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Chapter 1. 

Introduction 

Imagine a lunch meeting organized by a research institute of a well-known 
business school. The subject: a recent report. The audience: a mixture of 
people from local newspapers, TV channels, private investment banks, 
government authorities, embassy staff and a few other universities. In all, the 
seminar room is hosting some 40 people out of whom many wear dark suits. 
The speaker runs through a PowerPoint slide show containing progress 
curves and charts. He compares various figures and makes a few statements. 
He is commenting upon progress and performance. Several entities of last 
year’s report are upgraded while others remain constant. Average scores are 
illustrated by a bar chart graded 0-4.5. Comments such as ‘A has risen by 
0.2, whereas B did not change’ are frequent and eagerly scribbled down by 
the audience. The tone is formal, efficient and businesslike.  

Yet, this particular presentation has a twist! We are not witnessing a 
business presentation. The entities are not subsidiaries of a major 
corporation; the numbers do not represent sales, market shares or profit 
margins. Actually, the bars in the chart are labeled ‘Albania’, ‘Poland’, 
‘Kyrgyzstan’ or ‘Estonia’ and the vertical axis measures their Average 
Transition Score. The presentation actually deals with the progress of 27 
states towards market economy.1 At this particular occasion, the lecturer was 
the Chief Economist of the European Bank for Reconstruction and 
Development (EBRD).2  

Also on an annual basis yet another organization releases a ranking of 
states: this time the degree of perceived corruption is what is being 
measured. If corruption is low, the country concerned scores high and vice 
versa. Of 136 ranked countries, Haiti occupies the not so honorable rank 136 
with a score of 1.8, whereas Finland ranks the highest with a score of 9.6.3 
The ranking is simultaneously made public worldwide, and its results are 

                                 
1 Or, non-progress as in the case of the “BUT countries”, i.e. Belarus, Uzbekistan and 
Turkmenistan. 
2 The observation was made at a visit of EBRD Chief Economist Steven Fries during the 
SITE (Stockholm Institute of Transition Economics) transition lunch seminar at the 
Stockholm School of Economics, 1 December 2004. The EBRD Transition Report 2004 was 
presented. 
3 Corruption Perception Index, 2006. 
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promptly recorded by media, academia, business people and politicians. 
Some countries are upgraded while others are downgraded. The ranking was 
invented by an organization called Transparency International (TI). It is a 
different organization, subject, approach, and certainly a different 
methodology than the EBRD. Yet, the entities have labels such as ‘China’, 
‘Hungary’ or ‘Sweden’. Measured and compared, each country receives a 
score. The presentation and organization behind the presentation attract wide 
attention and the audience gets an additional picture of the world.4  

Yet another example: Since 1998, each year in November the European 
Commission has reported upon the progression of all candidate countries 
towards accession to the European Union (EU) in country by country 
reports.5 The achievements in the negotiations as well as in the adaptation to 
the requirements of the EU are accounted for. For each closed chapter of 
negotiation, the country is considered as being one step closer to accession. 
One of the consequences is an enhanced focus on the activities of national 
politicians and the public administration.  

These various accounts on states shape the perception of transforming 
states in contemporary Europe. Simplistic as these measures may seem, they 
are highly relevant to many parties, especially the states under scrutiny. If a 
state is being upgraded, this does not pass unnoticed by national politicians. 
If some country is described as lagging behind, this can cause great problems 
for that country. Indeed, there seems to be an enhanced scrutiny of states’ 
performances in a growing number of fields in the beginning of the new 
millennium, particularly in the context of transformation in Central and 
Eastern Europe (CEE). This development raises a number of questions. Why 
do organizations put such efforts into scrutinizing states? How do they go 
about when they scrutinize complex developments and communicate them to 
the public through rankings and reports? How can we understand the role 
and the implication of this scrutiny? 

The scrutiny of states by other states and by international organizations is 
not a new phenomenon. When signing international conventions, states have 
allowed scrutiny by external parties for quite some time. In issues 
concerning citizens’ political, economic and social rights states sovereignty 
has been circumscribed. Often covenants, such as the two human rights 
covenants (United Nations, 1966) based on the Universal Declaration of 
Human Rights (United Nations, 1948),6 have been used as a tools to go after 
the ‘bad guys’. By being able to reveal that a country does not stick to 

                                 
4 Transparency International Global Corruption Report, 2005.  
5 European Commission Regular Reports, 1998-2002. Comprehensive Country Monitoring 
Reports, 2003. 
6 International Covenant on Economic, Social and Cultural Rights 1966, and the International 
Covenant on Civil and Political Rights 1966. 
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agreements, scrutiny can be expected to enhance the incentives for states to 
comply with their commitments. 

Yet, the scrutiny we are witnessing today appears to be quite different. It 
is not necessarily based on any international binding agreement. It is 
exercised not only by international governmental organizations but by a 
multitude of different organizations. Further, it does not necessarily serve 
only to go after the ‘bad guys’. Scrutiny can also be used to award the ‘good 
guys’. Being ranked as the least corrupt, a government achieves a good 
reputation, which can be useful in other contexts. States seem rather positive 
to open themselves up for scrutiny. This was particularly the case in the 
context of the eastern enlargement of the EU. The CEE states that aspired to 
become accepted as modern and European in general, and to be accepted as 
members of the EU in particular, opened their door for scrutiny. At the same 
time, many international organizations were engaged in various forms of 
scrutiny: monitoring progress, measuring performance and inquiring on 
achievements.  

The phenomenon of international organizations scrutinizing states in 
transformation is the topic of this thesis. Scrutiny of states is present in 
different fields and practiced by very different organizations as the 
illustrations above show. Thus, scrutiny is defined in broad terms: it might 
encompass monitoring, evaluation, ranking and various other measures of 
the development of states in numerous areas. The scrutinizing processes are 
part of a growing ‘Audit Society’ (Power, 1997). The audit logic appears not 
to be restricted to companies, i.e. states are also becoming the object of 
various audits. Scrutiny of states can thus be seen as a transnational practice 
through which states are regulated (Djelic and Sahlin-Andersson, 2006a).  

1.1 International governance through scrutiny  
Paradoxically, the processes of re-identification of Europe – where a number 
of states have transformed from being communist to being accepted as 
‘modern’ or ‘European’ – seem to have intertwined the independence 
proclaimed in the beginning of the 1990s with different forms of dependency 
upon the opinions of numerous organizations in the international 
community. Accordingly, a common trait throughout the process of 
transformation of CEE states has been the reports, measurements, and 
opinions produced about it by diverse organizations. These elements can be 
seen as a practice of international governance. 

On the world level, there is no clear hierarchy or single authority placed 
above states. Nevertheless, there are many rules that states obey. Regulations 
outside of states have been described as governance. Often governance is 
depicted as being the opposite to government (Rosenau and Cziempel, 
1992). Whereas government is exercised within a democratic and ordered 
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system (the citizens elect the government, which creates rules that citizens 
must follow), governance is often viewed as less ordered and democratic. 
International governance has been described as a ‘mess’ or as ‘chaos’ 
(Florini, 2005). Often the disordered feature of governance is considered a 
problem. It would be better if a single authority could make wise decisions 
about the rules of the world. 

Certainly, the world would be blessed if we could find a few brilliant 
and compassionate philosopher-kings able to make all the necessary 
decisions and trade-offs on behalf of the public interest. We could put 
them in charge of the international organizations and wait for the rules 
to be handed down. But absent such wisdom from on high, the messy 
muddle of transnational governance, quite different from traditional 
patterns of national government, is probably the best we can do.  

Florini, 2005, p. 208. 

Another problem with international governance is that it is undemocratic. 
There are no elections on the world level and no government to be held 
accountable for the rules that flourish and which states are required to act 
under. Scrutiny is regarded as a solution to the problem that is caused by the 
“messy muddle of transnational governance” (cf. the above quote). 
Enhanced transparency is supposed to create greater accountability on the 
world level or enhance progress towards a global democracy (Florini, 2005). 
Transparency is “deliberately revealing one’s actions so that others can 
scrutinize them” (ibid., p. 32). Through the “bright light” of scrutiny (ibid., 
p. 36), governments can be held to account for their actions. The argument 
goes as follows: if only states (and other powerful entities such as 
corporations) are open to scrutiny, accountability can be secured and thus the 
disordered nature of transnational governance would be less problematic 
from a democratic perspective.  

Building on the concept of governance, scholars have been studying 
different actors on the transnational level that took part in shaping the ‘rules 
of the world’ (Barnett and Finnemore, 2004). Decisions are not only taken 
by states but also by and in various transnational arenas, in particular in 
international organizations. Governance is often used to designate areas of 
regulation where the state is fragmented. It refers to areas of the state that are 
managed by horizontal coordination and not by hierarchical order (Pierre 
and Peters, 2000).  

There are thus many actors on the world arena that shape the content of 
the rules produced at the world level, including states, international 
governmental organizations, NGOs and experts. However, traditionally 
states pursue their national interests and seek to increase their capability 
(Waltz, 1979). Accordingly, international organizations have been viewed as 
arenas where states can pursue their own interests. International 
organizations were not analyzed as interesting actors per se; instead, focus 
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was on the actorhood of states. This theoretical school has been referred to 
as the ‘billiard ball model’ because states are seen as having a similar shape 
and goals (Kjaer, 2004). However, it has been argued that the diverse 
activities taking place at the transnational level is not solely the result of 
power struggles between similar ‘billiard ball states’ pursuing self-interests. 
Today, states are not the only regulators with authority: in fact, they are 
often described as embedded in fields of transnational regulation (Djelic and 
Sahlin-Andersson, 2006a). Scrutiny appears to be present as well as 
requested in these fields of regulation. 

By making actions transparent, scrutiny makes transnational governance 
more democratic. At the same time, scrutiny of states is quite remarkable 
considering that states are supposed to be sovereign and governed by their 
citizens. Indeed, researchers have focused on the role of external forces on 
the decisions of governments and view organizations (such as the EU or the 
IMF) as such forces (Zielonka, 2001). These pressures may alter the 
priorities of governments. A striking example is the priority of liberal market 
reforms over social reforms in the Baltic States (Aidukaite, 2004). The 
government is traditionally expected to decide on policy and resource 
priorities (Rosenau and Czempiel, 1992). Today, assessments by external 
organizations appear to guide the order in which government prioritizes 
different issues.  

Taking our point of departure in discussions about international 
governance, the scrutiny of states can be seen as both a problem and a 
solution. The transforming states of CEE are an example of states that are 
opened to the “bright light of scrutiny” (Florini, 2005, p. 36) and states that 
are forced to obey or react to outside pressures (Zielonka, 2001). But what 
was the role of scrutiny in these countries? This question will be answered in 
the present thesis by studying scrutiny at an organizational level.  

