is “the supreme
representative of the Republic of Poland and the guarantor of the continuity of State
authority,” Lithuanian President is “the head of State.” Governments of both Lithuania
and Poland are collectively responsible to the parliament for their collective activities,
but individual responsibility in the Polish Constitution is defined more clearly. Ministers
in Poland are “individually responsible to the Sejm” while in Lithuania ministers are
responsible “to the Seimas, the President of the Republic, and directly subordinate to
the Prime Minister.” The presidents of both countries are explicitly granted foreign
policy powers, but Lithuanian Constitution is again more ambiguous: it only stipulates
that the President settles basic foreign policy issues and, together with the government,
implements foreign policy. President of Poland shall co-operate with the Prime Minister
and the appropriate minister in respect of foreign policy, but main foreign policy powers
are conceded to the Council of Ministers. And, while the presidents of both countries are
supreme commanders of the armed forces, the Polish Constitution more clearly delineates
the procedure: in times of peace, the President exercises command through the Minister
of National Defence and, in addition, the authority of the president is specified in detail
by statute. The Lithuanian Constitution, on the other hand, stipulates that for the provision
and command of the armed forces, the Government, the Minister of National Defence,
and the Chief Commander of the Army shall be responsible to the Seimas.

In addition, as in the “classical” case of French semi-presidentialism, the President
of Poland may convene the Cabinet Council which is composed of the Council of Ministers
but does not possess its competence. The Polish President, as well as his French counterpart,
also has the right to order a natonwide referendum. However, powers of the Polish
President are explicitly restricted by the provision that the Council of Ministers conducts
the affairs not reserved to other State bodies or local self-government.



6 Vykintas Pugaiauskas

Quantitative Comparison: Institutional Models
in Lithuania, Poland, and France

In the previous part, Constitutions of Lithuania and Poland were compared
descriptively. Description seems to be the most reliable method to reveal formal
similarities and differences of both institutional models. However, in some instances,
essential differences highlighted by a quantitative comparison. While some models of
comparison, such as the ones proposed by James McGregor!'? and Timothy Frye?® do
not seem to be reliable because of doubtful methods of weighing presidential powers
and have little explanatory power, a model introduced by Shugart and Carcf:y21 and
later redifined by Shugart?? is more acceptable. Algina Maleckaite applied the initial
model to nine Central and Eastern European states.?> The conclusion was made that
powers of Lithuanian and Polish presidents almost correspond to the French “ideal-
type” semi-presidentialism. Estimates of legislative and non-legislative powers in
Lithuania and France are the same. Estimate of legislative powers of the Polish President
based on the 1992 “Little Constitution” is significantly higher, and estimate of non-
legislative powers slightly higher, than in Lithuania and France, but the adoption of the
new Constitution should have narrowed the gaps.?

This model with some corrections allows us to place the Lithuanian and Polish
institcutional models in the overall regime typology as well as in relation to the French
model. Here the main difference between Lithuanian and Polish models, on the one
hand, and the French model, on the other, emerges.

As demonstrated graphically in the Table 1 and Picture 1, the Lithuanian and Polish
parliaments have greater estimates of “separate survival.” In other words, quantitative
comparison captures the crucial fact that presidents of both countries have fewer powers to
dissolve parliament than their French counterpart. Later [ will discuss how the lack of such
powers might endanger the stability of semi-presidentialism.

Table 1. Presidential Powers in Lithuania, Poland, and France

Executive powers of the President* Lithuania  Poland France
Cabinet formation 1 1 1
Cabinet dismissal 0 0 0
Separate survival®....
..of the Parliament 2 2 1
..of the Government 0 0 0

Notes: @ Executive powers of the president are scored from O to 4 (largest powers).

b Estimates of separate survival indicate: O — survival of the institution can be
“attacked” at any time, 1 — survival of the institution can be “attacked” except for
specific time period, 2 — survival of the institution can be attacked only in the case of
mutual danger.

Source: Shugart M. S. Executive—Legislative Relations in Post-communist Europe I/
Transition. — 1996. — December 13. — P. 7.
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Semi-Presidential Model, Traditions and Circumstances

In the previous parts of this article, I have focused exclusively on the constitutional powers
of the presidents. However, as it was noted in the introduction, these are only “rules of the game”
and do not tell much about the political process. Other factors are no less important, such as
traditdions or the influence of personal characteristics of the incumbents. To be sure, exceptional
and ambitious personalities are important in any circumstances, but semi-presidential model like
no other institutional arrangement elevates the importance of personal characteristics up to the
constitutional level. Personal influence might become established as long-term political traditions
which supplement formal “rules of the game.”

French Semi-Presidential Model and its Traditions

The experience of the French Fifth Republic is the most evident in this respect. Its
Constitution of 1958 aimed to create a non-dominant President while the formation and
implementation of national policies was reserved to the Government which was headed
by the Prime Minister. The presidential powers were considered as exceptional and the
main function of the President was arbitration.2> However, as Sartori notes, the “material”,
or “living”, constitution soon took over the “formal” one, and France got a two-headed
system where “‘the first head’ is by custom (the conventions of the constitutions) the
president, by law (the written text of the constitution) the prime minister.”?°

The very process of designing the constitution —as well as its “spirit” — was influenced
by the vision of the prominent leader — General De Gaulle.?” After becoming the President,

he made the maximum use of presidential

Picture 1. Lithuanian, Polish and prerogatives, and, first and foremost, of the

French Institutional Models in the nomination powers. Choosing obedient prime

Overall Regime Typology ministers, he established the tradition that the

President is powerful not only in the

8 constitutional spheres of foreign and defence

: politicies but generally in all spheres of domestic

Presidential—% presidential politicies as well. Successors of De Gaulle were

parlamentary:  regime simply compelled to act in the same manner.
regime

This had one profound “side-effect”: party

resources have shifted toward supporting

Al | presidential candidates.

_ : Peaceful cohabitation (when popularly

Premier— . .
presidential Assembly—|  elected president has to share power with the
regime ; independent  prime minister who is elected by a different

: regime . i

FRANCE Pariiamentary 9 majority) also seems to be a matter of tradition
kg’ll:lkﬁgll-\; regime —although there is not enough data on it since
0 4‘/ 8 only the third period of cohabitation has started.

The tradition of cohabitation was also
Note: On the vertical axis, executive  oorablished by the President: Valéry Giscard

powers of the president are measured; on the M . - .
horizontal axis, separate survival is measured. d Est(ung in 1978 agreed to fulfil 0”1}} his

Source: Shugart M. Op. cit. — P. 9. constitutional powers in the event of the election
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of opposition majority in the National Assembly. The main representative of the opposition,
and an eventual President, Fransois Mitterand had also agreed to this.28 Thus the conclusion
can be made that the French semi-presidential model provides for stability precisely for
extra-constitutional matters, and chiefly political traditions, which conform to the dominant
expectations. These factors not only channel the political behaviour but also stimulate
fundamental changes of the party system. Therefore the political system is able to live
through different “circumstances.”

Lithuania and Poland: The “Upstream” of Semi-Presidentialism

In contrast to France, neither Lithuania nor Poland introduced semi-presidential
system with the well-defined position of the presidency. In both countries, the presidency
was the result of compromises between the forces that can conditionally be termed
“Communists” and “anti-Communists.” The negotiations on the institutional reform in
general and the status of the presidency in particular were dominated by the struggle for
immediate political gain, and not by the aim, as in France, to establish an efficient and
productive mechanism of inter-institutional relations.

In Lithuania, the strong presidency was supported by the “anti-Communists”
while in Poland and other Central European democracies by the “Communists.”?’
Despite this difference it was true in both cases that it were outgoing parties who
attempted to retain their influence by supporting the strong presidency.** In both cases,
the outgoing parties misapprehended their chances of winning the forthcoming elections.
However, misapprehension was more important in the Polish case: the Polish presidency
initially was designed for a concrete person, Wojciech Jaruzelski. It was believed that he
would be a strong and effective President and would safeguard the continuity of the
“Communist” power. “Communists” however suffered a crushing defeat and most of
the vaguely defined (but wide) presidential powers remained subsequently unused.
Nevertheless it was enough for the role of the President to become considered as an
important political figure, both popularly and by the “anti-Communists”, who until the
imposition of the presidency had been engaged in more limited tasks of liberalization.*!

The Lithuanian presidency was more a result of compromises. The Semi-presidential
Constitution of 1992 was supported both by political forces which advocated parliamentary
constitution and by those who supported wider presidential powers (probably the lacter
were supportive of semi-presidential model precisely because it allows to strengthen
presidential power by political means). The establishment of tradition — of either strong or
weak President —was left for the future. In contrast, the Polish President from the initial stages
of institutional choice was considered as a strong constitutional actor.

“Strong” and “Weak” Presidents

The initial ambivalence of the Lithuanian Constitution and especially of the public
opinion with respect to the actual strength of the President left much room for the first
incumbent to establish the traditions of the presidency. Algirdas Brazauskas, the first President
under the new Constitution, gradually established himself as a “President-observer,” or
“insidious President.” Brazauskas, who until the elections was the leader of the Lithuanian
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Democratic Labour Party (LDLP), after becoming President opted not to use his influence on
his former party which came into power in 1992. While political circumstances were favourable
to the strong presidency Brazauskas defied his chances. Prime Minister Adolfas Slevevicius of
LDLP emerged as the central figure of the political system. Political practice in Lithuania entered
its near-parliamentary phase where the President deliberately chose to stay away and to “observe”
political developments while the Government was headed by the leader of the ruling party.
After the 1996 elections which brought the opposition Conservatives into power, the Prime
Minister remained the central figure of the political system. Even after the instances when
Brazauskas used his powers in a resolute and somewhat surprising manner (such as his move in
February 1996 to dismiss Slevevidius from his postas the Prime Minister), Brazauskas preferred
to revert back to his largely symbolic and ceremonial duties. This is even more surprising given
the fact that during his interventions, Brazauskas was able to mobilize wide-ranging political
support in the parliament. Some observers explain such political practice of the first President by
personal qualities of Brazauskas.*?

