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ABOUT THE PROJECT

“Capacity-building of the Georgian Leadership Community for Improved Decision-making and
Negotiation Skills” is designed to assist the Georgian government in addressing its governance
challenges. This multi-component initiative aims to introduce and reinforce modern management
skill sets, proficiency and practice among Georgian public officials. The project engages directly
with middle level public servants and civil-society representatives through practical in-service
training in policy development and negotiation techniques. Apart modernization of the Georgian
public administration and public policymaking, the project activities seek to deliver actionable
policy documents on the issues of national importance. The project activities and the policy
initiatives will be consistent with and supportive of principles of gender and diversity equality.

The program is funded by the Swedish International Development Agency (SIDA). The
Georgian Foundation for Strategic and International Studies (GFSIS), along with its
principal partners - the Swedish Institute for Public Administration (SIPU International)
and the Estonian School of Diplomacy (ESD), is the main implementer of the program.

The program will promote a likeminded leadership culture that is accountable and oriented to
meeting the needs of the Georgian society. Furthermore, the program aims at strengthening the
Georgian government capacity in decision-making, as well as increasing its transparency and
flexibility in responding to the changing circumstances. In addition, this initiative intends to
improve organizational cooperation among the Georgian public sectors and the country’s
interaction with other states and international organizations.

The program, which will be implemented during four years (2009 — 2013), includes the following
components:

e Training for government officials in policy and negotiation techniques. Selected Georgian
public servants will complete an eight-month intensive training program in public
administration, policy planning and negotiation techniques. Georgian, Swedish and Estonian
experts will conduct the training. Furthermore, under the guidance of GFSIS mentors, the
participants will work on the issues pertinent to the country development policy. The training
will be followed by a public discussion of the policy papers and a study visit to Estonia. The
best five papers will be published in Georgian and in English. There will be five training
groups in total with approximately 25 participants in each group.

e Under the training of trainers (ToT) component, six to nine Georgian professionals will develop
the curriculum and teaching materials in the public administration, policy planning and
negotiations in Georgian in order to conduct similar training in the Georgian language in the
future.

e Professional development training for HR managers is designed to contribute to the introduction
of the best practices in human resources management within the Georgian public service. The
component will include needs-based training sessions on professional development and a study
visit to Sweden.

o A knowledge and resource sharing component ensures the sustainability of the program through
promoting greater communication, knowledge sharing, consultation and collaboration among
public-policy stakeholders across the Government of Georgia and civil society. Under this
component, a project website will be established and a number of alumni retreats will be
organized.
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SUMMARY

Georgia requires security guarantees in order to improve its welfare, safeguard its
sovereignty and restore its territorial integrity, and membership of the North

Atlantic Treaty Organization offers the best possibilities for doing so.
Integrating NATO is therefore Georgia's main foreign and security policy priority.

Contrary to expectations, Georgia was not granted a Membership Action Plan
(MAP) at the 2008 NATO Bucharest summit, but the Alliance nonetheless made a
strategic decision regarding Georgia's integration into NATO. This decision is very
important in itself, but because it does not provide a tentative timeline for Georgia's
integration its value as a step forward for Georgia is uncertain — particularly
considering the importance of time factor for the country's national security. In the
meantime, Russia could implement measures which would render Georgia’s
integration into NATO impossible. Russia is against Georgia joining NATO
because its main policy is to regain its influence over post-Soviet states. Russia's
main goal is to stop Georgia’s democratic development and its integration into

NATO by any means at its disposal — including force.

Delays to Georgia’s integration process will disappoint Georgian society and create
demand for other, alternative ways of guaranteeing the country's security — such as
agreeing to concessions with Russia, neutrality, &c. However, given current
conditions and past experiences, discussing the implementation of such alternatives

would be impossible and unrealistic.

The main obstacles of Georgia’s integration process into NATO should be
identified and analyzed extremely thoroughly. The government of Georgia should
not make mistakes during the implementation of new reforms, for this would give
those NATO members who are hesitant more reasons to further delay Georgia's

integration.