1.2 Scrutiny as an organizational practice  
Through various activities, including scrutiny, international organizations 
can construct social reality (Barnett and Finnemore, 2004). Scrutiny seems 
to create powerful images which shape the way we perceive the 
developments of states. International organizations are much more than 
merely mediating between the world system and states (Naumann and 
Huefner, 1983). Through studying organizational practices, we can gain a 
fuller understanding of how transnational regulation works.7 According to 
Jacobsson and Sahlin-Andersson (2006), we need to understand this 
transnational regulation in its different organizational settings:  

                                 
7 Transnational regulation and international governance are used synonymously in this study.  
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Regulation does not just happen; it is produced by organizations, and 
it is often directed towards other organizations. Hence regulation and 
its dynamics need to be understood through studies of specific 
organizational settings; and in order to further our knowledge about 
the present re-regulation, we must conduct empirical studies of 
individual processes of regulation.  

Jacobsson and Sahlin-Andersson, 2006, p. 248. 

There are many discussions about international governance, the actors, the 
mechanisms of regulation and the regulated states. However, there is a lack 
of studies examining organizational practices of transnational governance. 
We need to analyze the daily work and micro-processes through which this 
new type of governance is practiced. Scrutiny should not be viewed as 
something that takes place on a macro level or as an abstract discourse. The 
rankings, opinions and reports on states are constructed by people in 
organizational processes. To understand the role of scrutiny in the 
transformation of states we need to study the organizational practice in 
which it takes form. I will now present a few studies to which this study 
relates to. 

This study of scrutiny can be related to other studies of organizations that 
regulate on the transnational level. For instance, Tamm-Hallström (2004) 
explores why rules that are not mandatory, such as voluntary standards, are 
followed. Nevertheless, the author focuses on the authority of the standard-
setter and compares two organizations that set standards for other 
organizations to follow. In contrast to scrutiny, however standard-setting is a 
more explicit form of regulation.  

Another type of emerging research on regulation concerns a less explicit 
form of rule-setting activities. It is enacted through networks where there is 
no single organization with authority in the field. Quack (2005) studied how 
legal norms emerge and develop when focusing on networks. In this 
approach agency is relatively diffused and distributed among several 
organizations. Scrutiny differs both from standard-setters, which represent 
authoritative actorhood, on the one hand, and networks, on the other. 
Actorhood is not as diffused as in a network. Yet, the mechanisms of 
regulation are less explicit: there is no one standard with authority. Ranking 
has also been studied as a way to regulate organizations.  

Wedin (2004) studied international ranking lists of business schools as 
arenas for the structuration of fields. Rankings and other classification 
mechanisms are analyzed important arenas for debates, struggles and 
boundary work. Another study within the management field focused on 
accreditation as a specific kind of rule-making (Hedmo, 2004). Hedmo 
conceptualizes the European Quality Improvement System (EQUIS) as 
possessing elements common with other new forms of regulation. She 
explains the emergence of new rules, rule-making and rule-diffusion on the 
transnational level, focusing on the supply side of regulation.  
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This study will also focus on the organizational level of transnational 
regulation. However, this is done not only on the supply side (i.e. on the 
organization that regulates) but I also place scrutiny in the context of 
transforming states in order to analyze it in relation to the transformation of 
states. Scrutiny and transformation are regarded as interrelated. This view, 
however, differs from many studies of transition and transformation (cf. 
Gans-Morse, 2004). Studies of transition tend to take the performance of 
states (as it is presented in the scrutiny of international organizations) as 
representing the development of states. Many studies within the field of 
transition take the products of scrutiny as their point of departure. This thesis 
however connects to the organizational studies regarding transnational 
regulation mentioned above. In contrast, this study explicitly focuses on the 
transnational regulation directed towards states. 

1.3 Aim and research questions  
The changes of the CEE states have been explored from a great number of 
angles and a wealth of information on the developments has been made 
available during the past 15 years. We have seen an expansion of the field of 
transition studies. Political scientists, sociologists and economists have 
dwelled on what theories could best explain post-communist transition 
(Gans-Morse, 2004). Many of these discussions take as their starting point 
accounts on the progress of countries produced by international 
organizations. These accounts provide part of the data depicting the 
transformations that are subject to theorization and explanation. These 
measurements are relevant in that they shape how we perceive the 
reintegration of a new Europe. It also appears that certain organizations have 
been more successful in scrutinizing states. Indeed, certain evaluations of 
international organizations are accepted as the way to assess development.  

At the same time, the transformation of states is closely interrelated to 
these accounts on transformation that are produced and published by various 
international organizations. Given that they produce knowledge about how 
states perform, international organizations are able to “orient action and 
create social reality”, i.e. they have a social construction power (Barnett and 
Finnemore, 2004, p. 6). In particular, scrutiny of states’ transformation 
constructs what we perceive as transforming states. It thus becomes 
problematic to treat the products (reports, rankings and expert opinions) of 
these scrutinizers as solely representing the performance of states, making 
transformations transparent. Hence, by representing certain things in certain 
ways, scrutiny does not merely represent transforming states but it also 
constructs what we perceive as transforming states. Studying the practice of 
organizations that scrutinize the progress of states is therefore an important 
element in understanding the transformation of states.  
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Against this background the aim of this thesis is to analyze the role of 
scrutiny as a practice of transnational regulation in the transformation of 
states. The overarching question thus becomes: How do processes of 
scrutiny represent and thus construct transforming states? Scrutiny is here 
conceived of as a concrete practice of transnational regulation. I will thus 
study the processes of scrutiny on an organizational level.  

Further, I will compare how different organizations (the European 
Commission, the EBRD and Transparency International) scrutinize the 
Baltic States in the special context of the transformations on the eve of EU 
accession. A few main questions have guided this study. Who is performing 
the scrutiny? What is being scrutinized? How can the process of scrutiny be 
characterized? To understand the role of scrutiny it is thus important to study 
the scrutinizers in relation to the objects under scrutiny, i.e. the transforming 
states. The next section therefore gives a brief description of the 
transforming states in relation to the processes of scrutiny that have been 
studied in this thesis.  

1.4 Estonia, Latvia and Lithuania – transforming states 
In this thesis it is the scrutiny of three specific states (Estonia, Latvia and 
Lithuania) that is studied empirically. The Baltic States on the eve of EU 
accession all provide interesting examples of countries that became available 
for scrutiny by the international community. They are societies that have 
undergone profound ideological, economic and organizational 
reconstructions since the end of the 1980s (Pettai, 2003). The collapse of the 
Soviet Union resulted in the re-emergence of the Baltic States as 
independent states after more than four decades of Soviet rule. From being 
regulated by politicians in Moscow, Estonia, Latvia and Lithuania started to 
pursue and create the constituting elements of an independent state: a 
government, a public administration, state border controls, a national police 
force, a central bank, etc. 

To include seven countries from the former communist bloc to the EU 
was a great moment in history.8 However, it was not only the end of a long 
and deplorable division of the continent, but it also represented the end of 
radical transformation in these states (Grabbe, 2003). The states that wanted 
to become members had to make (and apply) new laws and build up new 
administrative structures. It was a transformation that entailed extensive 
adaptation in that the whole body of EU regulation had to be transposed into 
national law and implemented into practice by the states. 

                                 
8 The Czech Republic, Estonia, Hungary, Latvia, Lithuania, Poland, Slovakia, were the seven 
candidate countries from the former Soviet Bloc. With Slovenia Malta and Cyprus included, 
there were a total of 10 candidate countries that became EU members in 2004. 
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With the collapse of the Soviet Union, the Baltic States suddenly became 
available for major changes. The changes were disruptive, as is reflected in 
expressions such as ‘major transition’, ‘transformation’ or ‘institutional 
breakdown’ (Gans-Morse, 2004). To transform is often associated with 
becoming modern. Accordingly, studies within ‘transitology’ have been 
criticized for their tendency towards equating modernization with transition 
to western democracy and free market capitalism (cf. Cohen, 1999).  

The transformations were multiple. The drastic termination of the Soviet 
era also meant the breakdown of the system of planned economy and a 
transition towards a market economy. Thus, the formation of a new state 
took place in parallel to major economic reforms or, sometimes, turbulence. 
The pace of economic reforms differ in and among the three Baltic countries. 
Latvia, hosting more Soviet industries, than the two other countries, 
experienced an economic decline after independence. This was because the 
industries in Latvia were dependent on raw materials from Russia. 
Privatization processes were slow and cursed by corruption scandals. Estonia 
did not suffer as great economic losses and managed to privatize their 
economy at an earlier stage. Already in 1992, Estonia abolished all customs 
and thus went further in pursuing free trade than all EU member states. 
Foreign capital poured into the country. Lithuania, having a greater legacy 
from the communist past, showed less initiative than Estonia for economic 
reforms and pursued more protectionist policies in the 1990s (Grankvist and 
Wallin, 2006).  

Political and economic reforms entailed major administrative 
reorganizations as well. In the early 1990s, the first laws on the structure of 
the public administration were written in all three countries. During the 
communist era, all political decisions were taken in Moscow. The public 
administration was entirely politicized, having as its main purpose to 
implement the orders from the communist party. When the Baltic countries 
proclaimed their independence, they had to build their own administrations 
with a professional personnel and more cost-efficient structure. The public 
administrations in Latvia and Estonia underwent major changes at an early 
stage. In Estonia the entire workforce was renewed shortly after 
independence. To avoid any connection with the communist party newly 
trained civil servants took over all the administrative positions. Estonia had 
the youngest average age of public officials. Further, the civil service was 
reduced. Public administration was considered a bureaucratic evil, implying 
the less administration, the better it was; ‘no civil servants’ meant ‘no 
problems’ (Bötker, 2007). In Latvia, the opposite trend occurred, with civil 
service growing in size. However, it has shown a relatively high turn over 
rate. In the early 2000s, the government dismissed the entire ministerial 
personnel in order to get rid of legacies from the communist past (Grankvist 
and Wallin, 2006). In Lithuania the pace of reform in the public 
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administration was slower and thus the changes in personnel were less 
abrupt. 

1.5 Opening up for different types of scrutiny 
It has been argued that the history of the countries in CEE has one common 
feature namely a vulnerability to foreign influence (Zielonka, 2001). After 
the collapse of the Soviet Union, the CEE states largely modeled themselves 
after Western European countries. International organizations in particular 
were engaged in promoting development and progress in various areas. For 
instance, the CEE states received advice on how to adapt or transform in a 
constant stream from the EU, the Council of Europe, NATO, the IMF and 
the World Bank. Soon after their independence, the CEE states began to seek 
membership in international organizations. From the outset, membership in 
EU and NATO was considered a long-term top priority. Other countries or 
organizations than the CEE states defined what is to be considered a market 
economy and democratic decision making, as well as how these states 
should apply these principles. Various organizations monitored whether and 
how the states transformed into a market economy, a democratic government 
or, more generally, a ‘modern’ country. 