In contrast, the first democratically-elected President of Poland, Lech Walesa, was
alreadyin a position to use wide powers (designed for another person, to be sure) —and even tried
to enhance them. Itis important to note here that at the beginning of his term, Walgsa enjoyed
greater legitimacy than the Parliament since only 35 per cent of the deputies of the Sejm were
elected democratically. Walgsa approved radical economic reforms and successtully diverted
growing public dissatisfaction with their results towards the Sejm up to the point of open
confrontation. The Sejm achieved several victories in this confrontation and the government of
Jan Olszewski even managed to marginalize the President — temporarily. Even the “neo-
Communist” Sejm, elected in 1993, avoided confrontation with the President that could have
lead to the constitutional crisis. This allowed Walgsa to extract concessions in the form of
presidental powers to nominate the most important ministers. Eventually, Walesa even resorted
to open confrontation with the government and, after threatening to dissolve the Parliament,
forced its two-thirds majority to replace the Prime Minister. During his term, Walesa outlived
three hostile parliaments and six governments, of which only two can be described as more or less
President—friendly,33 Again, the personal qualities of the President and, in addition, hisability to
use constitutional prerogatives might account for the talent of Walesa to remain in the center of
Polish politics.

The political conduct of the second democratically-elected presidents in both countries
was different from that of their predecessors. Partally it might be attributed to the imposed
formal restrictions on the presidential power. In Lithuania, presidential powers were de facto
restricted (formally only interpreted) by the Constitutional Court in 1998 and in Poland by
the new constitutions in 1992 and especially in 1997. However, different political style
might also be explained by the personal qualities of the newly elected presidents.

In Lithuania, Valdas Adamkus, although received a much smaller majority of
votes than Algirdas Brazauskas, from the first days in office established himself as a
more active President. From the very beginning of his term, first signs of split with the
majority of Seimas, initially supportive of Adamkus, emerged. However, Adamkus
skilfully used the provisions of the Constitution to create quasi-parallel (although only
consultative) structures to those of the Government. The President asserted his
importance in the political system as he took an active stance not only in his constitutional
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sphere of foreign policy but also in domestic politicies and frequently used his powers of
legislative initiative and nomination. This lead to conflicts with the majority of the Seimas
(and the Chairman of the Seimas, Vytautas Landsbergis, in particular) and its Government.
In the spring of 1999, they turned into open confrontation. Adambkus, as had Brazauskas
three years earlier, succeeded in dismissing the Prime Minister even though the Prime
Minister enjoyed explicit support of the majority in the Parliament. At least up the moment
of writing this article, Adamkus has established himself'as a more active President.

Aleksandr Kwasniewski, on the contrary, has started implementing less “presidential”
policies. During the first stage of his tenure — until the 1997 parliamentary elections —
the level of his activity reminded the position of Brazauskas. Although the coalition of
presidential Democratic Left Alliance and Polish Peasant Party had a majority in the
Sejm, the President usually observed political developments from some distance and had
transferred the executive power to the Prime Minister. Political activity of the president
increased after the 1997 elections when center-right coalition was formed. Kwasniewski
not only confronted the majority’s Government (and has achieved several victories) but
also in some situations became a de facto representative of the Democratic Left Alliance —
and this even had the effect of splitting the leftist opposition. Thus Kwasniewski might
be evaluated as the most party-bounded President of our sample of four leaders.

Traditions of Semi-Presidentialism in Livhuania and Poland.:
Tentative Conclusions

As the preceding discussion has indicated, in the political practice of both Lithuania
and Poland the influence of personal characteristics of the presidents is evident. Presidents
retained their influence even when they had to “cohabitate” with hostile parliaments,
or stayed away from active politics even when they were able to become effective leaders
of the parliamentary majority. This leads to the conclusion that in both countries no
long term traditions of semi-presidentialism are present yet.

Both in Lithuania and in Poland, one of the two presidents was (or is) engaged in
active politics while the other was (or is) satisfied with more reactive role. In contrast
with France, political practice of the first President (and, in the case of Poland, dominant
expectations of the constitution-making period) were not embodied in the “material”
constitution and did not become landmarks directing political practice of their successors.
Since during the period of the constitution-making the eventual first presidents were
marginalized, the constitutions did not reflect their visions and restricted their future
activities. Personal characteristics of the first presidents lead to their distancing from
politics (as in Lithuania) or constant search for ad hoc political alliances and their changes
(asin Poland where Walesa has wasted his charismatic political capital). Not surprisingly,
the second presidents might have considered inappropriate to remain bound by the
practices established by their predecessors. In addition, the second presidents in both
countries represented different political orientations from their predecessors while in
France the successor of De Gaulle was also a Gaullist.

Therefore assertions about general “trends” of semi-presidentialism such as that
Lithuania’s political system gravitates towards parliamentarism or that the influence — the
“charisma” — of Polish President Walgsa will be institutionalised hardly seem to be plausible.
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Participating heavily in the political life, Lithuanian President Adamkus not only was able to
enhance the role of the presidency but also managed to circumvent constitutional provisions
limiting his influence on the survival of the Government. Thus at least for the time being the
trend of the “symbolic president” seems to be discontinued. Former Polish President Walesa,
as it appears, did not manage to “institutionalise his charisma.”*

This does not indicate that the activities of former presidents are forgotten forever.
On the contrary, traditions at least in the short term might be substituted by the search
for precedents in the not too distant past, and there are various precedents already
created. Presidents of both Lithuania and Poland have already taken “para-constitutional”
steps such as dismissing prime ministers who enjoyed support of parliamentary majority.
On the other hand, parliaments in both countries have limited presidential powers.
Both kinds of action did not lead to the breakdown of democracy. However, lacking
traditions of political conduct in the semi-presidential system, political actors may attempt
to repeat those steps in different conditions and different contexts. Such actions might
have unexpected and potentially damaging consequences for democratic stability.

In conclusion, current, and likely future, presidents of Lithuania and Poland lack
the important pillar of support — established traditions. This situation in certain cases
might lead to constitutional deadlocks. Since it would be too bold to assert that
constitutions provide for al/ possiblesituations, the political system which lacks political
traditions is more vulnerable in situations of formal deadlock or inter-institutional
conflict, inherent to semi-presidentialism.

Presidentialism and Semi-Presidentialism: Dangerous Similarities?

Impetus for the discussion on the impact of institutional models on democratic stability
was given in the mid-80s by the article of Juan Linz in which he warned about systemic
dangers posed by the presidential institutional model. Linz expanded his arguments in
1994 in the volume named 7he Failure of Presidential Democracy.® In this chapter, [ will
discuss similarities between presidential and semi-presidential institutional models. I will
start by testing five hypotheses by Linz about the shortcomings of second-round absolute
majority system of presidential elections®® and then proceed to discuss general implications
of directly-elected presidency for democratic stability.

Dystunctional Consequences of Presidential Elections

According to the first hypothesis by Linz, in a fragmented system, two most popular
candidates may receive only a slight majority of votes compared to other candidates and
may represent the same cluster of political spectrum. The Lithuanian presidential elections
0f 1993 do not confirm this hypothesis: there were only two presidential candidates and
they represented opposing ideological positions. In the next presidential elections, the
two most popular candidates received a much larger share of votes than the rest five
(difference between votes received by the second and the third candidates was 17.4 per
cent), however, the ideological distance between the two forerunners was not great undl the
campaign between the first and the secon rounds. This hypothesis was not confirmed neither
in the 1990 Polish presidential elections (the gap between Walgsa and the second most
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pupular candidate was significant and, in addition, two most popular candidates were from
opposing ends of political spectrum) nor in the elections in 1995 (Walesa and Kwasniewski
were fierce opponents and, in addition, left other candidates far behind).

Second and third hypotheses by Linz, however, were often confirmed. Linz claimed
that one of the candidates might be an “outsider” with respect to the party system and
might not command support in the parliament while the “majority” of votes received
by the winner might represent politically heterogencous electorate. In the Lithuanian
elections of 1993, Stasys Lozoraitis was a clear outsider and while he enjoyed wide
parliamentary support, it might be questioned ex posz facto how long could it be retained
coherent. The electorate of the winner, Brazauskas, however seems to have been
homogeneous. In 1998, both candidates in the second round were “outsiders” with
dubious party support — and, as it later turned out, such support indeed represented
neither homogeneous electorate nor coherent party coalition. “Outsider” Stanistaw
Tymiiiski in the Polish presidential elections of 1990 received more votes than even the
Prime Minister, Tadeusz Mazowiecki, and made his way into the second round. There
he lost to Walgsa, but much of Walesa’s electorate soon withdrew their support. Only
in 1995 elections, there were no “outsiders” in the second round although there were
some in the first round. Still, Walesa might to some extent be considered an “outsider”
since he was not supported by any of parliamentary parties. This was one of the reasons
of Kwasniewski’s victory but also one reason to cast doubt on the homogeneity of his
electorate: many voters appear to have voted “against Walgsa”.