With the help of society, the Georgian government should strive to responsibly

implement all the requirements of NATO integration.
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INTRODUCTION

The development of Georgia, like that of any other country, is mainly dependent
upon issues related to its security. These issues include not only the country's
potential for defence, but also domestic policy, economic considerations, energy
security, &c. According to Dr. Alexander Rondeli (the President of the Georgian
Foundation for Strategic and International Studies), the priorities and problems of
the national security of small states like Georgia are normally discussed at local and
regional levels, but if these states have an attractive and geographically strategic
location, plentiful energy supplies or valuable raw materials, they can easily

become new objects of interest for global politics or economic super states'”.

Because of Georgia’s geo-political location, the country's sovereignty, security and
development have been under constant threat ever since its declaration of
independence. After the collapse of the Soviet Union, the Georgian government
began seeking security guarantees in the Euro-Atlantic space. Georgia started to
move towards NATO membership in the mid-1990s, and officially declared its
wish to join the Alliance at the NATO summit held in Prague in 2002".

After the Rose Revolution in 2003, the Georgian government implemented specific
acts for the country’s integration into NATO, but despite high rates of development
and high expectations, the desired result has not yet been achieved. Unlike other
countries (the Baltic states, for example), Georgia's integration became a very
drawn-out and complicated process. The Russian attack in 2008 demonstrated that
traditional threats are still active.

On one hand, in order to achieve integration into European and Euro-Atlantic
structures, Georgians should build a real democratic state and implement
institutional reforms; but on the other hand, how can the world offer resistance to a
Russia whose increasingly aggressive policies aim to regain influence over post-

Soviet states?

12 Alexander Rondeli, Small states in the international system, Tbilisi, 2009, page 85.
13 See http://www.nato.int/cps/en/natolive/topics_38988.htm
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The decision taken at the 2008 NATO summit in Bucharest'®, Russia's attack in
August of the same year and the absence of national security guarantees raised
many questions in Georgian society regarding the need to safeguard the country's

security.

The main goal of this policy paper is to identify the problems of guaranteeing
Georgia's security — especially considering the fact that the country's main goal is
NATO integration.

Accordingly, this research identifies and analyzes possibilities for safeguarding

Georgia's security.

Research was based upon the following sources: reports on Georgia published by
international organizations, newspaper articles, NATO's official web site, and

research published on the Internet.

PROBLEM DESCRIPTION

Historical review

Following the Rose Revolution, Georgia's new government aspired towards

integrating Euro-Atlantic structures more rapidly.

In 2004, co-operation between Georgia and NATO started within the framework of
an Individual Partnership Action Plan (IPAP). Despite the fact that this plan does
not constitute a direct mechanism for joining the NATO, it is a very important stage

in terms of implementing current reforms and strengthening relations with Alliance.

An Intensive Dialogue regarding membership issues (ID) began in 2006 as a
preliminary stage to help Georgia become acquainted with NATO membership

criteria.

At the NATO summit held in Bucharest in April 2008, instead of granting Georgia
a MAP, the Alliance made an unusual decision whereby it guaranteed Georgia’s

accession to NATO, but did not give exact dates. The question of granting Georgia

14 The positive decision regarding Georgia's integration into NATO made by the heads of NATO member states
during the 2008 Bucharest summit.
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a MAP also had to be discussed a second time at a meeting of the Alliance's foreign

ministers.

Until 2008, Georgia was considered to be a partner state of NATO. Georgia had
different kinds of mechanisms for co-operation and partnership which were mainly
used in order to meet NATO standards. After the Bucharest summit, and despite the
absence of clear instruments for integration, Georgia was officially recognized as a
candidate country for NATO membership. According to existing practice, however,

a country is only recognized as an "aspirant country" after receiving a MAP.

When the conflict between Georgia and Russia erupted in August 2008, the
Alliance decided to create a NATO-Georgia Commission (NGC) as a mechanism

for actual co-operation and a forum for political consultations.