The first type of scrutiny these countries opened up to was closely related 
to economic resources. Organizations important in this field included the 
IMF, which in the early 1990’s was described as the most influential 
organization. With structural reform programmes and revisiting missions, 
the IMF surveillance of macroeconomic policies was a way to avoid 
financial crisis. IMF loans were conditioned and the IMF agreements came 
to shape economic policies in the 1990s (Nello, 2001). The World Bank 
played an important role because of their structural adjustment loans. The 
World Bank further assisted the development of different sectors of society 
(e.g. health, education, infrastructure agriculture and private sector 
adjustment) in Estonia, Latvia and Lithuania. Another organization, the 
European Bank for Reconstruction and Development (EBRD) targeted 
public and private sector development. With the funds followed agreements 
and conditions that underpinned the packages of loans. Scrutiny was tied to 
resources and the development of the borrowers (i.e. the governments).  

A second type of scrutiny is connected to membership. This was 
particularly the case with EU membership. The inclusion of the CEE 
countries in the EU was strongly encouraged by western countries that saw it 
as a way to promote democratic consolidation. To become members of the 
EU the countries needed to fulfill certain criteria of membership. Before 
becoming members, they were also monitored on their capacity to live up to 
the task of being members. This form of scrutiny can be indirectly related to 
resources. By becoming members of the EU, the countries gained access to 
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resources. Membership, however, can be expected to entail a wider range of 
benefits than merely economic ones. Concerning NATO membership, the 
benefit comes in the form of enhanced security (vis-à-vis Russia in 
particular). These criteria have been described as political conditionalities, 
which are often a top-down pressure for reform (Smith, 2001). Political 
conditionality has been defined as tying benefits (such as international 
organizational membership) to the fulfillment of conditions relating to the 
protection of human rights and the advancement of democratic principles 
(Sørensen, 1993). If countries aspire to become members of the EU, they 
have to accept the fact that they will be intensely scrutinized. 

We can also identify a third type of scrutiny, one that is connected to 
reputation. There are organizations that scrutinize states without offering 
membership or resources. From this scrutiny, states receive a good or bad 
reputation. This scrutiny is often performed by NGOs and involves 
watchdog activities or independent monitoring. The monitoring of 
democratic rights by Freedom House (2006), the monitoring of anti-
corruption conventions by Transparency International or the monitoring of 
the child convention of Save the Children might illustrate this third type of 
scrutiny. Through this scrutiny, countries may receive a bad reputation, as 
corrupt, as undemocratic or as not following agreements: i.e. be seen as “bad 
guys’. Or they may receive a good reputation, as being democratic, clean, 
and sticking to commitments: i.e. be seen as ‘good guys’ in the international 
community. Noteworthy, is that while the membership and resource scrutiny 
is more directly connected to periods of major transformations, the third type 
of watch dog scrutiny applies to all states and not only to those under major 
reconstruction. However, it seems to gain in strength during periods of 
change.  

Thus, these three types of scrutiny can be interrelated. We can expect that 
when a country becomes open for one type of scrutiny, other types of 
scrutiny are let in as well. To illustrate, when transforming and adapting to 
the EU, the Baltic States made many commitments for change. Commitment 
to EU membership implied other commitments: to have a market economy, a 
functioning administration and a low level of corruption. Other organizations 
might then connect to the commitments made and judge whether and to what 
extent the country lives up to these criteria. Clearly, after their proclaimed 
independence, Estonia, Latvia and Lithuania present interesting examples of 
states under scrutiny. 

However, how can the states under scrutiny and the scrutinizing 
organizations been regarded from a theoretical perspective? In Chapter 2 I 
discuss the theoretical ideas that will be used to conceive the role of scrutiny 
in the transformation of states. 
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Chapter 2. 

Theoretical conceptualization 

2.1 Introduction: control though an all-seeing eye 
From a theoretical perspective, scrutiny is far from a new concept. Scrutiny 
in the form of monitoring is often associated with processes that make the 
action of another party visible, or with the catchword of the day, transparent. 
This enhanced visibility supposedly enables control (if you wish to control 
something it is good to be informed about that object). These thoughts were 
first expressed in the works of Bentham, one of the most influential political 
philosophers in Europe during the 19th century and considered as one of the 
classics of liberalism (Bentham, 2002:1791). He worked on constructing the 
ideal prison, labeled a ‘panopticon’, reflecting hopes – on the limits of 
obsession – with the idea of the all-seeing eye (panopticon). Architectural 
schemes were created in order to permit completely separated individuals to 
be constantly monitored without their knowledge. The concept of 
‘panopticon’ was dispersed through the works of Foucault (1977), especially 
in his analysis of prisons. However, what may appear as ideas about 
constructing buildings can be interpreted as reflecting a utopist vision about 
the formable human being and a transparent society. 

In the above context scrutiny thus plays the role of enabling control 
through creating transparency. Accordingly, the products of scrutiny can be 
seen as a way to signal whether the objects under scrutiny behave in a 
correct way. Yet, signaling is not equal to a direct transmission of an 
observation. Rather, in signaling the observed scrutiny may also have a 
steering function. This can be connected to the scrutiny of states by 
international organizations that measure states performances. As suggested 
by Foucault, “the distribution according to ranks and grades has a double 
role; it marks the gaps; hierarchizes qualities, skills and aptitudes but it also 
punishes and rewards” (Foucault, 1977, p. 118). Scrutiny can thus be 
interpreted as a way to ‘discipline’ the states. However, the comparison is 
limping. Prisons and other institutions have a clearly defined hierarchical 
order – some persons have the authority to decide over others. The 
transnational arena clearly lacks such a clearly defined order.  
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On the contrary, the world has been described as moving from a 
hierarchical to a horizontal order (Fukuyama, 1997). Rather than being in an 
hierarchical position obeying a center, states can be described as being 
aligned with other actors on the world arena, such as corporations, regions 
and international organizations. This development has also been described as 
a movement from a bipolar to a multipolar world order (Hettne, 2005). Since 
the breakdown of the Berlin Wall, the bipolar tension between the United 
States and the Soviet Union has ended. Instead the world is now witnessing a 
more diverse power structure, with new boundaries, alliances and strategies 
at subnational and transnational levels taking form (Schmitter, 1996).  

Clearly, on the world level there is no clear center of control. How can the 
role of scrutiny be conceived of when it is directed towards states in a world 
without a center of authority? Having no single authority does not mean that 
there are no rules to be followed on the world level. On the contrary, the 
world has been described as re-regulated rather than de-regulated as a 
consequence of dispersed authority (Djelic and Sahlin-Andersson, 2006a). 
Scrutiny is an important aspect of this re-regulated world. 

The aim of this thesis is to understand the role of scrutinizing processes in 
the transformation of states. There are a multitude of ways of approaching a 
phenomenon and a number of theoretical perspectives that could be useful. 
The questions asked are influenced by the theoretical perspective, which 
makes it important to discuss the concepts that will be used to analyze the 
empirical findings. By choosing one perspective over another, there is the 
risk of missing important aspects of our problem. However, without having a 
theoretical perspective, the risk exists of not seeing anything at all. Choices 
have to be made, and once chosen, the theoretical perspective will enable an 
analysis of the empirical material.  

In this chapter I will describe and motivate the theoretical perspective that 
I chose to use in my quest to understand and analyze how states are 
scrutinized by international organizations. In Chapter 1, I began with relating 
governance theories to other theories about the transformation of states and 
the role of international organizations. In this chapter I will develop and 
discuss concepts that are used within theories of governance and develop a 
conceptual framework that is useful for the study of scrutiny.  

In the following section (Section 2.2), I describe how the actors involved 
in the scrutinizing process, namely the international organizations and the 
states have been conceptualized. I discuss whether and how we can use the 
notions of ‘others’ or ‘experts’ to understand of the scrutinizing 
organizations. I also reflect on the consequences of considering the states as 
organizations with bounded rationality. Further, I discuss how scrutiny has 
been regarded in previous scholarly works as a mechanism or as a mode of 
transnational regulation.  
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In the second part of the chapter (Section 2.3) I then argue that concepts 
used within the literature on audit and accounting can be fruitful when 
studying the scrutiny of states. I discuss the description of audit as an ideal 
rational process and audit as a constructive and formative practice. I also 
discuss how and why audit concepts can be used in this new empirical 
context and thus become useful tools in analyzing scrutiny as a practice of 
transnational governance. Auditing concepts can be used to study the 
organizational and process level where the scrutiny of states takes shape. 
Whereas studies of transnational governance tend to be on a more macro 
level, by the use of audit concepts, this study contributes with a process 
perspective, focusing on scrutiny as a concrete organizational practice of 
governance. 

2.2 Scrutiny as a regulative mode 
In order to understand the role of scrutiny in a world that witnesses new 
forms of regulation, we thus need to think about how regulation without a 
center of control can be conceived of. Analyzed the features of transnational 
regulation as a consequence of the multipolarity of the transnational space, 
scholars have been discussing international governance in terms of new 
rules, new regulators and new rule-followers (Djelic and Sahlin-Andersson, 
2006a). They argue that these new forms of transnational regulation 
transcends the state vs. non-state divide (ibid.). 

Rules on the transnational level are often described as ‘soft’. Soft rules 
have been defined as rules that are non-hierarchical (Mörth, 2006). They do 
not presuppose a relationship of hierarchy between the rule maker and the 
rule taker. Further, soft rules are not legally binding, i.e. the regulated party 
is not forced to follow the rules (ibid.). This appears to be the case when 
international organizations issue recommendations directed towards states: 
states are not legally bound to follow the recommendations of Greenpeace or 
Transparency International. In fact, although characterized by softness (i.e. 
the rules are not compulsory), many of the rules issued by various actors on 
the transnational level appear to be followed by states (Jacobsson, 2006). 
This is where scrutiny plays an important role. 

Soft rules are created by various organizations and may come in the form 
of standards, recommendations or best practices. Exploring why rules on the 
transnational level tend to be followed despite their ‘softness’, authors have 
identified several ‘modes’ or ‘mechanisms’ whereby transnational regulation 
appears to be working (Djelic and Sahlin-Andersson, 2006b; Jacobsson and 
Sahlin-Andersson, 2002 and 2006). In this view ‘monitoring’, ‘audit’ and 
‘inquisition’ are described as important activities that ensure rule-following 
in the transnational arena. The basic idea is that through making rule-
following visible, scrutiny enhances states’ incentives to follow the rules. If 
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one does not comply, this act of non-compliance will be revealed. Thus, in 
this view compliance by the rule-follower is enhanced through scrutiny, even 
though the rules are not compulsory. “Monitoring activities are often 
coupled with rule-setting and serve to assure rule-following” (Sahlin-
Andersson and Jacobsson, 2006, p. 254). There are many forms of 
monitoring; rankings are used as one example. The focus is on the regulative 
force of scrutiny. The question though is how does scrutiny regulate? 