The fourth hypothesis by Linz asserts that the winner, although initially the choice
ofa small part of voters, might consider himself (herself) the representative of the universal
majority. Brazauskas appears not to have nurtured such feelings but his successor,
Adambkus, pointedly presented himself as a representative of the whole nation though
he was supported by 27.9 per cent of the voters in the first round. In Poland, Walgsa
also felt himself to represent a wide majority of voters (as it was noted earlier, such
stance might have been influenced by the illegitimacy of the Sejm) though initially he
was chosen only by 24 per cent of voters. Kwasniewski, in contrast, more realistically
assessed the heterogeneity of his electorate.

According to the fifth hypothesis, possibility of a second round encourages
competition in the first round. Candidates either seek to reach the second round or to
apply the electoral support achieved in the first round as a bargaining resource when
negotiating with top two candidates. Such system encourages fragmentation instead of
broad coalitions behind single candidates. In the 1993 elections in Lithuania this
hypothesis was not confirmed; however, five years later, the number of the candidates
increased and the least successful of them at least tried to influence the outcome of the
second round. Although six candidates were contesting 1990 elections in Poland, they
represented main political interests thus stimulating political consolidation. Still, the
party system later became more fragmented and in 1995 already 13 candidates contested
in the first round of presidential elections.

Thus in the elections held so far main candidates were evidently more popular than
the rest, and, in addition, represented opposite poles of the political spectrum. However,
there were no elections without “outsider” candidates, and in Lithuania, an “outsider” was
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eventually elected as the president. This leads to hypothesis that the party system is still not
consolidated, has no deep traditions and is only superﬁcial.37 In at least three cases out of
four, the electorate of the president was not homogeneous, and in all four cases, the president
eventually lost (or did not have from the very beginning) the support of important members
ofhis coalition. Two of the four presidents overestimated the electoral majority they received
while the other two were not so ambitious. The impact of the mode of presidential elections
on the party system fragmentation can not be estimated unambiguously and will be further
discussed in the next chapter. Generally, it is possible to predict that in the course of
consolidation of political system and party system, some dysfunctional consequences of the
system of presidential elections will disappear, but in the short-to-medium term, presidential
elections may adversely affect the stability of political system.

The Presidency and the Political Process

Shortcomings of the presidentialism as presented by Linz are connected with (1)
direct presidential elections, and (2) separate electoral legitimacy of the legislature and
the executive. Since the latter represent exclusive features of presidentialism, this
discussion of semi-presidentialism will mostly focus on the former. Stability of semi-
presidential, as well as presidential democracies might be endangered by reduced
transparency of politics, possible overestimation of one’s victory by the winning
candidate, tendencies of “delegative democracy”, and, partly, by the winner-take-all
character of the elections and fixed presidential term.

The analysis of Lithuanian and Polish presidential elections generally confirms that
they reduce the transparency — and especially predictability — of politics and presidential
responsibility. Though only Adamkus might be considered as a newcomer in the politics
of his country, certain problems of transparency emerged during the terms of the other
presidents as well. Brazauskas has received more votes than any other of the presidents but
in the sense of transparency did not justify expectations of voters since the state was
actually governed not by the president but by the prime minister, previously virtually
unknown businessman Adolfas Slezevi¢ius. Later, transparency was diminished by the
classical instance of cohabitation. Transparency of Adamkus’ presidency was compromised
already between the two rounds of presidential elections when it became obvious that
either candidate will have to cohabitate with the Conservative-Christian Democratic
majority in the Seimas, and presidential activities will be curtailed by yet uncertain co-
operation or cohabitation practices. Walgsa created the problem of transparency and
responsibility himself by taking unexpected political decisions (such as his nomination in
1992 of the opposition candidate Waldemar Pawlak as the prime minister). Predictability
of Kwasniewski’s presidency was somewhat higher but from the Sejm elections in 1997
the transparency was diminished by the need for cohabitation with center-right majority.

It might be argued that the problem of transparency in the semi-presidential
regimes is even more acute than in the presidential ones since in the former the
responsibility of the president is & priori diminished not only by the possibility of the
election of an “outsider” candidate but also by the likelihood of cohabitation. Furthermore,
the transparency of parliamentary and government policies is diminished as well because
these institutions have to take into consideration the preferences of the president. In
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some instances, this institutional balance might be regarded as the strength of semi-
presidentialism but, as Arend Lijphart notes, “every one —and among them the president,
the general public and even political scientists — believe that the claims of the president
are stronger than those of the legislature.”®® This situation might be either stabilized or
destabilized by the popularity of some incumbents. Although Lithuania and Poland
have evaded the danger of “delegative democracy”, the most ambitious presidents —
Adamkus and Walesa — during certain periods of their term were rather popular.®® A
spill-over effect has also been noticed when high popularity of the incumbent increased
the popularity of the presidency as institution. Presidencies were often more popular
than other institutions with democratic legitimacy such as the parliament and the
government.

As it has already been discussed, presidents might overestimate their victories.
With this dimension added, the reduced predictability of the presidential policies becomes
more dangerous. If the transparency is reduced by the personal characteristics of the incumbent
(such as unpredictability or ambitiousness), the likelihood of self-isolation of the president
and his/her attempts to search for extra-constitutional means increases. If the cause of reduced
transparency is cohabitation, the president, who considers himself/herself “more legitimate”,
may attempt to consolidate his (her) position by changing the institutional rules — temporarily
or for an undetermined period. The first prediction is confirmed by strained relations Adamkus
and the Seimas majority (and the government of Gediminas Vagnorius), as well as between
Walesa and the Sejm elected in 1991 (and the government of Jan Olszewski). The example
of the second case is the conflict between Walgsa and the Sejm elected in 1993 over the
dismissal of members of the National Radio and Television authority.

The Winner-take-all character of presidential elections is conducive (although to
a somewhat lesser extent than in the presidential models) to the ambitions of the
presidents. In both countries, some of the presidents have won their posts with only
slight margins of votes: Adamkus defeated Artiiras Paulauskas only by 0.7 per cent
Walgsa was defeated by Kwasniewski by a margin of 2.9 per cent. As Linz has predicted,
“the losers lost all”: Walesa has withdrawn from active politics and Paulauskas remained
the leader of a marginal (until the March 2000 local elections) party.

Finally, fixed presidential term is at first sight not a problem in the semi-presidential
model because the government is dependent on the parliamentary majority and therefore
must adequately react to rising problems. However, fixed term does not induce the
president to co-operate with other political forces. He or she might ignore the opposition
from the parliament without any threat to his (her) survival. The president might try,
especially at the end of his term, to transfer the responsibility for his decisions to the
government even if it is formed from the president’s own party. The peculiar type of
semi-presidentialism, as in Lithuania and Poland, in some theoretical instances might
even possess the negative features (i. e. the possibility of a gridlock) of the fixed term of
the presidential regimes. Unlike in France, the presidents of Lithuania and Poland
might dissolve the opposing parliament only in certain conditions during the formation of
the government, but the government is not formed anew after the presidential elections.
Thus the newly-elected president is obliged to cohabitate with the government as long as
itis supported by the majority in the parliament. Thus fixed presidential and parliamentary
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terms are practically created and the president might search for a way out of this sicuation
by extra- or anti-constitutional means. The practice indicates that both Brazauskas, Adamkus
and Walgsa were successful in finding political solutions of this deadlock. However,
theoretically this asymmetry of an constitutional model, disadvantageous for the president,
might be very unfavourable to democratic stability as it creates incentives to bypass the
constitution.*? Precisely for this asymmetry the Lithuanian and Polish models lack much of
the flexibility semi-presidentialism is praised for.4! This should not mean that these models
could not be praised for their certain features but the premise of this article is that the
advantages of the institutional model can not outweigh their potential dangers for democratic

stability.
Semi-Presidentialism, Party System, and Elections

According to Linz, there are two favourable conditions to a semi-presidential model:
(1) the president is the leader of, or a very influential figure in, one of the major parties;
(2) this party is able to form the majority coalition to work with the president.4? Therefore
now I proceed to discuss some additional external variables on which the stability of
semi-presidentialism might be dependent. These are parties, party systems, election
systems and the synchronization of the elections.

The Requirement of Parliamensary Majority

Discussion which party systems — two-party or multi-party —are more conducive to
democratic stability has continued throughout much of the post-war period. However only
recently one important aspect — the institutional model of the state —has been added to this
discussion. Some of the most widely-known studies in this field have concluded that multi-
party systems tend to exacerbate the problems of presidentialism, especially the conflict
between legislative and executive branches*? while stabilizing conditions include responsive
parties, centripetal party system and semi-disciplined voting.44

Extrapolating from the case of France, the defining condition for the stability of
the semi-presidential model is a stable parliamentary majority. On the one hand, semi-
presidentialism might function as a close-to-presidential system only when the president
is supported by a majority party or a stable coalition and, still better, is its leader or at
least a representative. On the other hand, the parliamentary “phase”, or cohabitation, is
stable only when the government is backed by a coherent majority. Thus the most
favourable party system is a party system of two parties or two stable blocks, one of
which is able to form a stable majority after parliamentary elections.

Therefore a very fragmented party system casts doubt on the stability of semi-
presidentialism. The president (the formation of the government would be his
responsibility in this case) may try to find a way out of the situation of immobilism by
issuing decrees and thus bypassing parliament or by attempting to implement the
constitutional reform. If the president is also ineffective and does not attempt to break the
deadlock, the possibility of an illegitimate intervention of the armed forces increases. In
Poland, both the first and the second scenarios have already been tested and the third
outcome was possible at one stage.#>
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Party system polarization is another relevant variable, in addition to party system
fragmentation. The most favourable system to semi-presidential model as well as for the
presidential seems to be a centripetal party system where parties compete for the votes of
undecided (center-located) voters instead of those of non-voters (extremists). The former
dimension — fragmentation —is connected with the stability, legitimacy and representativeness
of government while the latter dimension — polarization — measures the intensity of possible
conflicts between the president and the opposing parliament.