In December of the same year, Georgia received permission to implement an
Annual National Programme (ANP) without a MAP within the framework of the
NGC. Usually, however, an ANP is only given to countries which already have a

MAP — particularly considering NATO's "open door" enlargement policy.

What is a Membership Action Plan (MAP)?

A MAP is an instrument for preparing a country to become a member of the
Alliance, and implies its acquisition of "aspirant country" status; an ANP is its
technical component. Since the NATO 1999 Washington summit" and throughout
NATO’s entire subsequent history, none of its member states became NATO
members without a MAP, and, at the same time, the Alliance never made a decision
like the one it took at the Bucharest summit regarding Georgia. Also, participation
in a MAP is no guarantee for security, because a country which participates in a
MAP is not guaranteed NATO membership'®. Additionally, the 5™ article of the
North Atlantic Treaty declares that, in case of participation in a MAP, collective

'’ Regarding the approval of the Membership Action Plan as an instrument for joining NATO.

' According to the explanation given on the Alliance's official web site, "participation in a MAP does not prejudge
any decision by the Alliance on future membership". See
http://www.nato.int/cps/en/natolive/topics_37356.htm?selectedLocale=en
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self-defense (which calls upon member states to defend other member states if they

are attacked) will not be activated'”.

Several ambiguous remarks have also been made regarding the communiqué on the
ANP and the MAP which was approved by NATO foreign ministers during a
ministerial summit in December 2008.'® This communiqué could be interpreted as
an indication that Georgia has all the instruments (ANP and NGC) necessary for
NATO membership even without a MAP. Equally, this communiqué is open to
interpretation, and leaves the issue of the MAP as a question mark — not only with
regard to Georgia's possible integration, but also, more generally, in terms of the

MAP remaining an important instrument for joining the Alliance".

Georgia is thus preparing for NATO membership with the help of an ANP, a
technical instrument of a MAP, because the Alliance has made a decision regarding
the country's membership. But Georgia does not have a MAP, which usually
consists of the two above-mentioned components, viz. an ANP and a political
decision. This raises an important question: Does Georgia really need a MAP to
become a member of NATO?

The preconditions of decisions taken at the Bucharest Summit

Until the 2008 Bucharest summit, the main goal of Georgia’s efforts to join the
Alliance was for the country to receive a MAP, as this was considered to be the last
stage before full membership. Georgian society also had high hopes for the country
being granted a MAP, but despite the huge efforts of the United States during the
Bucharest summit, the Alliance chose not to do so. The United States were unable
to persuade skeptical members such as Germany and France. The reasons given for
denying Georgia a MAP were the incomplete nature of the Georgian government's
reforms in some fields and Russian behind-the-scenes influence over some NATO

members.

17 See the explanation given on NATO's official web site at http://www.nato.int/cps/en/natolive/topics 59378.htm

'8 See the 19th article of the meeting's final communiqué, online at
http://www.nato.int/cps/en/natolive/official texts 46247.htm?selectedLocale=en

19 NATO granted MAPs to Montenegro in December 2009 and to Bosnia-Herzegovina in April 2010, which
indicates that the MAP remains an important instrument for NATO integration.
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After the Rose Revolution in 2003, Georgia carried out reforms in several
important fields such as its police force, the fight against corruption, the
development of some sectors of its economy, &c. Several reports published by
different international organizations confirm this. For instance, according to
information published by Transparency International Georgia, the perceived level
of corruption has decreased since 2004, and according to a survey carried out by
the International Republican Institute (IRI), Georgian society’s confidence in the

police has increased from 3% (before reforms were implemented in 2005) to 80%.

However, remaining gaps should not be ignored: Reports published by several
international organizations mention several problems which remain to be
addressed, such as reforms to the judiciary and the need to further liberalize the

country's media.