I believe it is reasonable to think of scrutiny as enabling regulation on the 
transnational level through enforcing rule-following, but the process is 
probably not as simple in that it is difficult to believe that scrutiny simply 
makes things visible. This view is closely tied to the thoughts of Foucault 
(1977) regarding the punishing and rewarding features of grades and ranks. 
Sahlin-Andersson and Jacobsson (2006) also stress that scrutiny does not 
only serve to make certain actions transparent but it is also used “as a way of 
improving or influencing these operations” (ibid., p.255). Thus, scrutiny is 
not as simple as making things transparent, which the ‘panopticon’ metaphor 
suggests. This is because scrutiny not only represents its objects (e.g. 
organizations or individuals), it also regulates them, by making certain 
things (and not others) visible. But what is actually made visible? How is 
this done? What is being regulated and who is regulating? Many researchers 
have explored the agency of states and international organizations on the 
world level. What is the conception of those actors who are being regulated 
and those who are regulating? These will be topics in the following sections. 

Otherhood and scrutiny 
The idea of scrutiny and how it influences states can be connected to how 
Meyer (1994) rethinks the concept ‘generalized otherhood’ coined by Mead 
(1934) to explain the rationalization of modern world society. ‘Others’ are 
organizations that know better and whose advices and ideas organizations 
tend to follow or even take for granted (Meyer, 1994). For instance, states 
follow the conventions created within the framework of the UN. At the same 
time, states take part in formulating the conventions. However, there are 
other types of opinion that states cannot directly influence. When it comes to 
human rights issues, many listen to the opinions of Amnesty International 
(Tomson, 2006) and accounting firms follow the advice of International 
Accounting Standards Board (Tamm-Hallström, 2004). Many of the theories 
on how states transform have focused on the role of international 
organizations; they are analyzed as ‘others’, which influence world culture 
and our cognitive sets as well as models according to which organizations 
behave. Scholars often tend to focus on the homogenization of states’ 
transformation, with all states applying similar models and following the 
same ideas (Meyer et al., 1997). If we were to discover a new island society, 
Meyer (1997) argues, this society would soon have certain organization and 
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be measured in a certain way. The Baltic States are obviously not newly 
discovered islands; nevertheless, after four decades of occupation, they 
needed to rebuild many state institutions. All the organizations that 
scrutinized this process in various ways can be conceived of as ‘others’, 
which gave their opinion and offered models on how the states could 
transform in order to be accepted as legitimate.  

It is argued that from being defined as the “loose ends at the beginning of 
any institutional theory” organizations that, through various activities, shape 
the environments in which states are legitimated have been given more 
attention (Scott and Meyer, 1994, p. 4).9 Meyer further emphasizes the 
capability of ‘others’ to produce identities, structures and recipes that actors 
can follow (Meyer, 1996). Those who act as ‘others’ are often associations 
of organizations, such as the EU, the UN and the OECD. Meyer (1996) 
argues that these organizations often act as more than simple ‘agents of their 
members’. Rather, they in fact engage in many different activities that aim at 
regulating states and other organizations.  

These ‘others’ influence agreements between ‘actors’ (e.g. the various 
international conventions that states sign), but they also influence in indirect 
ways by proclaiming standards of best practice such as the UN Global 
Compact.10 International organizations acting as ‘others’ are thus able to 
become authorities in their respective fields, partly because there is no 
powerful center with authority at the world level. ‘Others’ provide scripts on 
what can be considered as a rational way to pursue these interests. ‘Others’ 
might actually take an active part in shaping – more or less successfully – 
the norms according to which it is appropriate to behave and the categories 
in which we perceive reality (Meyer, 1996). However, even though these 
categories or conventions are not consciously designed by any one person or 
organization, some have a greater influence on the norms and rules we act 
according to. Scrutinizers appear as others that can be conceived of as 
having a great influence on how we perceive the transformation of states. 

‘Otherness’ has been used to describe a distinctive character of the EU. It 
has been argued that the EU has meant that states have become increasingly 
dependent on the surrounding environment (Jacobsson and Mörth, 1998). 
The EU can be viewed as an important part of the environment in which 

                                 
9 In the case of EU accession of the Baltic States the European Commission constituted an 
organization of the environment in which the states were embedded. Accordingly, what was 
considered appropriate to do could, to a large extent, be expected to be defined by the 
Commission. 
10 The UN Global Compact was initiated by Kofi Annan, the former Secretary General, on the 
World Economic Forum, 1999. It is an initiative that aims at bringing together companies, UN 
agencies, labor and civil society to “support universal and social principles”. Ten universal 
principles in the areas of human rights, the environment and anti-corruption are to be 
advanced through this extensive cooperation between organizations all over the world (Global 
Compact, 2006). 
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states are embedded. The EU and other international organizations act as 
others to help “shape world-cultural conceptions of the properly behaving 
nation-state” (Meyer, 1994, p. 160). Thus, to understand the construction of 
modern states, we have to focus on those out there, i.e. on these ‘others’ who 
prescribe what modern states should or should not do. 

Scrutiny as organizational activities 
The use of the concept ‘other’ suggests that organizations on the world arena 
do not act in the proper sense of the word; rather, they talk about how states, 
organizations or individuals (proper actors) ought to act. By doing so, they 
construct more long-run interests of the “true actors such as human beings, 
national states and organizations” (Meyer, 1994, p. 47). This view is 
sensitive to the distinction between ‘talk’ and ‘action’ (Brunsson and Olsen, 
1997) in assuming that regular actors ‘act’ while there are ‘others’ who 
mostly ‘talk’, i.e. give advice, produce models and best practices. Where 
does this distinction lead? What are the implications for the study of scrutiny 
as a form of transnational regulation? 

The dichotomy between actors and others builds on the presumption that 
states, organizations and individuals are some kind of true actors that pursue 
self-interests. However, I believe it is very difficult to appreciate Meads 
(1934) definition of ‘others’ without any type of agency. Scrutinizers 
probably differ from ‘others’ in Meyer’s (1996) definition in that the former 
possess agency. States are thought to be ‘enactors of scripts’ (Meyer, 1997), 
or ‘scripted’ (Jacobsson, 2006). This suggests that states are exogenously 
constructed entities, rather than self-directed actors. They follow the ideas or 
models created by others in a non-conscious manner. The ideas of 
‘scriptedness’ suggest a psychology at work in line with the thoughts of 
Goffman (1974), which emphasizes “dramaturgical and symbolic processes 
in the place of hard-boiled calculation” (Meyer, 1997, p. 151). This approach 
is a reaction against rational actor models. In this view actors do not pursue 
self-interest in a rational way; instead, they are constructed externally by 
various scripts and models. It seems reasonable to envisage scrutiny as being 
part of shaping and constructing states. This, however, goes against the 
division between otherhood and actorhood. States are not more true actors 
than, for instance, scrutinizing organizations.  

States are also a kind of organization (Ahrne, 1998). Thus, rather than 
labeling states as actors and scrutinizing organizations as ‘others’, I would 
argue that both states and scrutinizers can be viewed as organizations. Ahrne 
(1998) argues that states can be viewed as organizations according to the 
following reasoning: all types of organization are surrounded by a set of 
beliefs about how they are supposed to function and what they are supposed 
to do. According to Ahrne (1998), three sets of conditions constitute the 
phenomenon ‘organization’: (1) people belonging to it, (2) its resources and 
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(3) the rules within the organization, i.e. its ‘memory’, which enables the 
interchangeability of its members. By taking these three basic principles into 
account, it is reasonable to envisage the state as a place for organized 
collective action. The state has certain people belonging to it, namely its 
citizens. A state also possesses different kinds of resources, such as natural 
resources or human capital. Further, it has rules in the form of laws and 
sanctions.  

According to Ahrne (1998), the most noteworthy consequence of this 
reasoning is that the state is at the same level ontologically as other 
organizations. Thus, states are a particular kind of organization, with certain 
members, resources and rules. Further, in relation to other states a state 
constitutes a uniform organization (ibid., p. 135). It is therefore possible to 
use theory primarily developed for organizations in order to understand 
scrutiny directed towards states. Seeing the state as a uniform organization 
also implies that various regulatory activities can be directed towards states. 
It is thus reasonable to regard both states and scrutinizers as organizations 
with agency. This is also the view taken in this thesis.  

Logics of appropriateness on the world arena 
What has been discussed so far could be related to the idea that scrutinizers 
and states both are organizations with bounded rationality that act according 
with “logics of appropriateness” (March and Olsen, 1989). An actor can be 
defined as a distinguishable entity with definite boundaries, possessing 
resources of its own. Individuals and organizations are the two major types 
of actor in the modern world. In a similar way as other organizations, states 
can be understood as bounded by the norms of the environment in which 
they are a part (Meyer, 1994). By consequence, various forms of 
transnational regulation, practiced through scrutiny, can explain the behavior 
of states rather than decisions made by governments.11  

Scrutiny is thus bound to play a role in the transformation of states. A 
prerequisite to develop this understanding is to admit we can expect states, in 
a similar way as other organizations, to act according to a logic of 
appropriateness (March and Olsen, 1989; March, 1994). In contrast to the 
logic of consequentiality, which stresses that choices are made based on 
preferences and expectations about the future, the logic of appropriateness 
stresses situational aspects. In other words, depending on who I am, and in 
what situation I am in, I will do what is most appropriate for me in such a 
situation. In a similar way, if a state is in a certain situation (e.g. acceding to 
the EU), some things will be considered as appropriate to do in that situation.  

                                 
11 However, many studies of state transformation take for granted that governments can assess 
the situation and take rational decisions based on their beliefs about the future 
(cf. Schimmelfennig, 2005). 
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Precisely, what is conceived of as appropriate is, in turn, institutionalized, 
i.e. it is determined by norms and rules that we absorb in the environment 
around us. According to Czarniawska (1996), the logic of appropriateness 
incorporates a paradox: a subjective judgment of what is appropriate 
depends on a ‘collective repertoire of categories’. This study adds to this 
discussion by studying how these repertoires are shaped in practice. This 
means admitting that the categories are not self-evident, but rather created 
and promulgated. Thus, similar to individuals and other organizations, states 
are influenced by what other organizations consider to be appropriate 
behavior: the categories are defined from outside.  

This reasoning builds on basic thoughts developed within a new 
institutional analysis of organizations. Focus is on the institutional 
environment in order to explain action and has come to play an important 
role for the study of organizations (DiMaggio and Powell, 1991a). It is 
founded on a rejection of rational actor models, focusing instead on 
cognitive and cultural explanations to action. This means that one does what 
is deemed as appropriate or legitimate according to the rules and conventions 
in the surrounding environment. Institutions can be defined as conventions 
that take on a “rulelike status in social thought and actions” (DiMaggio and 
Powell, 1991a, p. 9). Thus, institutions and norms that are taken for granted, 
rather than rational choices explain organizations’ behavior. Individuals and 
organizations thus do not actively choose among institutions, but act 
according to such norms that are taken for granted.  