Semi-presidentialism is dependent on the party system fragmentation no less than
other models, therefore its choice without regard to the context of a party system and
electoral system may reduce democratic stability. This seems exactly to have happened
in both Lithuania and Poland, and these countries have remained stable not because of
semi-presidentialism but regardlessof it. To put it another way, party system was able to
move towards the consolidation for reasons not connected with semi-presidentialism.

In both countries, semi-presidentialism was introduced and had to operate in the
context of anti-party sentiment where the attention of the society was focused not on
the party competition but rather on personal clashes. Rhetoric of Brazauskas was, to be
sure, more “above-party” though he was strongly supported by one easily identifiable
party. Walesa, in contrast, has started an openly anti-party campaign and has refused to
create a strong presidential party. The Sejm of 1991 was also elected in the context of
anti-party sentiment: more than 30 parties were represented in it. Unsurprisingly,
relations between president and parliament were marked by instability.

At the same time the consolidation of party systems has however started in both
countries. In Poland, it was encouraged by changes in the electoral system (the
introduction of the electoral threshold and a new formula of seat distribution). All
subsequent elections to the Polish Sejm and all elections to the Lithuanian Seimas have
fulfilled the requirement for a coherent majority. In 1993, the Polish governing coalition
was formed by the Democratic Left Alliance and the Peasant Party, in 1997 — by the the
Solidarnoéé Electoral Action and the Freedom Union; in Lithuania, after the 1992 elections
the Lithuanian Democratic Labour Party enjoyed the absolute majority and in 1996, the
Homeland Union (Lithuanian Conservatives) and the Christian Democratic party (and
the Center Union) formed an oversired (ideological) coalition.

Quantitative indicators show the trend towards party system consolidation. The
number of effective parliamentary parties in Poland decreased from 10.43 after 1991
elections to 2.94 after 1997 elections, in Lithuania — from 4.05 after 1992 elections to
3.33 after 1996 elections. 4

It is still unclear however whether party system will remain conducive to stable
semi-presidentialism. First, the degree of electoral volatility remains high in both
countries? thus it is too early to register the formation of stable party blocks. Second,
left- and right-wing parties loose their strength in Lithuania while the popularity of
center parties increases.*® It might have certain repercussions on the formation of
majorities in the parliament: both left and right coalitions may need more than two of
five major parties. On the other hand, growing popularity of center parties makes it
more difficult for both left-wing and right-wing parties to win the support of centrist
voters and thus might weaken centripetal tendencies in the party system. Poland at the



Semi-Presidentialism and Democracy 17

same time encounters another problem which at least theoretically might reduce the
stability of governing coalitions. According to the available data, Poland’s party system
remains multi-dimensional where in addition to the main right-left dimension, the
dimension of religiousness-capitalism wversus secularity-socialism is also statistically
signiﬁcant.49 In contrast, main dimensions of the Lithuanian party system correspond
to the main right—left scale.”

Llecroral System and Parliamentary Majorities

Lithuanian and Polish institutional regulations — parliamentary and presidential
electoral systems — and the synchronization between parliamentary and presidential
elections do not stimulate majoritarian tendencies in the party systems. It might be
conjectured that when choosing their electoral systems, both countries paid too little
attention to how it might interact with the institution of the president and presidential
electoral system. Lithuania has chosen a mixed system (proportional and second round
absolute majority) while Poland opted for a completely proportional system (registered
even in the Constitution). According to the rules formulated by Duverger, the
proportional system is connected with the emergence of more than two parties. This
in itself is not a danger for the democratic stability but it might be inconducive to the
stability of semi-presidentialism. Quite paradoxically, and because of unconsolidated
party system, even the majoritarian part of the electoral system in Lithuania did not
prevent the representatives of small parties from reaching the Seimas — although those
parties failed to pass the threshold in the proportional part of elections. This even more
fragments the parliament and creates the unnecessary strain in the inter-institutional
relations.

The insticution of the president theoretically (alchough as it was already discussed
in the previous chapter not always practically) might be considered as strengthening
political parties in both countries. The presidency is regarded as the main “prize” in the
political system and the wish to win this “prize” stimulates the strengthening of parties.>!
However, it is important whether this tendency is helping to shape the party system
favourable to semi-presidentialism, i. e. to strengthen two stable party blocks. Double
ballot presidential electoral system creates incentives for independent candidates or
representatives from small parties to participate in the elections (this was true in three
of four presidential elections). Thus voters are presented with a number of candidates
unlikely to win and the main political bargaining is left for a brief period between the
two rounds. The single round simple majority electoral system seems the more conducive
to the formation of the two party system. This system induces wide coalitions supporting
either of the two most popular candidates.’® To be sure, in a still unconsolidated party
system the winner of such election might be not a centrist but an extremist candidate.

Finally, the third aspect of institutional rules, the synchronization of presidential
and parliamentary elections is also unfavourable to the stable semi-presidentialism.
Unsynchronized presidential and parliamentary elections create opposing majorities, or
cohabitation, which is potentially dangerous without political traditions and with the
asymmetry of semi-presidentialism in both countries. The highest probability of the same
majority electing both president and the parliament is when both elections are held witha
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short interval, and especially when parliamentary elections shortly follow presidential ones
—during “honeymoon period”.>® Presidential majority in the parliament is least possible
when the parliament is elected in the mid-term of the presidency. Lithuanian and Polish
parliamentary elections confirm these predictions: the only election that led to the government
of presidential majority was the 1992 Seimas election in Lithuania, held shortly before the
presidential election of 1993.

Institutional regulations thus are unfavourable to stable semi-presidentialism as
they do not encourage the formation of two stable party blocks. It must be noted however
that political system designers had other tasks so this finding must be treated cautiously
and a reservation “other conditions being equal” is in place.

President, Parliamentary Majority, and Government:
The “Bermuda Triangle”

"Bermuda triangle”, a term coined by Walgsa, captures the essence of this
institutional triangle — itsambiguity. Even ideal semi-presidentialism may not be considered
an equilateral triangle. While the parliament—government axis is relatively clear (for the
purpose of thisarticle, to be sure) since the government must always command the majority
in the parliament, the rest two relations — between the president and the parliament and
between the president and the government — are potentially conflictual. In the semi-
presidential model, conflicts over formal and real powers may develop into dangerous
stalemates.

Presidential-Parliamenrary Relations: Residual Powers

Relations between presidents and parliaments can fall into one of eight categories,
depending on parliamentary majority or fragmentation and on the support president
gets in the parliament. These situations are presented in the Table 2. Thy are purely
political, not constitutional in that they depend not on formal provisions but on party
orientations of both institutions.

The table shows that almost all instances of relations between the president and
the parliament are potentially conflictual, and among the four “best-cases” only two are
really the “best” (and even these with some reservations) — when the president enjoys stable
support by the majority party or coalition. Political system can be safeguarded from the
remaining conflictual situations either by the flawless constitution which creates incentives
for compromise or by the will of political actors. The performance of the latter “safety
device” is however questionable having in mind conflictual political practice and the lack of
political traditions.

The performance of the former “safety device” in Lithuania is problematic as well.
There are uncertainties left in the constitutional text such as the “asymmetry”, or the
deadlock when the President, unable to dissolve the Seimas, is forced to cohabitate with
the prime minister representing opposition. The allocation of “residual” powers (powers
not defined by the Constitution) is also vaguely delimited. It is precisely the combination
of both the “asymmetry” and unclear “residual” powers that makes the period of cohabitation
dangerous for democratic stability. The Polish Constitution is “asymmetric” as well but
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“residual” powers are allocated much more clearly. All powers not explicitly ascribed to the
presidency are exercised by the government. Such provision seems the more favourable to
the democratic stability than the delegation of “residual” powers to the President: one
person is not able to usurp powers which are by definition important in special cases.

Another shortcoming of both constitutions is the stipulated “above-partisanship” of
the presidents. The Lithuanian Constitution requires that the President must suspend his
or her “activities” in political parties and organizations until a new presidential election
campaign. Polish Constitution prohibits the President from holding other offices and
discharging other public functions. These provisions not only have negative influence on
the party system diminishing the role of the parties, but, most importantly, complicate the
efforts of the presidents to mobilize support for their initiatives and weaken links between
the president and the parliament. When both the president and the government are
installed by the same electoral majority the president without direct party links has fewer
resources to become a real “presidential” leader and during cohabitation is isolated even
from the parliamentary opposition. To be sure, three of four presidents in both countries
have opted for non-partisanship themselves.

Ambiguities and shortcomings are present in constitutions of various political systems.
While, in parliamentary and partly in presidential systems it is possible to effectively
resolve conflicts according to the logic of either unitary or divided government. The semi-
presidential model, however, seems to exacerbate conflicts stemming from constitutional
ambiguities because of competition between two political actors having popular mandate.
In contrast even to the presidential model where situation is much the same, those political
actors — the president and the parliament (the government) — must be at least minimally
compatible.

Presidents versus Prime Ministers

Problems of compatibility between presidents and prime ministers arise not only
in semi-presidential institutional models. There were inter-institutional conflicts of this
sort in parliamentary political systems (e. g. Hungary and Slovakia) as well.** However,
most of semi-presidential systems in Central and Eastern Europe (Bulgaria, Ukraine,
Moldova, Poland) have witnessed unparalleled number and intensity of presidential-
prime ministerial conflicts. This leads to a hypothesis that institutional incentives created
by semi-presidentialism stimulate inter-institutional conflicts.