In any case, receiving a MAP is mainly the result of a political decision taken by
the Alliance. It should be noted that the Alliance views Georgia in a positive light*.
However, despite this, the reasons NATO member states gave for not granting a
MAP to Georgia were the country's lack of preparedness for NATO membership
and the insufficiency of progress. At the same time, the rate of success of the
implementation of state reforms in some new NATO member states is much lower
than that of Georgia. Also, at the informal ministerial conference of NATO’s
foreign ministers held in April 2010, the decision was finally made to grant a MAP
to Bosnia-Herzegovina without the country first being granted an ANP. The chance
to implement an ANP will be given to the country at the next stage in case of
progress”' . Bosnia-Herzegovina has a MAP but no ANP, and Georgia's situation is

the exact reverse. NATO decisions are obviously subjective.

Before the Bucharest summit took place, Russia influenced NATO’s final decision
and Georgia was not granted a MAP. Russian officials always declare that
Georgia’s integration into the Alliance would be completely unacceptable for

Russia.

* NATO’s evaluation mission annually estimates the implementation of reforms in Georgia since 2004.

2! Official web site of the Alliance — see http://www.nato.int/cps/en/natolive/news_62811.htm.
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Once Russia discovered the extent of its influence over NATO, it attacked Georgia
in August 2008 and occupied some of the country's territory. War was the only way

for Russia to stop NATO's eastwards expansion.

The possible consequences of delaying procedures for Georgia's NATO integration

The declaration of the fact that Georgia will become a member of NATO is
important, but without the definition of exact space of time this process could
become drawn-out and unrealistic. Timing is vitally important for Georgia's
security, because Russia will have the possibility to provoke or escalate conflicts

and thus render Georgia’s integration into NATO impossible.

Under such circumstances, the importance of solid, popular support for the
country's efforts to join the Alliance is paramount. If these efforts are not rewarded,
the population will be disappointed and will demand that other, alternative
guarantees for the country's security be found — such as placating Russia, declaring

the country's neutrality, &c.

POSSIBLE SOLUTIONS
(ALTERNATIVES)

In order to strengthen Georgia's security, the alternatives are:

Thawing relations with Russia

In theory, it would be possible to negotiate concessions with Russia with a view to
improving existing relations; this would mean restoring diplomatic relations,
cancelling visa requirements and granting Georgian products access to the Russian
market. If this is done, Russian antagonism would probably decrease, and, in the
best case, Georgia's territorial integrity might possibly be restored. But Georgia's
historical experience of relations with Russia shows that relations based upon
mutual trust between the two are unlikely to be possible. Over the centuries, the
main goal of the aggressive and hypocritical policies of Tsarist, Bolshevik and later
modern Russia was to subjugate Georgia. Even now, Russian society’s attitude to

Georgia is negative, and the country's prime minister expressed his regret regarding
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the collapse of the Soviet Union. The most important point is that, for Russia, as an
authoritarian state with neo-imperial ambitions, Georgia’s choice and aspiration to
build a Western-style democratic state is completely unacceptable. Thawing
relations with Russia would consequently only be possible if Western choices are
sacrificed. Additionally, Georgia's desire to "Westernize" is not only expressed by
its wish to join NATO, but also in its attempts to forge closer relations with the

European Union on the road to eventual EU membership.

Pursuing the policy of Neutrality

The idea of neutrality has recently been actively discussed in Georgian society as
an alternative for guaranteeing the country's security. The idea seems quite
attractive and effective when one considers those countries which have adopted this

policy (Switzerland, Austria, Sweden, Finland, &c.).

Considering Georgia's geopolitical location — stuck between two powerful countries
like Russia and Turkey — to declare the country's neutrality would be impossible.
Georgian historical experience of neutrality is also hardly encouraging: In 1921,
shortly after the government of Georgia declared its neutrality, Russia invaded and
occupied the country. Another problem is that, despite its neutrality, Moldova, for
example, was not able to resolve its territorial problems. So neutrality is no
guarantee of security. A third point is that, despite the fact that the neutrality of
Austria, Sweden and Finland led these countries to refuse NATO membership,
these countries (as EU member states) still have the obligation to act according to
the provisions of the EU's Common Foreign and Security Policy. The neutrality of

these countries is merely formal.