Institutional environments are rewarding appropriate structures and 
processes. Institutions not only affect action, they are also the result of 
human activity, but not necessarily the products of a conscious design 
(DiMaggio and Powell, 1991b). A further elaboration of this view is to 
conceive actors as culturally constructed (Czarniawska and Sevón, 1996). 
With such a view one can also hold that: “Actors are embedded in culture, 
and change with the variations in the flows and fashions of this culture” 
(Meyer, 1996). Scrutinizing processes are part of this culture and thus have 
an influence on the actors, i.e. the states and other organizations.  

The set of accounts built on appropriateness, however, requires a specific 
and strong set of definitions about the identity of the actors and the 
characteristics of a situation (Czarniawska, 2000). The question the actor 
asks in a given situation is who am I and not who do I become. However, this 
poses a problem in the sense that modern identities (the ‘who am I’) are 
characterized by being dynamic, relational and multiple rather than fixed, 
inherent and unique (ibid.). Accordingly, states and other organizations are 
constructed in relation to other similar entities. An underlying logic is that 
identity always refers to the relationship between two entities. According to 
the relational conceptualization, if one cannot compare oneself to another 
(whether it is a person, city or state), it is difficult to construct an identity of 
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the self. Identity-creation thus relates to an element of comparison. The 
relation can assert either sameness or difference (Czarniawska, 2000).  

Creating certainty or hesitancy 
The world is populated by people and organizations that act as experts in the 
name of scientific knowledge. These types of actors are often described as 
important in studies on the dynamics of regulation on the world level (Djelic 
and Sahlin-Andersson, 2006b). We could expect scrutinizers to be part of 
that population of organizational actors. We can expect scrutinizers to argue 
in terms of expert knowledge in order to gain legitimacy for their scrutiny. 
The belief in expert knowledge and the high legitimacy of expertise is 
indeed a striking feature of the world of today. 

The new religious elites are the professionals, researchers, scientists, 
and intellectuals who write secularized unconditionally universalistic 
versions of the salvation story, along with the managers, legislators, 
and policy makers who believe the story fervently and pursue it 
relentlessly. 

Meyer et al., 1997, p. 174. 

The ‘rationalized modernity’, which fashions the world we live in today, is 
compared to a religion in the above citation. To describe the products of 
professionals and scientists as a ‘salvation story’ is thought-provoking, 
mainly because we usually contrast science to faith. Scientific results and 
expert opinions are not supposed to be acts of faith. Yet, expertise is an 
important factor in explaining how a modern rationalization takes place. The 
main argument is that modern society accredits “abstract and universalistic 
ideas of rationalistic sort” and that these kinds of ideas are produced by 
different experts (Meyer, 1996, p. 247). We can expect scrutinizers and 
scrutiny to rely on and use expertise in order to gain legitimacy. Yet, how 
can we conceive experts and expert knowledge? There are many ways to 
regard experts; however, most of them seem to be about determining 
whether experts create certainty or hesitancy. The following is a presentation 
of somewhat different positions on expertise. 

Giddens (1991) discussion about the self-reflecting nature of modern 
society refer to expertise of a general kind. The identity of the self is not 
given through continuity in the actions of the individual, but must be created 
and upheld through reflecting over these actions (ibid., p. 67). Symptomatic 
of the project of self-identity, creation is the vast supply of knowledge about 
how to reflect upon ourselves and, in the extension, on how to live our lives. 
However, there is no one true answer. In fact, the reflexivity of modernity 
takes place in a situation characterized by a greater extent of 
“methodological hesitance” rather than absolute knowledge (ibid., p. 104). 
The knowledge is provided from expertise outside of the personal sphere. 
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Rather than our own personal experience, we depend more and more on 
what Giddens labels ‘abstract systems’ of expertise. However, on a macro 
level experts seem to create more confusion than definite knowledge and 
clarity.  

Experts also tend to impose their view as opposed to adapting to 
demands. In his work on modernity and self-identity, Giddens (1991) notes 
that instead of traditional authoritative systems, we now witness a cult of 
expertise. He describes it as a new form of paternalism, where experts 
provide comfort for the various needs of individuals. Hence, many experts 
have not emerged as answers to specific problems. Rather, they have created 
the needs they claim to fulfill to the extent that to be dependent on experts 
has become a way of life in modern societies (ibid., p. 206).  

These lines of thought are closely linked to the idea of ‘risk society’ as 
further developed by Beck (1992). The risk society does not refer to 
enhanced risks but to a society that is organized in response to risks, being 
preoccupied with the future. Risks can be defined as a systematic way to 
deal with hazards and insecurities introduced by modernity. Because of 
various man-made disasters (such as Chernobyl or climate warming), public 
faith in the modern project has declined. This, in turn, causes people to doubt 
their trust in government and expertise (Giddens, 1991). As a consequence, 
scrutiny can be expected to increase. If we do not trust each other, we are 
more prone to scrutinize each other. Thus, in studying scrutiny we also raise 
questions about the modern project and therewith connected faith in 
expertise.  

Other researchers stress that the role of experts is to fulfill the need for 
policymakers to get answers they can rely on to problems that have become 
more complex and technical in a world filled with uncertainty (Haas, 1992). 
This does not necessarily imply that the knowledge produced is free from 
values; on the contrary, the experts are described as professionals who 
commit to a common causal model and a set of political values. In order for 
the findings from expert knowledge to be legitimate, the experts need to 
possess political values. We could see this as reverse logic; not only does the 
expert knowledge legitimate behavior, but it also works the other way 
around. When the behavior of actors (such as states) is scrutinized according 
to expert standards, these standards gain in legitimacy. When describing the 
form of expertise knowledge to which international organizations are 
exposed, one can talk about epistemic communities (Haas, 1992). Especially 
in times of crisis, expert knowledge produced by epistemic communities can 
influence organizations.12 This second take on expertise is in line with the 
                                 
12 Our context could be seen as an example of time of crisis, where both public organizations 
and powerful international organizations became open to expertise knowledge. The scrutiny 
directed towards states may thus be seen as influenced by groups of different professionals 
with shared ideas on ends and means, which public organizations in the states were opened 
for.  
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first in that it sees experts as producing comforting knowledge that 
individuals and organization can rely on. Expertise, however, has a 
normative side because experts agree on ‘common political values’. 

Yet, experts have been seen as being different from politicians. For 
instance, March and Olsen (1989) emphasize a division of labor between 
experts and politicians in the sense that they engage in different processes. 
While the expert process ‘seeks data’, the policy process ‘seeks allies’. 
Furthermore, in this view expertise presumes a process by which alternative 
theories are evaluated systematically against available data within a 
framework shared by ‘reasonable people’ (defined as ‘well trained’) in order 
to rank ideas in terms of there plausibility.  

The term ‘reasonable people’ is quite intriguing. Obviously, there are 
some people who are better trained than others in certain areas. However, 
who would be able to judge that they actually are ‘reasonable’? In fields 
such as medicine or other well-defined professions, licenses or diplomas 
play an important role in defining who is in and who is out. In other fields 
there is not always such a well-defined measure of who is considered to be 
an expert. In that case legitimacy has to be sought elsewhere.  

What do these reasonable people (i.e. the experts) do? According to 
March and Olsen (1989), their work consists of a comparison between the 
collected information and some kind of model or standard. These latter 
supposedly stem from the collection of rules that the experts know. On the 
surface, this process seeks to “reduce subjectivity through standardized 
procedures” and “seeks data” (ibid.), i.e. they aim at collecting as much 
information as possible. As a consequence, agreement among specialists 
appears suspicious. Disagreement, on the other hand, leads to the possibility 
to choose among different opinions in order to take the most suitable advice. 
This connects to the ‘methodological hesitance’ that Giddens describes as a 
central feature of modern society. However, according to March and Olsen 
(1989), expertise also involves a collection of rules, rules that are learned by 
experts as “catechism” (ibid., p. 30). This picture connects to the religious 
metaphor of Meyer (1997) quoted above, which questions the authority base 
of the expert, suggesting that there is more faith involved than there is 
technical knowledge.  

It is reasonable to suspect that states, similarly to other organizations, are 
constructed from outside, embodying various legitimate prescriptions on 
how to behave, especially concerning knowledge produced by others (Meyer 
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et al., 1994).13 But this does not necessarily exclude certain rationality. 
Indeed, in a similar way as other organizations, states need to behave in 
certain ways to be perceived as legitimate by their environment (Parsons, 
1956). Both states and scrutinizers can be expected to act according to logics 
of appropriateness, which means that they are open to the influences from 
various other organizations. However, the following question remains: How 
does this influence work in a practical organizational setting? To answer this 
question it is necessary to study organizational practices on the micro level.  

Scrutiny of states is an important feature of the environment in which 
modern states exist. This can be described in accordance with a general 
trend. Previously, states were ‘orchestrating’ the change they adapted to, but 
now they seem to be increasingly adapting to changes initiated by others 
than themselves (Pierre and Peters, 2000).  

States are not only creators of rules, but they are also largely obeying 
rules made up by others (Jacobsson and Mörth, 1998). States are subjected to 
international conventions, directives and standards (Brunsson and Jacobsson, 
2002). These may be issued by the OECD, the European Union, or the 
United Nations. To understand the transformation of modern states we have 
to look beyond the internal governing of states and take into account ideas 
and activities taking place on the transnational level. Yet, what is the role of 
such ideas? What kind of knowledge about the world can those that create 
and monitor rules be expected to create? The answers to these questions can 
bring us closer to know what we should expect regarding the role of scrutiny 
in the transformation of states. 

Disagreement seems to exist between whether the experts are following a 
rational model, collecting data and reducing subjectivity and hence 
producing enlightening objective knowledge or if they are confusing and 
disagreeing and adding to methodological hesitance. I believe both these 
aspects are important to bear in mind when analyzing scrutiny and the role of 
scrutinizers in the context of transnational regulation. We can expect 
scrutiny, on the one hand, to be destabilizing by revealing uncomfortable 
truths, which could spread hesitancy regarding the process of transformation. 
Is it going in the ‘right’ direction? On the other hand, we could also expect 
scrutiny to reinforce the process by providing answers on what to do: saying 
that that we are moving in the ‘right’ direction and hence we should keep on. 