Contflicts between presidents and prime ministers in the semi-presidential
arrangements are possible not only when they are elected by different majorities but
also when they represent the same majority. The very existence of two legitimate (or
striving to gain legitimacy) leaders, incompatible personal ambitions, differing views
on political strategies might induce presidential-prime ministerial conflicts. Lithuanian
president Brazauskas, although elected by the same majority as the Seimas, not only
retreated to cohabitation with the parliament and the prime minister but eventually opted
for “insidious” tactics.” President was successful in dismissing the cabinet supported by
the majority of the Seimas although Constitution formally does not grant him such powers.
Interestingly enough, this situation has almost repeated itself after the new president,
Valdas Adamkus, was elected. Presidential-parliamentary relations have gradually evolved
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Table 2. Presidential-Parliamentary Relations

Situation

Best-case scenario

Worst-case scenario

The president is
supported by a
majority party

Presidential dominance is
ensured only to the extent
that the majority party en-
sures stable partisan support
for the president.

The president can not count
on stable support, and there-
fore must build ad hoc support.
Party discipline and brand of
representation by legislators are
the crucial variables.

The president is
supported by a
majority
coalition

Presidential dominance is
ensured only to the extent
that the majority party en-
sures stable partisan support
for the president, however,
problems are exacerbated by
the inherently fractious na-
ture of the coalition.

The president can not count
on stable support, and there-
fore must build ad hoc support.
Party discipline and brand of
representation by legislators are
the crucial variables. Problems
are exacerbated by the inher-
ently fractious nature of the
coalition.

The president is
opposed by a
coherent
parliamentary
majority

Peaceful “cohabitation”.
The presidents recognizes
the parliamentary majo-
rity’s claim to control the
government and assumes a
subordinate role. The as-
sembly chooses not to chal-
lenge the president’s au-
thority incurred by its con-
stitutional prerogatives.

Conflictual “cohabitation”. Ei-
ther the president or the assem-
bly challenges the other
institution’s claim to control
the executive and/or the legis-
lation.

The president
faces a
fragmented
legislature

Presidential dominance.
There is no effective parlia-
mentary opposition, parlia-
mentary factions merely
choose to tolerate presiden-
tial dominance, especially if
constitutionally grounded.

Intra-institutional conflict.
Neither the president nor the
assembly is able to govern.

Source: This table is based on the text by Bogdan Nica. See Nica B. Comparative
Institutional Analysis of Post-Communist Semi-presidential Systems: Prospectus | Central
European University. — Budapest, 1998. —P. 19.
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from initial support by the majority of the Seimas to de facto cohabitation and conflicts
between the President and the Chairman of the Seimas and later the Prime Minister. This
latter conflict led to eventual resignation of the cabinet which had just been approved by
the vote of confidence in the parliament. Polish President Lech Walesa, having cohabitated
with all three parliaments during his tenure (except perhaps for certain periods) hasalso
succeeded in dismissing the government of his former political associates — Center Alliance
and its partners — led by Jan Olszewski.

Studies of West European politics confirm the importance of the role of presidents
in government termination. Data from parliamentary—presidential democracies (semi-
presidential democracies plus Ireland, Iceland and Portugal after 1982) indicate that
government termination is more often connected with conflicts (50.0 per cent of all
governments) than in the cabinet-type democracies (19.1 per cent), although not as
often as in parliamentary democracies (59.7 per cent). Frequency of conflictual
terminations is explained by presidential interventions. In the two semi-presidential
political systems of premier—presidential type (France, 19581988, and Finland, 1947
1989) 10 of 61 government terminations was caused by presidential interventions. By
comparison, only 4 governments resigned due to lack of confidence in the parliament, 10
after prime minister’s resignation, 17 terminations were caused by internal conflictsand 20
by legislative elections.>®

Conflicts between presidents and presidential majorities in the parliaments have
evolve not only over prime ministers but also over nomination or dismissal of certain
ministers (in Poland, over four “presidential” ministers and most often — over defence
minister, in Lithuania — over minister of education) and reorganization of ministries (in
Lithuania — over Ministry of European Affairs). These conflicts as well as government
dismissals were “para-constitutional” in that they emerged and were resolved in the
political arena even though there were rather strict constitutional regulations. These
constitutional regulations became the subject of political contestation because of wider
logic of semi-presidentialism which most often separates precise presidential and
governmental powers but only vaguely separates the responsibilities of those institutions
for executive policies.

The semi-presidential model, in addition to such “pre-programmed” conflicts
somewhat paradoxically also creates incentives to transfer responsibility for policy failures
to opposing institutions. Thus semi-presidential politics might become a search for lame
ducks. Sometimes this enhances policy effectiveness: President Walesa has successfully
channelled public discontent over his reform policies toward the governments and by
often changing them was able to stick to his political course. However, it is very probable
that such conflicts might reduce policy effectiveness and governmental responsibility. In
both countries there were periods of growing powers of presidential administration. Severe
inter-institutional conflicts emerged when presidents created formal or informal institutions
with the aim of duplicating functions of the government or other state institutions. President
Adamkus showed considerable interest in investigating through presidential channels the
situation with electricity exports to Belarus and president Walesa had created his National
Security Bureau duplicating some of the functions of the Ministry of Defence. Furthermore,
inter-institutional conflicts might spread to include not only parliament butalso institutions
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outside the “Bermuda triangle”, such as the Constitutional Court (as was the case in Lithuania)
or the military (the case of Poland).

Semi-presidential institutional model thus often creates incentives for inter-institutional
conflicts, especially if certain constitutional provisions are ambiguous. Even if the constitution
provides mechanisms for preventing or resolving such conflicts, semi-presidential arrangements
by definition can not avoid fundamental vagueness of executive dyarchy. A conclusion is
thus in place that the very logic of this institutional model encourages the possibility of
conflicts — even when different institutions represent the same electoral majority. Furthermore,
as both the president and the government of parliamentary majority possess (or claim to
possess) democratic legitimacy, political conflicts have tendency to evolve into constitutional
contests of power, 1. e. conflicts upon which state and democratic stability are directly
dependent. The situation in Lithuania and Poland is exacerbated not only by constitutional
ambiguities but also by deviations from tested and stable models of semi-presidentialism.

Conclusions

In Lithuania and Poland, semi-presidentialism due to its systemic features and external
factors may have negative effects on democratic stability. This conclusion is based on two
premises: democratic stability is considered more important than government effectiveness
and dangers posed by an institutional model are not outweighed by the opportunities it
presents.

The experience of stable West European semi-presidential democracies, first and
foremost France, indicates that the main “external” conditions for the stability of semi-
presidentialism are political traditions, the choice of appropriate electoral formula and
party system of two stable blocks. The chief “internal” condition is that the institutional
model create incentives for compromises in conflicts which are an inherent feature of
semi-presidentialism.

Although many authors drawing on the stability of the French arrangement conclude
that semi-presidentialism may correct the shortcomings of either pure presidentialism or
parliamentarism such view might not be generalized without regard to “external” conditions
in a certain country. In the political systems of Lithuania and Poland, neither “external”
nor “internal” conditions for stable semi-presidentialism are sufficient.

Firstly, certain ambiguities remain in the constitutions of both countries. The
president is not able to dissolve parliament to avoid potentially dangerous situation of
cohabitation. Thus there are no institutional mechanisms to resolve the conflict between
the president and the government which enjoys the support of the parliamentary majority.
Such inter-institutional conflicts might lead to constitutional crises. In both Lithuania
and Poland, presidents in such instances have resorted to “extra-constitutional” political
activities. Furthermore, conflicts over the meaning of constitutional provisions might
involve not only the president, the parliament and the government, but also constitutional
courts and the armed forces. Thus the constitutions create incentives not for compromises
but for confrontation over constitutional conflicts. The Lithuanian Constitution does so to
a larger extent than the Polish one.

Secondly, neither Lithuania nor Poland have witnessed the formation of stable traditions
of semi-presidential politics which could to a certain degree supplement or interpret
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constitutional provisions. The influence of personalities of the incumbents has been
significant but has not been institutionalised in political traditions. Thus the stability of
semi-presidentialism in both countries largely depends on presidential ambitions and their
skills to rply on precedents rather than on traditions.

Thirdly, “outsider” candidates with only temporary party support can be (and have
been) elected as presidents. A recurrent feature of Lithuanian and Polish presidential elections
has been a large number of independent candidates. The electorate of the winning candidates
has in almost all cases been heterogeneous and not stable. Even this has led some of the
incumbents to overestimate their victories and their sense of “mission”. The transparency of
presidential politics was low because of either unpredictable personal ambitions or necessity
to cohabitate with the government of opposite majority. Acute conflicts of dual democratic
legitimacy emerged, and the presidency has been regarded as the main “prize” where the
“winner-takes-all” and is able to use the advantages of the fixed term, especially in the
conflicts with the government.

Fourthly, the rules of presidential and parliamentary elections and the lack of
synchronization between presidential and parliamentary elections are unfavourable to stable
semi-presidendalism which requires a party system of two stable party blocks able to “produce”
parliamentary majorities. The presidential electoral system stimulates party fragmentation
while proportional or mixed parliamentary electoral systems do not lead to two-party system
either. Unsynchronized presidential and parliamentary elections increase the possibility that
parliamentary majority will be oppositional to the president. Even if both the president and
the parliament are elected by the same electoral majority, constitutions of both countries
prohibit the presidents from remaining party leaders. They are not able to act as effective
leaders of parliamentary majorities and thus become not “above-party” but rather “party-
less” presidents. Presidents then have to rely on their administration which usually leads to
creation of parallel executive structures intended to counter-balance government institutions.