Deploying the U.S. military bases in Georgia

Instead of NATO membership, a possible guarantee for security could be the
establishment of American military bases on Georgian territory, but there are
neither legal nor political reasons for such a presence. Given the current "reset"
character of US-Russian relations, the new U.S. administration will not make such
a decision (which would not correspond to U.S. national or strategic security
interests anyway). The strategic partnership between the United States and Georgia

1s a very important document which calls for a "plan to undertake a programme of
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enhanced security co-operation intended to increase Georgian capabilities and to
strengthen Georgia's candidacy for NATO membership", but not for the

establishment of American military bases on Georgian territory>.

Besides, the location of U.S. military bases on Georgian territory would irritate
Russia, who would do her best to prevent this happening. It should also not be
forgotten that, when the U.S. sent military airplanes and warships to the Black Sea
to deliver humanitarian aid to Georgia during the Russian-Georgian conflict in

2008, their presence was only able to halt Russian operations temporarily.

A final important point is that in Kyrgyzstan, Russian and American military bases
are located side by side, which means that even if the U.S. would decide to
establish a military base in Georgia, Russia would not withdraw its military forces
from Abkhazia or South Ossetia.

Accelerating Georgia's NATO integration

It is not good for Georgia to delay its NATO integration process, and it is important
that the government continues to prepare the country for membership of the
Alliance and for the right moment in time when this could be achieved. Georgia's
NATO integration will mainly depend on the efficiency of implemented reforms

and on the establishment of democratic institutions and a strong market economy.

Despite the fact that these are not the only conditions for Georgia's integration into
the Alliance, they are the only way whereby this integration process could be

accelerated.

The table below estimates the possible results of each alternative based upon four
criteria. The numbers given in this tables are scores based upon an intuitive

estimation.

2 See the United States-Georgia Strategic Partnership — middle section.
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Alternative/ Time
Risks space Efficiency Governmental priorities
Criteria (highest: 5) (yre)ars) (highest: 5) (highest: 5)
Negotiation of concession
with Russia 5 1 1 0
Neutrality 4 1 2 0
Establishment of US 1 . 3 4
military bases in Georgia
NATO integration 1 -- 5 5

CONCLUSION AND RECOMMENDATIONS

Today, joining NATO is the best alternative for guaranteeing Georgia's security.
The
implementation of new reforms, and thereby not give those member states of

Georgian government should not make any mistakes during the
NATO who are hesitant additional reasons to further delay Georgia’s integration

process.

In order to implement reforms successfully, the existing mechanisms of the ANP
and NGC should be used.

The ANP should be considered as the main instrument for joining the Alliance, and
must outline national action in the long term. Its implementation should not be
thought of as a mere obligation — on the contrary, reforms should be implemented
thoroughly and according to the main requirements of the country's development.
For all these reasons, the government's attitude towards the ANP must be serious

and responsible.

Also, at this stage, the Georgian government should avoid certain political activities
which could end up being counterproductive, because the idea of Georgia joining
the Alliance is not popular with all NATO members. In other words, Georgia

should not limit itself to worrying about the absence of a MAP, so as not to irritate
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countries who are skeptical regarding Georgia’s integration into NATO. The

government should instead wait for an appropriate moment.

It 1s vitally important to maintain the regime of constant consultations with the
member states of NATO within the framework of the NGC, and to consider their

notes and recommendations.

It is also important to hold consultations at different working levels with the
countries which are against or skeptical of Georgia’s bid for NATO membership,
for this would improve relations and confidence and also to keep these countries

informed of current reforms and the pace of development in Georgia.

Finally, NATO should be included in some programmes — scientific in nature, for
example — as this would allow the Alliance to become better acquainted with
Georgia and would encourage the development of the country's scientific and

technical potential.
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