                                 
13 Scholars studying identity creation in the context of actor network analysis (the ‘ANT 
school’) also ascribe importance to prescriptions, but on an organizational or individual level 
as opposed to a world culture level. In order to be seen as somebody you have to be able to 
present yourself in a successful way (Czarniawska, 2003, p. 276). The author argues further 
that such a convincing identity is susceptible to fashion, which means that it reforms itself 
according to various “identity prescriptions” that dominate at certain times (ibid., p. 275). 
Prescriptions are thus used to explain why identities change over time: different prescriptions 
are available on different points of time, depending on what is in fashion. 
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2.3 Audit in new contexts  
The theories about transnational regulation, the role of states and 
international organizations are highly relevant to the study of scrutinizing 
organizations in a context of transforming states. However, explaining 
phenomena at a macro-level, these theories do not provide tools for 
analyzing scrutiny organizationally, on a micro-level. To gain a better 
understanding of how transnational regulation works in practice, we need to 
study the micro-processes in their organizational setting. As described by 
Jacobsson and Sahlin-Andersson (2006), “regulation does not just happen; it 
is produced by organizations” (p. 248). In the sections to follow I propose a 
framework relying on the conceptualization of audit that can be used to 
understand and analyze scrutiny directed towards states.  

The description of auditing processes will be used to compare different 
types of practice of scrutiny. So far, I have presented a theoretical 
conceptualization of the phenomenon of scrutiny as a practice of 
transnational regulation. Here, I will discuss concepts that can be used when 
studying scrutiny on an organizational level. How can the regulating activity 
I have labeled scrutiny be expected to work organizationally?  

Audit as an inclusive concept 
A large number of studies of audit and accounting practices have shown how 
a wide set of measuring and evaluation systems can have governing and 
regulatory effects even though they are not explicit regulations (Hopwood 
and Miller, 1994; Shore and Wright, 2000). I will use the results of previous 
studies of audit practices to describe and understand scrutiny as a practice of 
transnational regulation. Rather than studying what is conventionally 
described as audit and accountancy, I focus on a regulatory practice (i.e. 
scrutiny) using the concepts of audit.  

Referring to activities that make rule-following visible, audit has been 
used as a metaphor to describe how rule-following on the transnational level 
may occur (Jacobsson and Sahlin-Andersson, 2002). The audit metaphor in 
this context presupposes that we think of audits as transparency enhancing 
activities, which in practice is not necessarily always the case as I will come 
back to later. I will not restrict the use of audit to a metaphorical level. 
Rather, I will explicitly analyze practices of transnational regulation through 
using audit as a theoretical perspective. By doing so, I put audit in a new 
empirical context. Instead of focusing on the regulative effects of audits, as 
researchers within the fields of audit and accounting have done, this study 
analyzes practices of transnational regulations as audit, by studying cases of 
scrutiny directed towards states.  

What is then meant by audit? In its original use audit is often referred to 
in the context of financial audits of business firms. Mautz (1975, p. 17) 
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describes audit as a way to “add credibility to financial statements”. The 
audit report is a one page document that asserts the correctness in the 
financial accounts of the firm. However, accounting and auditing are often 
used in other contexts as well.14 The giving and receiving of (economic or 
other) accounts do not need to have any relation to the professional elite 
known as ‘accountants’; and the giving and receiving of accounts can be 
conceived of as a more general human experience (Arrington and Francis, 
1993). Accounting is described as a discursive category rather than a 
technical term: “it is a designation which traverses a diversity of semantic 
levels, ranging from isolated calculations of costs to the wider means of 
achieving the advocates’ reforming desires” (Mc Sweeney, 1994, p. 261). As 
a sign of this, nowadays audit or accountancy related activities seem to be 
permeating many fields: an example is the emerging field of Management 
Accounting or Environmental Accounting.  

Another expression of this wide view of the concept of audit is termed 
‘Audit Society’ (Power, 1997). Describing society in terms of audit is in 
accordance with the observation of an ‘explosion’ of audit activities (Power, 
1994a). Accordingly accounting practices assume an increasingly central 
role in the reproduction of social life, and disparate fields such as 
management, environment, and science are being subject to audits of various 
kinds (Power, 1994). When talking about an ‘Audit Society’, it may seem 
like almost anything can be described as an audit. 

Accounting as a way to describe or to control the world 
Despite, or perhaps because of, this widespread use of the audit concept, the 
academic disciplines concerned with audit and accountancy have 
continuously tried to pin down or more narrowly define audit as a theoretical 
or scientific concept. The title of the anthology of the works of a classical 
author in this field, Sterling, is an illustrative example: The quest for a 
science of accounting (Sterling, 1997:1967). It brings our minds to the fact 
that making audit and accounting accepted as scientific has been a kind of 
mission. Apparently, it is not yet fully accomplished. 

The audit literature contains descriptive and analytical elements. Both can 
be used to gain a better understanding of the scrutiny of states. Audit is 
described as a neutral exposure, and at the same time, when analyzing audit 
                                 
14 According to the American Accounting Association, auditors and accountants should not be 
confused. The accountant works for the company and prepares the account, whereas the 
auditor evaluates the account. The auditor is external and independent from the company, 
whereas the accountant is internal. The company owes an account to its owners. The 
accountant provides this account while the auditor asserts its correctness. Often, however, the 
two concepts are used interchangeably (Carrington, 2007). For the purpose of this text, the 
distinction is not central. The concepts are often blurred in the literature, especially when the 
word audit is used in a more metaphoric way and accounts are used to design a much wider 
category than economic accounts. I will use the words employed by the respective author.  



 27 

activities they are often understood as influential and powerful. As expressed 
by Power (1994), accounting seems to be a multidimensional phenomenon:  

On the one hand, accounting can be viewed as a selective technology 
that shapes actors opportunities for decision making and, by making 
their actions visible to regulatory centers of control, influences 
processes of identity formation. On the other hand, accounting can be 
viewed in terms of liberal values as an instrument for rendering 
transparent hitherto obscure relations of dependency and for enabling 
public scrutiny of private enterprise.  

Power, 1994, p. 28. 

In the above quote we can discern a tension between two aspects: whether 
audit through control has an influence over the auditee or whether it is 
simply just making its activities transparent. I will argue that the first aspect 
(audit as control) is a way to analyze the meaning and organizational 
consequences of audit processes; while the second aspect describes an ideal 
auditing process in a functionalistic way. In line with the first aspect, we can 
construe of accounting as expressing a relationship of power. Through 
making things visible, audit enables control. Accordingly, building on the 
work of Foucault, scholars of accounting explain the emergence of 
accounting and its role as a disciplinary mechanism, which is to be 
understood as a “powerful new way of writing the world”, rather than as a 
means of recording data for rational economic decisions (Hoskin and Macve, 
1994, p. 91).  

Accounting functions both as power and knowledge: “it turns events into 
writing and subjects them to examination” (ibid., p. 68). Other scholars have 
highlighted the constructive nature of giving accounts. Rather than seeing 
accounting as representational of an ‘out there’ reality, accounting should to 
be understood as the “obligatory passage through which account giving must 
pass” (Munro and Mouritsen, 1996, p. 197). The reports, or more generally, 
the measurements and opinions on states’ development and performance in 
various fields could be seen as accounts that construct reality. 

At the same time, accountancy can be seen as a good potential for being 
placed at the origins of modern rationality (Power, 1997). Accordingly, 
attempts to get to the ‘essence of audit’ and to describe the elements of an 
audit process often involve invoking its rationalistic character. Consistent 
with the second view on audit, we could envisage audits as ‘neutral’, 
enhancing transparency and thus accountability. This view is inherent in the 
works of the pioneering work of Mautz and Sharaf (1961) who have defined 
postulates of audit. So, some scholars focus on the controlling and 
constructing power of audit, whereas others focus on the actual process and 
describe it in a rationalistic way. 
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To hold (states) accountable 
Accountability appears as essential in understanding the role of audit. Within 
the field of accountancy and audit, accountability is a central concept that 
can be used also to analyze organizations. To hold others accountable for 
their actions is indeed a central feature of society, particularly in the public 
sphere where there is an ongoing quest to hold politicians and civil servants 
accountable for their actions.  

In fact, ‘accountability’ has been cited as one of the seven basic principles 
that should guide public life (Nolan Committee, 1996). The principle was 
defined as follows: “holders of public office are accountable for their 
decisions and actions to the public and must submit themselves to whatever 
scrutiny is appropriate to their office” (ibid.). More generally, organizations 
are described today as ‘accounting led’ rather than bureaucratic. To organize 
around accountability seems to be in fashion. This means that individuals are 
controlled through more flexible systems. The idea is that they are not 
merely controlled, but also empowered to self-discipline “in a constant play 
of accountability and responsibility” (Hopwood and Miller, 1994, p. 91).  

Committing to something often implies that one accepts to be held 
accountable to that commitment. According to Wenger (1998), the forms of 
accountability through which we are able to contribute to an “enterprise we 
have invested in” make us look at the world in certain ways. It is even 
claimed that a form of identity is being manifested through commitment to 
certain goals. In our case EU-membership or the transition to a market 
economy could be viewed as such a goal in the sense that states commit 
themselves to something and are consequently held accountable. 

Accountability is closely linked to scrutiny. It is often assumed that if an 
organization is possible to scrutinize, it will be more transparent and thus 
possible to distinguish ‘who did what’. And the other way around: if the 
responsible actor knows that he or she will be scrutinized, supposedly he or 
she will act in a more accountable (and thus better) way.15 So we can say that 
with the urge for accountability comes scrutiny; alternatively, if one argues 
for the necessity to scrutinize, it is a good idea to refer to the need to enhance 
accountability.  

Discussions about accountability often involve authority. As Scott (2000) 
notes, contemporary debates on accountability are partly a product of the 
difficulty of balancing between autonomy and appropriate control. It is 
efficient to decentralize authority and have more autonomous employees. 
                                 
15 This reasoning is central in simple principal-agent theory, which often deals with problems 
of asymmetric information, where either partner knows less about the other. In our case the 
public would be the principal and the politician the agent. One way to reduce asymmetrical 
information is to put the agent under scrutiny in order to enhance principal knowledge. This 
type of reasoning is not central in this context because there are no clear and simple principal-
agent relationships available. However, it is an inbuilt logic behind the claim for 
accountability.  
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Yet, at the same time, it is necessary to control them, i.e. to secure 
accountability. In the context of transformations of the public sector it has 
been argued that it is necessary to complement the “traditional mechanisms 
of accountability” that were based on a fictive centralized authority (ibid.) 
and discuss a new form of less hierarchical and a more result-based control. 
In many public sector reforms ideas from management in private firms have 
gained in popularity as a recipe on how to make the public authorities more 
efficient. One of the central issues concerns how to ensure both efficiency 
and accountability.16 Similar tendencies seem to prevail in a transnational 
context, where there was never any authoritative center, but where different 
actors try to hold states accountable for their actions by various means. 