Lithuanian and Polish constitutional arrangements and party systems at the same time
have certain important differences. Constitution of Poland more precisely regulates the
accountability of individual ministers and, most importantly, explicitly refers all “residual”
powers to the cabinet. However, the Polish Constitution by providing for proportional
system of parliamentary elections creates a less favourable context of semi-presidentialism
which is further exacerbated by the multi-dimensional party system. In Lithuania, the
formation of two stable party blocks was at the time of writing more likely.

This article is not intended to cover all aspects of semi-presidentialism. It might
emerge that semi-presidentialism is indeed a better model than others when it comes to
political effectiveness or democratic learning. However as a system it features high
probability of conflicts which are likely to become constitutional. Only unambiguous
constitutional provisions and political traditions may reduce the dangers posed by such
conflicts. However, there remain ambiguities in Lichuanian and — to a smaller extent —
Polish constitutions while the lack of political traditions makes political systems more
dependent on personal characteristics of the incumbents. This state of affairs might be
temporary bug, at least in the medium term, the dangers of semi-presidential institutional
model for the democratic stability seem to be rather real.
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BETWEEN HISTORICAL MEMORY AND
THE STRUGGLE FOR ELLENBOGENRAUM *
MAX WEBER ON NATION

Zenonas Norkus

In one of his essays comparing the theoretical views of Max Weber and Ernest
Gellner, Perry Anderson noted: “Whereas Weber was so bewitched by the spell of
nationalism that he was never able to theorize it, Gellner has theoretized nationalism
without detecting the spell.”! Anderson wants to say that Gellner’s theory of nationalism?
can not explain the atcractiveness of the ideas of nationalism. About Weber, Anderson
claims that although the famous German sociologist in his political views was an ardent
German nationalist, he did not have a thought-out concept of nations and nationalism.
At the same time he violated his own declared principle of conscious self-control (bewusste
Selbstkontrolle),* which forbids an intellectual to accept any “final views” without closely
analyzing their inner logic, assumptions, and consequences. If we believe Anderson,
Weber did not apply this principle to his own chosen “final view”, but surrended to the
“spell” of nationalism.

The purpose of this article is to refute Anderson’s thesis that Weber’s nationalistic
choice was not thought-out or “irrational”. To do that — means to reconstruct the
theoretical foundations (implicit arguments), on which this choice is based. One of the
reasons why Anderson and other authors writing about the irrationalism and arbitrariness
of Weber’s nationalism? do not find the foundations of this choice is that in their
searches they restrict themselves to the quite fragmentic chapters of Weber’s Economy
and Societydevoted to ethnicity and nations, written between 1910 and 1914, and not
prepared by Weber himself for publication.’

In the view of the author of this article, the texts, which are classified as political
publications, are no less informative documents on the Weberian concepts of nations
and nationalism. Anderson and other proponents of the thesis of Weber’s “irrational
nationalism” do not consider these texts as documents of a certain thought-out theoretical
concept of nations and nationalism because in them Weber does not write about nations

* Ellenbogenraum (German) — (literally) the space which is necessary to straighten out the elbows.
In the beginning of the 20th century in German political vocabulary this word was used as a synonym
for “vital space”.
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and nationalism in general, but about certain concrete questions of Germany’s inner and
foreign policies. The view that Weber’s political publications are not relevant to understand
his theoretical views has already been criticized by David Beetham.® His book Max Weber
and the Theory of Modern Politics is also a methodological example how the theoretical
assumptions in Weber’s publicistic texts can be clarified and reconstructed.

However, Beetham’s own results on the question in which we are interested, the
concept of nations and nationalism,’ are not satisfying. On the one hand, he devoted
too little attention to the earlier (1892-1899) texts of Weber, mostly analyzing his
publications during the period of the First World War.® On the other hand, Beetham
holds the view which is very natural to a political scientist or political sociologist: he
views Weber as his colleague. However, the early Weber wrote his political publications
asa professor of political economy (in Germany at that time, called “national economy”).

Thus, Beetham (not too speak about other “Weberologists”) does not notice that
the concept of nations and nationalism of the early Weber are expressed in the terms of
political economy. The second section of this paper is devoted to reconstruction of
Weber’s “political economic” (or “national-economic”) concept of nations and
nationalism. The first section discusses the more widely known political-sociological
concept of nations and nationalism, which are documented in the mentioned sections
of Economy and Societyand the publications during the First World War. In the third
section we will try to evaluate Weber’s both concepts from the viewpoint of the
contemporary discussion about nations and nationalism.

1. Weber’s Political-Sociological Concept of Nation

The reader searching for the detailed theoretical analysis of ethnicity and nationalism
in Weber’s Economy and Society has (together with Anderson) to be disappointed. The
relatively short chapters on ethnicity and nationalism are mostly devoted to the criticism
of existing theories of nations and ethnicity. The German sociologist in a pedantic
manner lists the casuistic difficulties and exceptions, compromising the efforts to define
the concepts of ethnicity or nation in term of certain “objective” traits (race or origin,
territory of residence, economic life, etc.). He even raises the question whether the
exact (future) social science will be able to do without the concepts of “ethnicity” and
“nation” by using a more exact classification scheme in which there is no place for such
terms (as in the dictionary of the physicist there is no place for terms such as “wet” or
“cold”). “Speaking in general, the concept of “ethnically” conditioned social activity
unites phenomena, which truly exact sociological analysis, — which we will not try to
present here, — should carefully differendate. [...] In this case, the general concept
(Sammelbegriff) of “ethnic” would truly be cast overboard. Because it is a common
name (Sammelname), which is totally inappropriate for exact research. [...] In this respect
the concept of an “ethnic” community which vanishes if we attempt to form concepts
exactly corresponds to some extent to the concept, which is loaded for us by the greatest
baggage of pathetic feelings: that of “nazion” (in so far as we attempt to define this
concept in a strict sociological way)”.?
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Weber’s expectations that the “precise” sociology of the future would do without the
concepts of “ethnicity” and “nation” have not yet been fulfilled by the science of sociology.
However, scepticism toward the scientific value of these concepts is also not Weber’s final
word. Casuistically criticizing the definitions of “nation” and “ethnicity” that he knew,
he pointed out which of these definitions (despite all their various deficiencies) seemed
to him most appropriate (before the more precise sociological nomenclature is created).
“Such groups of people cherishing the subjective belief of common origin on the basis of
outer appearance (dusseren Habitus) or customs (Si#ten) or even both or due to memories
of colonization or migration, which is significant for the creation of their association, we
will call “ethnic” groups if they are not “extended families” (Szppern): totally independent
of whether there is, or is not, objectively any common blood.”1° On “nation” in general
Weber decides to state only this: “the concept of nation can only be defined in this way:
itis an emotional community (gefiiblsmdssige Gemeinschaft), whose adequate expression
would be its own state (eigener Staar); therefore, such a community, for which the
tendency to create such a state is characteristic.”!! In contemporary discussions it is
accepted to analyze separately the problems of ethnic communities and problems
concerning nations as well as nationalism. For this reason as well as for purely exterior
(limits of space) circumstances we will further limit our analysis to the Weberian concept
of nation and nationalism.!?

A definition identifying a certain phenomenon is not the same as a theory explaining
the phenomenon. In the case of ethnicity and nation, such a theory should explain how
and why people acquire or lose ethnic or national identity, why and how ethnic
communities and nations appear and disappear. Because Weber believed that scientific
sociology in the future would eliminate the very terms of “ethnicity” and “nation”
from their dictionary, it is no more correct to demand from him such a theory than to
demand from a physicist that he provide, for example theories of holes or heat.
Nevertheless, the German sociologist provides several ideas which can be used
constructing a theory of nations and nationalism.

One of the most widely accepted elements of the social scientific heritage of Weber
is his social stratification model, providing three dimensions of social stratification:
wealth or opportunities in the market, prestige or honor, and (political) power.!> The
categories of people separated by their economic situation are classes. Groups, separated
by their status in the hierarchy of prestige are estates or status groups (Swinde). In
modern societies there are legally no estates, but Weber drew attention to the simple
fact that even though laws can declare people to be equal and valued equally, they do
not “respect” each other equally. People have not only “material” (material welfare),
but also “ideal” interests, aspiring to be respected and valued by others. One can imagine
a society where wealth is divided “equally”, but not a society where everyone would be
respected equally. “Prestige” or “honor” are “positional” goods, which disappear if
everyone hasan “equal” amount. Social life is a struggle of people not only for wealth or
material welfare, but also for honor (prestige).

If one can detect in Weber’s skeptical and overly critical statements about the
definitions of ethnicity and nations any positive leitmotif, then it is this idea: division
into ethnic groups and especially into nations is part of the hierarchy of prestige. “The
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kingdom of “honor” comparable with “estate” system includes the mutual relations of
political units”. 14 Trying to define more concretely the singularity of “national feelings”,
Weber defined them as the feelings of “prestige of power”, or “prestige of culture” of one’s
own state.’

The feelings of the “prestige of power” are the feelings of pride in the citizenship
or allegiance to a “powerful” state. States, just like people, struggle for prestige or honor
and are divided into an informal hierarchy of prestige where the differences between
the individual ranks of prestige are no smaller than the differences between the brahmins
and pariahs of ancient India. The title of honor for the highest “estate” in the league of
nations in Weber’s times was the “great power” (Grossmachs). In Weberian political-
sociological perspective the “nations” are broadest status groups. All members of nation
ranking high in the league of nations can enjoy positional good “prestige” satisfying
their “ideal interests” in the way comparable to the satisfaction of these interests by the
membership in the “positively privileged” status groups (“estates”) in the traditional
societies (so e.g. American citizenship is in our days the title of honor comparable with
titles of earl or duke of older times).