However, what is to be accounted for is not always obvious. Is it the 
practice or the ideals? When studying the connections between work 
learning and innovation in actual practices, Brown and Duguid (1991) 
conclude that work duties are often documented in the form of formal 
descriptions to make people and organizations accountable to their actions. 
However, these documents seldom take into account the practical 
circumstances of the work in question: “people are held accountable to the 
map, not to road conditions” (ibid., p. 55).  

In summary, an increased focus on accountability can be expected to be 
followed by an increased focus on scrutiny of various commitments. 
Accountability is a central feature of relationships between people and 
between organizations. Because states are a type of organization, the same 
logic can be applied to relationships between states and international 
organizations on the transnational arena. 

The (ideal) auditing process 
Accountability is often described as the essence of an auditing process. 
Ideally, audit is a control mechanism used to monitor performance and, 
through that, secure accountability (Flint, 1988). Taking as his vantage point 
the historical purpose of audit, which for centuries has been concerned with 
determining whether the duties of the accountable person had been carried 
out honestly, Flint (1988) develops a philosophy and a number of principles 
of audit. 

Partly building on the theory of Mautz and Sharaf (1961) and Sterling 
(1967),17 Flint (1988) further develops a philosophy of auditing and 
formulates seven new postulates. These postulates have a distinctive focus 

                                 
16 Many of the reforms have come under the label of New Public Management (NPM) (cf. 
Christensen and Laegreid, 2001). 
17 The first to attempt a definition of a theory of audit were Mautz and Sharaf (1961), who 
also formulated eight tentative postulates of auditing. These focus on the nature of the 
financial statements and that of the auditor. The former must be verifiable and the latter 
independent and professional. 
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on accountability. Hence, the “primary condition for an audit is that there is 
a relationship of accountability or a situation of public accountability” (ibid., 
p. 23). In the first case, namely if there is a relationship of accountability, the 
actions of one party are subject to scrutiny by someone who is in a position 
to invoke or impose some sanction or penalty, if the performance falls short 
of what can be expected by reference to some established criteria. However, 
there might be a situation of public accountability without any sanctioning 
party. If there is a public interest dimension to the quality of the conduct or 
performance of some party, a situation of public accountability occurs even 
if there is no particular sanction connected to it. In this view control is 
obtained at a distance through applying rigorous principles to minimize 
subjective judgment. Generally speaking, the function of audit can be 
described as follows: 

The social concept of audit is a special kind of examination by a 
person other than the parties involved which compares performance 
with expectation and reports the result; it is part of the public and 
private control mechanism of monitoring and securing accountability. 

Flint, 1988, p. 15. 

In this view the responsibility of the auditor is to convey information 
accurately to secure accountability. Furthermore, it presupposes a 
relationship of accountability and the independence of the auditor vis à vis 
the audited (Flint 1988). If there is no relationship of accountability, there is 
no reason for making an audit. Conversely, if there is audit, there is an 
underlying relationship in which one party owes a duty of accountability to 
someone else. This definition is in line with a common definition of auditing 
by the American Accounting Association (AAA), which describes auditing 
as: 

A systematic process of objectively obtaining and evaluating evidence 
regarding assertions about economic actions and events to ascertain 
the degree of correspondence between those assertions and established 
criteria and communicating the results to interested users. 

American Accounting Association, 1972. 

A noteworthy aspect of this common definition is that it is free from 
individual or organizational subjects. The process itself is the subject. Rather 
than stressing the relationship between two parties, it stresses the elements of 
this process. First, the process needs to be systematic, obeying to certain 
rules. There is a legitimate and accepted way of doing an audit. Audit is not 
chaos. Audit is order. Further, it presupposes the notion that there is 
evidence through which actions can be traced. The evidence is a trace of an 
action that has taken place. This evidence first needs to be obtained and then 
the evidence is evaluated against established criteria in order to assert 
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whether there is correspondence. The final element of the process is to 
communicate the results to those interested parties. An important feature of 
the process as it is described here is the emphasis on becoming certain. The 
word ‘assertion’ is used several times. The process is about being sure as 
opposed to hesitate. We could see it as the opposite of methodological 
hesitancy that was mentioned as a character of expertise (Giddens, 1991). 

The objects for audit are thus the actions of a party that is being held 
accountable towards another. This action needs to be susceptible to 
‘verification by evidence’. In line with this first view of audit we could 
envisage audits as neutral, with the primary aim to enhance accountability 
through making the objects of audit visible to assert the correctness. 
Accordingly, independence of the auditor and the report is at the essence of 
the process. This view can be seen as a way to describe an ideal audit 
situation or process. Later, I will refer to such a stylized situation as the audit 
ideal process.  

To summarize, we can discern several elements of this ideal auditing 
process. First, it presupposes a certain kind of relationship between the 
audited and the auditor, where the auditor is supposed to be independent 
from the audited. There is also a relationship of accountability between the 
audited and the party to which the audited owes an account. Second, 
evidence about some performance, i.e. traces of this performance needs to be 
collected. The third important aspect is the existence of some expectation or 
criteria to which the collected evidence is compared. Fourth, the evidence 
needs to be systematically evaluated against the criteria or the expectation. 
The fifth central aspect of such an auditing process is to communicate the 
result of this evaluation to interested parties. The process as a whole should 
secure accountability. It might lead to enhanced public accountability or 
ascertain a specific relationship of accountability. 

This definition of audit could be used as a frame of reference when 
exploring how states are being scrutinized by international organizations. 
For instance, taking the definition above as a vantage point for further 
enquiry opens to a number of questions. What kind of evidence is used as 
input to the audit process? Second, what is expected? Who is expecting 
something and what kind of criteria are used to define the expectation (if 
any)? What kind of process does the evaluation imply, i.e. how is the 
evidence compared with the expectation? Another type of question concerns 
reporting. What is reported? To whom? In what way? And what kind of 
relationship of accountability, if any, is thereby enforced? These questions 
could thus serve as one starting point for interpreting the empirical material.  

The creation of auditability 
When analyzing audit practices, as opposed to describing or suggesting ideal 
processes or principles, scholars seem to agree that making things 
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transparent through audit is far from straightforward and unproblematic. 
Briefly, when one starts to ‘measure performance’, one also tends to 
construct the performance as measurable, or auditable.  

Accounts operationalize regulatory and managerial programs; […] in 
doing so they constitute as much as reflect organizational realities. On 
this view, there is no suggestion that transparency is simple and given 
– quite the opposite. 

Power, 2005, p. 5. 

Power (2005) argues that auditability has turned into a “pre-eminent 
regulatory value” and that it is a “distinctive modality organizational 
governance” (ibid., p. 2). This view closely connects to organization theory 
and to discussions on the role of governance. It suggests that by making 
practices auditable, auditing processes affect how we make sense of 
organizations (and thus also states). Sense-making is at the center of most 
human and organizational activities (Weick, 2001). As in all spheres of 
human activity, the reports can be seen as actually constructing the reality 
they are depicting. To make sense of the world, people and organizations 
divide it into understandable entities. Similarly, accounting has been 
described as involving a process of making sense of situations, i.e. making 
reality understandable through measuring it (Davis et al., 1982).  

The comparison with others is a central element of sense-making. It has 
been suggested that when we make sense of what is the ‘other’, we assert our 
own identity (Mead, 1934). The assertion of difference is a part of the 
creation of a self-conception. Czarniawska (2002) describes this type of 
process when studying the glocalization of management in three European 
capital cities. The three cities Warsaw, Stockholm and Rome, described 
themselves by referring to cities they wanted to look alike as well as cities 
they were not alike. In other words, together with identity comes alterity, i.e. 
the attribution or incorporation of difference. Alterity can either be attributed 
– “they are different and therefore not us” – or incorporated – “they are 
actually very much like us” (Czarniawska, 2002, p. 33). 

Accounting can thus be described as a means to depict and compare 
various aspects of the organizational world, and asserting the accounts 
through auditing is a way to construct the world and make different entities 
comparable. For instance, when we describe performances in terms of 
rankings and graphs, we might see it as “an abstract from a more concrete 
reality”, reducing relationships between people and things to systems of 
numerical signs (Hopwood and Miller, 1994, p. 308). Audits are therefore 
one way to make sense of the world through measuring it: “The constructed 
nature of accounting implies varying degrees of non-realism about economic 
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reality” (Power, 1994, p. 21). In fact, the simple use of numbers rests on an 
important act of social construction (Porter, 1994).18 

Accordingly, accounting exercises, such as valuation, that are inherently 
subjective can acquire objectivity by virtue of being presupposedly valid, 
according to Power (1994). Numbers are not objective per se, but are 
perceived as objective because they are stable (ibid., p. 21). Therefore, by 
quantifying performances, one can create a sense of objectivity. Rather than 
taking the performance at face value and stressing that the process according 
to which it is audited should be value-free, the process by which the 
performance is assessed constructs our perception of the performance. This 
is a quite different way to make sense of the meanings of audits and their 
potential effects as compared with the description of an ideal auditing 
process, that was referred to above. Admitting that the process has important 
constructing elements, where quantification can be seen as one example, 
enriches our understanding and capability to analyze similar processes.  

This view is followed up and more pronounced in later works. 
Researchers of audit stress the fact that for there to be an audit, first things 
have to be ‘made auditable’ (Power, 1996 and 2005). The performance has 
to be structured in a certain way for it to be measured. When introducing the 
concept of auditability, one admits that the performance might be created in 
the audit process, rather than just being out there.  

Rather than seeing audit as a technical exercise asserting pre-existing 
performances and focusing on the competence of those conducting the audit, 
the material conditions of audit have to be in focus (Power, 2005). These 
conditions become more important than the actual audit process. This 
perspective clearly links audit theory to organizational theory. It turns our 
attention to the organizational conditions that provide the basis for audit. 
What constitutes an auditable organization or environment? As expressed by 
Power: 

Audits, evaluations and inspections are not simply neutral 
technologies of detection, but increasingly presuppose and demand 
organizational environments which are ‘fit for monitoring’. 

Power, 2005, p. 2. 

The auditability aspect is an alternative focus on the audit process, taking its 
point of departure in what was previously referred to as the first step of the 
audit process: ‘collecting information about performance’. It pinpoints the 
fact that there is no objective information to collect; rather, it is – in one way 
or the other – constructed in the process of collection. There are, however, 

                                 
18 This recalls what we can observe when it comes to reports about states’ development in 
Central and Eastern Europe in particular, even though the reports are obviously not audits in 
the conventional sense of the term. The accounts could be seen as quite similar to any annual 
report, as previously mentioned.  
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alternative interpretations and understandings departing from other aspects 
of the process. Both the evaluation and the communication of the result can 
be interpreted more constructively as demonstrated in the following 
paragraphs.  