Political and economic power is not the only dimension of the hierarchy of
international prestige. Another one is “cultural achievements” or “cultural contributions”,
indicated by number of “famous” scientists, writers, architectural monuments, etc.
Citizenship or allegiance to a state not belonging to the league of “great powers”, does
not necessarily mean feelings of inferiority: the basis for feeling of belonging to the
world “elite” can be the conviction of the extraordinary value of “ones own” culture or
extraordinary contribution to “world culture”.

The persons most inclined to take pleasure in “the prestige of power” are those
whose profession is most closely tied with the ruling the state: officials and military officers!®,
while literates and intellectuals, “who to a certain degree are predestined to promote the
“national” idea,”” are most concerned with “the prestige of culture.” However, one can
talk about the “nation” in the Weberian sense only where the prestige of “power” and
“culture” is the “ideal interest” of not only the professionals of war and writing (“culture”).
The “nation” exists where pride in the power or cultural achievements of “ones own”
state transcends the internal class, estate and, in certain instances, ethnic differences.

As was already noted, sceptically valuing the possibility of creating a theory of
ethnicity and of nation, Weber does not go deeper into the mechanisms on which the
appearance and disappearance of “national feelings” depend. Nevertheless, one can
find one or more observation on these questions in his texts. Besides that Weber’s
concept of nation as a competitor for a place in the international hierarchy of prestige
has some implications in regard to these questions which I will try to bring to the
light.!8

Weber’s emphasizes the special importance of collective memories about jointly
fought wars (especially victorious ones) for the consolidation of the nation. If warfare is
not a monopoly of a certain estate, but of universal service, such memories become the
basis for the consolidation of a “political memory community” (polizische Erinnerungs-
gemeinschafi)' transcending “inner” class and estate differences. These collective political
memories are capable to transcend ethnic differences too. Asan example, Weber points to the
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French nationalism of the German-speaking inhabitants of the Alsace, based on the common
memory of the French Revolution and the Napoleonic Wars shared with the French-speaking
inhabitants of France, and also the phenomenon of the Swiss nation.2°

On the other hand, Weber’s concept of the nation implies that the coherence of
national community depends on the success of the state with which this community
identifies itself in the international contests of power and prestige.’! Constant and
systematic failures in these contests, continuous “national humilations” affect “national
loyalty” in the same way as the relegation of “their” team to a lower league affects sports
fans. When one stops believing that these losses are “temporary”, a certain national
identity does not become an object of pride, but more likely a stigma which one is not
always incapable of discarding. The hopelessly losing team does not have fans and its
very members finally depart to other teams. “A victorious state experiences the greatest
nationalism; an embattled one experiences nationalism to the extent that it can draw
upon memories of past victories that can probably be repeated. A long string of defeats
saps national loyalty, and eventually, after time periods we have not yet measurred,

national loyalty disappears”.??

2. Webers’s Political-Economic Concept
of the Nation and Nationalism

Because Weber in the just discussed concept of “nation” stresses the importance
of statehood, political memories, and the mutual competition of states in the formation
and maintenance of nations, it can be called political-sociological. However, in Weber’s
earlier writings one can also detect the outlines of a somewhat different concept of
nation. It is formulated in political-economic terms.

A characteristic document of this conception is Weber’s arguments in one of his
public lectures in 1897 delivered to an audience, whose significant part was composed
of workers holding Marxist views. “The German workers today still have the choice to
search for work in the homeland or abroad. However, in a short time this situation will
end, whether or not the workers desire it. Then the worker will be restricted to that
vital space (Ermihrungsspielraum) which the capital and power of his homeland is capable
of creating. We do not know when this will occur, but it is true that this process is
taking place. Itisalso true that the fierce struggle for power replaces the alleged peaceful
progress. And in this fierce struggle the strongest will be victorious.”??

Weber does not appeal to the historical memories of the workers and does not talk
about the incomparable superiority of German culture. He admits that the principle of
the Marxist catechism — “the worker has no homeland” — is correct under certain
conditions: where a free international work market exists, and workers can migrate to
where the demand for their work power is greatest. Such a situation existed as long as
the world still had “free” territories, suitable for European agricultural colonization and
the capitalist expansion for not yet captured markets. Under these circumstances laissez
Jaire capitalism, acting with a more or less free competition regime in the world markert,
could flourish for a brief time in the 19th century.
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Weber thought that he could state that this “intervening period of outwardly free

Competition”24

was coming to an end. “Already today we notice signs of economic
changes which will destroy the dominance of free competition. Free competition is only
a transitional stage on the road to a monopolistic era (...). When the market of realization
can no longer expand, the free market will be replaced by agreements in the guise of
syndicates, rings, cartels — that is a peculiar form of guilds, which stand only one step
above the guilds of the Middle Ages, which also liquidated free competition (...). Wizh
[rightening speed we are approaching the time when the expansion of expors to the countries
of the half civilized nations of Asia will end. Afterwards the control of foreign markers will
depend solely on power, solely on naked force. Only philistines can doubt that.”>>

After exhausting the outward expansion opportunities of the capitalist economy, the
world’s economic space splits into economic organisms or national economies
(Volkswirtschafi) delimited by state borders. The masses of inhabitants, squeezed into
the borders of these organisms, are linked by an objective community of material interests.
Every such provisioning community (Versorgungsgemeinschaff) competes with others
for the markets of realization, sources of raw materials, control of territories suitable for
colonization. Using the terminology accepted by contemporary (“new”) political
economy, every such community isa rent—seeking interest grou p.26 Monopolizing these
or other resources, every such community can appropriate rent. This is revenue, equal
to the difference between the de facto income received by the monopolist and the
hypothetical income amount which the “provisioning community” would get under
contrary-to-fact conditions of a free world market.

The receipt of this monopolistic rent is an objective “material” interest, linking
the workers and capitalists belonging to the same provisioning community. Along with
this common interest there are also their separate interests to appropriate as great as
possible part of this rent. However, where the workers are “politically educated” and
the “capitalists” “politically mature” (for Weber, Great Britain was such an exanlple)27,
the struggle for the partition of the rent does not destroy the national unity, essential
for the successful struggle for rent in the economic and political competition with other
states. From this political-economic perspective nations are the maximally broad rent-
seeking interest groups.

Ethnic identity, language, historical memories, and other indications can be
politicized and turned into markers to identify the persons, having the right to participate
ina certain rent-receiving’provisioning community’ or obligation to join the community
which is still seeking to become such collective rentier. The most important tool of the
fight for rent is statehood. So its consolidation also is a common interest of rent-seeking
communities.

Wanting to understand why Weber considered the fight of the “provisioning
communities” for vital space (Ellenbogenraum) inevitable, we must reconstruct the view
of the world which he saw as an economist at the end of the 19th century. We can grasp
the most important reference point for reconstructing this view by noticing with what
steadiness the young Weber stressed the importance of “demographic problem”:
“however: the gloomy seriousness of the demographic problem hinders our being
eudaemonists and imagining that peace and the happiness of mankind are lurking in the
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womb of the future, and also our believing that a man can obtain the vital space in this
world in any other way but through a serious battle with another person.””® Weber states
that “the demographic problem the oldest and most serious problem of social history and
it is not worth to have a scientific discussion with anyone who does not recognize this.”?’

One can understand these statements of Weber only in the sense that he accepted the
accuracy of the famous “demographic law” of Thomas R. Malthus. This law states that the
power of human population to grow if unhampered exceeds the growth potendal of
production (first of all the production of food). “Malthus law” was an organic part of Weber’s
well known classical model of long term economic dynamics. This model portrays certain
“natural” boundaries of economic growth. In this model the boundaries are derived from
Malthus’s lawand the limited supply of one of the factors of production — land.*

In the view of classical political economy, production is a process in which three
factors of production are combined — work, capital, and land. Workers receive part of the
produced product, called wages, the owners of the capital and the organizers of the
production — profit, the owners of the land — land rent. The better the land controlled by
the land owner is, the larger is the rent he receives. As the number of inhabitants increases,
the land of ever poorer quality is cultivated. This means that an ever larger part of the
manufactured product is received by the owners of the land in the form of rents, and the
share (profit) of the capitalists decreases. In the classical model the so-called “iron law of
wages” is accepted which states the characteristic tendency for wages to remain on the
minimal level of biological existence. If for any reason it exceeds this border, then there is
a corresponding increase in the birth rate (or a decrease in the death rate), and the additional
supply of work power again lowers the salary to the “natural” level.

The limit for lowering profit is zero profit. When this limit is reached, the economy
ceases to grow because the investments of profit are the source of growth. At this limit,
the whole manufactured product is divided between the workers and the owners of the
land. This is so-called “stationary economy” state. A catastrophic decrease of population
can lead economy out of this state reducing for a while the pressure of the population
on resources and opening the space for growth. This classical model of “limits of growth”
is shown in Fig.1, in which the left graph pictures the unstationary status of the economy
(in which growth is still possible), and the right — the stationary.!

Fig. I The Classical Model of Growth and Distribution.
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This classic model of long-term economic dynamics isan implicit conceptual frame of
Weber’s political-economic conception of nation and nationalism. The classic model includes
the idealizing assumption that there exists one and only one ’provisioning community’
(one could consider it to be the “free” world market). Weber asks what consequences does
the “real” fact that many such communities exist have on the long-term dynamics of their
economic development. The answer to this question is his concept of the nation as the
“broadest” collective “rent-secker.” The “provisioning community”, which succeeds in
monopolizing the widest vital space (Weber had in mind Great Britain of his time),
collectively appropriates the rent which enables it to remove the perspective of a “stationary
economy”, and ensures to workers a wage level, which is higher than the biological minimum
implied by Malthus’s law. It is with this perspective that Weber tried to interest the social
democratically minded German workers, explaining to them that Germany’s fate is the
struggle for a status of “world power” (Welsnachs) “in the Malthusian world.”

“Nations” are mentioned frequently in Weber’s texts, but nationalism is rarely named.
That is one of the reasons why P.Anderson thought that Weber was an “instinctive”
nationalist, not having a conception of nationalism. However, Weber’s Weberian concept
of nation is sufficiently articulated to answer both these questions: (1) what is nationalism?
(2) Can nationalism be considered a “rational” choice?

In Weber’s perspective nationalism is a certain form of collective egoism (or
“communitarianism”). Asan “idea” it means that members of the “national” provisioning
and collective memory community have certain obligations of solidarity to other members
of the same community, but however, not to persons who belong to other communities
of the “league of nations.” These obligations can be compared with the obligations
which members of a team have to other team members in a sports contest.*? Every
player has the right to maximize his own benefit (be an “individualist”), as long as it
does not conflict with the interests of team play. The interest is for the team to obtain
as high as possible place in the league. Part of the jointly won glory (or financial prize)
belongs to every member of the winning team, but only in the case that the team is
victorious. And there is always just one first place.

Can this acceptance and implementation of these “team play”
duties be called a rational choice? Let us again look deeper into Weber’s rhetoric, this
time in his famous speech “The National State and National-Economic Politics” (1895),
aimed at a “bourgeous” audience. “Our descendants will consider us responsible to
history not for the economic system, which they will inherit from us, but for the
dimension of that vital space (das Mass Ellenbogenraumes), which we will conquer and
leave them in the world.”? “Of course, economic-political work is not possible on any
other basis than altruistic. The fruits of all the economic and social-political aspirations
of today become beneficial not for the present, but for the future generation. Our work
is and can be — sensible only if it is a concern for the future, for our descendants.”*

Weber assumes that he and his audience are people who are concerned not only
with their own happiness and welfare, but also with the opinion of “descendants” about
them. “Even our very highest and final worldly ideals change and disappear. We can not
wish to impose them on the future. However, we can desire that it recognize us as izs own

forefathers. By our work and own essence we want to be the precursors of future generations.”®
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Thus Weber assumes that his audience consists of people who want to earn the graticude
and honor of their “descendants”. Contemporary nationalistic politics is the method to
achieve this purpose.

Weber, of course, admits®® that one can not prove to anyone that he should have
the following want: after death to be the object of honor and gratitude of “descendants”
(not only in the literal sense of the word). The possession of such a “taste” or “preference”
is a matter of “final decision”, and Weber in principle considered that such choices of
preferences (what kind of man to be) could not be based on rational arguments. In this
sense the choice of the nationalist is irrational. However, in this respect it does not
differ from the choice of other “final value attitudes” or “goals” (e.g. choosing between
liberalism and socialism). The object of rational choice can only be the means to achieve
this final purpose. To those who want the gratitude and respect of “descendants”, Weber
charges as a duty “team solidarity” in the contest for “vital space” of “provisioning
communities” in the world as pictured by Malthus.

3. Evaluations and Comparisons

Research on nationalism and ethnicity is one of those specificfields of the social
sciences, which attracted especially numerous investigators in the last decade. In
evaluating Weber’s statements on the questions of nations, nationalism, and ethnicity,
it would be natural to ask which of these statements are wrong, and which have not yet
been refuted. However, such a procedure would be possible and also appropriate only
if the contemporary investigators of nationalism and ethnicity would at least agree on
the fundamental questions. In real life we encounter here a great variety of views.
Investigators of ethnicity and nationalism divide themselves into “perennialists”
(considering ethnicity and nations as historically universal phenomena) and “modernists”
(nationsare a modern phenomenon); “primordialists” (believing that ethnic and national
identity are not objects of instrumental choice) and contextualists or instrumentalists,
holding the opposing view; “culturalists”, defining and explaining ethnicity and nationalism
in terms of culture and social sciences, and “naturalists” who choose biology (ecology or
genetics) as points of departure.”’ In evaluating the relative importance of existing
conceptions on a scale, which is used very often in contemporary social sciences — the
frequencies of mentioning in Science Citation Index — one has to state that the
“modernist” (or “modernizing” ) concept of nationalism of E.Gellner-E.Hobsbawn-
B.Anderson which is unambiguosly “culturalist” and “instrumentalist”, still has the
greatest influence in contemporary discussions.?®

Weber’s political-sociological concept of the nation and nationalism is
unambiguosly “culturalist”. Elements of naturalism abound in Weber’s early political-
economical views.>> Weber’s political-economic concept of nation is modernist.
However, differing from Gellner, Weber connects nations not with industrialization,
but with the formation of the world market and the globalization of the fight for “vital
space”. The nation is under these circumstances the best ficting form of the consolidation
of the “provisioning community.”
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Weber’s political-sociological concept of the nation does not fit into the frame of the
dichotomy of modernism and perennialism. Weber would agree that the phenomenon of the
nation is more characteristic for modern than for pre-modern times. However, he does not
consider this phenomenon to be specifically modern. Nations can be formed everywhere
where there exist states, competing for the prestige of power and culture and including in
these contests the widest masses of their dependents or citizens. Finally, both versions of the
Weberian concept of nation represent an instrumentalistic view point because in them national
identity is considered to be a means to satisty certain “ideal” (of prestige, of honor and
gratitude of the “descendants”) and “material” interests.

Comparing Weber’s political-sociological ideas as well as the political-economic
assumptions of his earlier publicistic writings with the theory of E.Gellner-E.Hobsbawn-
B.Anderson, we notice certain differences in their problems. Gellner and the other modernists
were most interested in the reasons for the appearance of mew nations. Weber was more
interested in the preconditions for the success of already existing (“o/d”) nations in the
international contest for power and prestige. The total ignoring of the problem of 7azon-
building of “new nations” can be considered one of the main deficiencies of Weber’s
conception, which was determined by his limited experience, reflecting the state of the
world as it was in 1914 on the eve of the catastrophe, as well as the mentality of Weber.
Weber raises and discusses the problems of nations and nationalism as a member of one of
“the great nations”, fighting for world hegemony. Nationalism, which he had in mind, is
the imperialistic and great power nationalism of “the great nations.”

The “modernizing” theory of nations and nationalism reflects another experience,
that of the first and second world wars, when many new (and “small”) nadons with their
usually ethnic nationalism supplemented the world’s “league of nations.” Using Gellner’s
terminology, “ruritanian” nations and nationalism are in the center of attention of
contemporary theories of nations and nationalism, while Weber was more concerned with
“megalomaniac” nations and their nationalism. However, we do not necessarily have to
regard these differences in the problems and “conceptual optics” to Weber’s disadvantage —
as proof that Weber’s thoughts are not relevant in the changed (postimperialistic) world.
On the contrary, these differences allow one to notice one constitutional defect of
contemporary theories of nationalism, which can be called “ruritaniacentrism”. They were
constructed to explain the new natons (of the “ruritanian” type) and their nationalism.
According to Gellner, “nationalism is primarily a political principle, which holds that the
political and the national unit should be congruent” #° If we accept this definition which has
already became “classic”, then we would have to assert that expansive politics, not limited to
the unification of the nation in one state, but expanding its “vital space” at the expense of
other nations, does not have anything to do with nationalism. If we accept this definition,
we have to declare that nationalism can not exist in a certain nation if it does not have
problems concerning its borders. Similarly, the concepts of “nation” and “nationalism” are
turned into conceptual tools, which are relevant only to explain the politics of all kinds of
new “Ruritanias” (“in the Balkans”) and not the old “Megalomanias”. A look at Weber’s
“megalomaniacentric” thoughts on nations and nationalism helps one to understand the
necessity of a broader theory of nations and nationalism, which includes both the “ruritanian”
and “megalomaniac” (imperialistic, hegemonistic, or expansionist) nationalisms.
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One has to admit that most of Weber’s purely economic assumptions in his political-
economic analysis of the direction of global development are inadequate, reflecting the
state of art in the 19th century economics. Looking retrospectively, the classic model of “the
limits of growth’ reflects the real state of the preindustrial society. Members of industrialized
societies live in a world, which differs from the “Malchusian world.”*! The systematic
technologic application of the scientific knowledge makes possible the so-called “intensive”
economic growth, which allows for ever more effective use of natural resources, and the
substitution of “exhausted” and therefore too expensive resources with others. In analyzing
the economic relations between nations, contemporary economists emphasize the advantages
of the international division of labor, explained by the so-called “comparative advantages”
in the production costs, which enable all the participants of this exchange to obtain the so-
called “consumer’s rents.”

Contemporary economic theory distinguishes the ineffective monopolistic rents
from these (“effective”) rents. Thus, Weber’s insights about collective monopolistic
rents and the fight for them are still worthy of attention. The concept of rent-seeking in
contemporary “new political economy” (also called “public choice theory”) up to now
is applied only to explain political processes in the interior of separate states. The texts
of the early Weber encourage to raise the question whether the concept of “rent-seeking”
can also be useful to explain also nation building, mutual competition between nations,
its dynamics and consequences. What we find in Weber is only an intuitive idea, but it
can perhaps be transformed into an analytical model. This would be a significant
contribution of the new political economy to the investigations of nations and
nationalism.

Preparatory work for this article was done while a fellow at the Wissenschafiskolleg
Berlin 1998/1999. I thank Prof. Dr. Hans Ulrich Wehler for valuable bibliographic
help.

Translated by Saulius Girnius
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