The second step of the audit process, which was referred to as a value-free 
analysis and evaluation in relation to some expectation, has been described 
as a ritual (Power, 1997; Pentland; 1993; Harper, 2000). In his account of the 
IMFs mission work, Harper (2000) concluded that audit is as much a social 
ritual as an analytical process. He exemplifies by the observation that it is 
only when the checked numbers go through certain rituals that they become 
‘real’. It is states that “though the raw material of those processes may be 
wholly mundane, agreeing to count them may make them sacred” (ibid., p. 
51). The agreement that the numbers are correct – a social process – 
transforms them into a ‘real’ audit. The process is described as being guided 
by an agreement as opposed to a technical evaluation. Using the concept 
agreement highlights the discursive and social aspects of audit: different 
parties agree on how to evaluate something, which means that there is no 
one and only objective way of analysis waiting to be applied. 

The third step of the ideal auditing process has been described as to report 
the result of the evaluation. This third step recalls a general tendency of 
modern organizations to increasingly become ‘grammatocentric’, i.e. 
focused on written products (Hoskin and Macve, 1994). According to these 
scholars, the “structuring of the real” has become increasingly dependent 
upon two central mechanisms that they labeled “grammatocentricism” and 
“calculability” (ibid., p. 70). The first mechanism reflects the way in which 
power and knowledge are increasingly exercised through writing. The 
second mechanism appears to be relevant as well. From the first marks 
awarded to students at the French ‘Grandes Ecoles’ in the late 18th century, 
“conveying a quantified expression of human value” (ibid., p.70), more and 
more fields are becoming calculable. Not so surprisingly, at the same time 
accountancy as a technology of measuring performance has seen a rise in 
applicability and interest. 

Production of comfort and critique 
Further, the reports that are supposed to convey information about the 
evaluation have been described as creating comfort (Pentland, 1993). 
Pentland analyzes audit as a ritual that institutionalizes comfort. Audit 
transforms numbers from an untrustworthy state into a form that the public 
and the auditors can be comfortable with. In this view audits reduce 
insecurity and create certainty through asserting the correctness of 
statements that are susceptible to not being correct. Comfort is seen as 
reflecting an institutional need that audits should not be too successful in 
finding problems. Problems produce discomfort or critique when reported. 
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We can expect that by focusing on achievements rather than deficiencies 
audits might actually produce comfort rather than critique. This line of 
thinking is parallel to the different thoughts about the role of expertise. Some 
scholars emphasized the destabilizing role of experts while other focused on 
the comforting role of expert knowledge.  

However, as developed by Power (1994), audits have a potential for 
revealing deficiencies, making visible that the auditee has failed in doing its 
job correctly, or living up to previous commitments. Audits may thus be a 
‘destabilizing force’ that creates conflicts with auditees and produces 
problems with regular authorities, such as governments (ibid., p. 126).  

These two aspects (comfort and critique production) can be connected to 
the analysis of organizations, such as states. Meyer and Rowan (1977) 
propose that institutionalized organizations (such as states) seek to minimize 
inspection because it supposedly undermines the legitimacy of the 
organization. They therefore stress the ‘critique’ aspect of scrutiny: 
“evaluation accompanies and produces illegitimacy” (Meyer and Rowan 
1977, in Powell and DiMaggio, 1991, p. 59). In this view inspection has the 
potential to reveal deficiencies of some kind, that, when compared with the 
expected, leads to a disappointment and thus produces discomfort. This is so 
because inspection violates “the assumption that everyone is acting with 
competence and in good faith” (ibid.).  

Scrutiny is thus mostly referred to as transparency enhancing: it recalls 
the description of the ideal auditing processes. According to Meyer and 
Rowan, the solution is to have a ‘ceremonial inspection’ that does not risk 
discovering anything serious rather than ‘effective inspection’. In the words 
of the authors, “often organizations and environments redefine the nature of 
techniques and output so that ambiguity is introduced and rights of 
inspection and control are lowered” (ibid., p. 55). Scrutiny thus comes 
together with clarity, where less scrutiny means more ambiguity, which is 
preferred to keep organizational legitimacy high. Meyer and Rowan (ibid.) 
conclude by differentiating between a kind of in-depth or ‘genuine’ 
inspection versus a superficial or ceremonial one.  

2.4 Transnational regulation through the lenses of audit  
This chapter began by describing the changing forms of regulations that are 
shaping the transnational space. I described how we can conceive states and 
international organization as important actors, both regulators and regulated. 
In a similar manner as other organizations, states are ‘embedded’ and 
exposed to rules and norms defining what others than themselves consider as 
appropriate behavior. If a state aspires to be perceived as modern and 
legitimate, it cannot avoid taking into account various ideas about how to 
behave as produced in the transnational space.  
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A central characteristic of this new type of regulation is its ‘softness’, 
meaning that rules are not coupled to sanctions. Nevertheless, they are often 
followed voluntarily and even requested. To understand this ‘compliance 
despite softness’ aspect of transnational regulation, theories about different 
modes and mechanisms through which the rules take shape and enacted have 
been suggested and reviewed. The demand for and necessity of scrutiny in 
the form of evaluations, monitoring and various other kinds of inquisitor 
practices seems to be on the rise as a consequence of this new form of 
regulation.  

Yet, there is a need to understand how scrutiny directed towards states 
works in practice. To explore this aspect of transnational regulation I 
presented analytical concepts inspired by the field of audit. I presented 
important elements of an ideal auditing process that roughly can be divided 
into three major phases: collection of evidence, evaluation of evidence 
against some expectation and communicating the result of the evaluation to 
the public. 

However, this view has been highly debated in the audit field. In a similar 
way as all kinds of accounts on social activity, audits are part of a 
construction process – constructing reality as calculable, measurable and 
quantifiable. A central aspect of audit is not the process per se, but to 
understand how organizations or organizational practices are made possible 
to audit. Thus, the performance is viewed as something that needs to be 
constructed first in order to be auditable, rather than just being out there and 
possible to collect. Hence, the most important consequence of an expanding 
audit society is the expanding creation and supply of measurable 
performances. This idea is closely connected to many of the central aspects 
of transnational regulation as well as theories about organizations. 
Organizations (such as states) have to present themselves so that ‘others’ can 
audit them. 

In summary, various analyses of the audit process seem to imply a shift 
from the actual process to its anterior conditions and eventual implications. 
Performance is problematized as not being external to the process but rather 
constructed as auditable. It is argued that making things possible to audit, i.e. 
their auditability, is a more important aspect than the technicalities of the 
audit process. Moreover, the analytical process might be interpreted as 
ritualized as opposed to rationalized. Finally, the reports can serve as 
producing comfort or critique and can be interpreted as ‘grammatocentric’ 
accounts. All in all, audit seems to be described and analyzed as a central 
social and societal phenomenon that shapes organizational identities by 
making organizations more apt to be audited, i.e. auditable. 

What does this imply for the study of scrutiny directed towards states? In 
my view, audit can be used as theoretical perspective to help in interpreting 
how scrutiny as a practice of transnational regulation works on an 
organizational level. By conducting such theoretically driven studies, the aim 
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is also to develop the thoughts about how transnational regulation takes 
shape through combining it with a different, but as we have seen, highly 
compatible and perhaps even complementary theoretical field, namely that 
of audit.  

How, then, has the empirical study been designed and carried out in order 
to answer the research question and contribute to the theoretical lines of 
thought outlined in this chapter? The next chapter presents the research 
approach and makes some methodological notes.  
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Chapter 3. 

Methodological considerations and research 
approach 

This chapter sets out to provide an overview of the research approach used 
when writing this thesis. Before describing, discussing and motivating the 
choices of method, however, my view on knowledge production is 
presented, which is bound to influence the research approach. Finally, I 
make an evaluation of the research approach. 

3.1 Positioning within social constructivism 
All research implies some kind of knowledge production about the world we 
live in. Thus, the kinds of research we do will largely depend on how we 
conceive the world, on the one hand, and, on the other, how we conceive the 
production of knowledge about this world. How we conceive the world and 
how we conceive the production of knowledge are often discussed in terms 
of ontology and epistemology, respectively.  

Discussing the nature of the world we live in (ontology) and the nature of 
knowledge (epistemology) have preoccupied the minds of many great 
philosophers and other scholars and therefore I will not present extensive 
description of their thoughts here. Nonetheless, I will attempt to present my 
own position. It is important to do so, I believe, as this position influences – 
directly or indirectly – the present thesis. The questions that are asked, the 
theoretical background and the way the empirical findings are interpreted 
largely depend on how we look upon the world, and how we can gain 
knowledge about this world. 

I see the process of scrutinizing states as one way to make sense of the 
transformation of states. By making sense of the reality around us, we 
construct it as meaningful (Weick, 2000). Scrutinizing states, measuring and 
auditing is thus one way to construct reality. Studying this construction 
becomes important in order to gain a better understanding of the 
transformation of states. Therefore, I do not believe that the world around us 
can be accessed independent of our constructions. From this perspective, 
reality is socially constructed (Berger and Luckman, 1979). I agree with the 
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relationist view on knowledge production, which posits that knowledge 
about the world is always dependent on some standpoint (Berger and 
Luckman 1979, p.19, referring to Mannheim).  

Many researchers call themselves ‘social constructivists’, but what does 
social constructivism mean? I will start discussing my position taking as a 
point of departure the different positions of social constructivism as 
described by Barlebo Wenneberg (2001).  

First, we can have a critical perspective when studying social reality, 
which means that we accept that various social practices are not ‘natural’ but 
a product of social interactions. Barlebo Wenneberg takes the constitution of 
a state as an example: Most people would probably agree that the 
constitution is not a natural entity but has evolved through various processes 
influenced by people. To reveal that a phenomenon that is obviously social 
in its character as being constructed through social interaction is quite trivial, 
however. Hence, according to Barlebo Wenneberg (2001), social 
constructivism as a critical perspective has had a greater impact when used 
to study phenomena that do not appear as social (e.g. the development of 
technology).  

Indeed, at the very beginning of writing my thesis, the overall aim that 
guided my research was to find what was hidden behind the reports on the 
states’ development. Thus, my purpose was to reveal something that was 
behind the surface of the apparent. Therefore, these initial questions are in 
line with social constructivism as a critical approach. Put differently, a 
critical approach has influenced the present study from the beginning. By 
revealing what does not at first appear on the surface, we gain a new 
perspective and new knowledge. Already at an early stage, I was inspired by 
Asplund (1983). I was particularly inspired by his thoughts on research as a 
way to see different aspects of a given phenomenon. Revealing various 
perspectives of a phenomenon, as discussed by Asplund, is in accordance 
with the critical approach of social constructivism. 

Second, social constructivism can be more than a critical perspective; it 
can be a theory about social reality. Again in the words of Barlebo 
Wenneberg (2001) social constructivism can be defined as “various 
theoretical explanations about how social reality and concrete social 
phenomena are structured and how they function” (ibid., p. 69, my 
translation). While the first position can be seen as a broad critical 
perspective of the social world, this second type of social constructivism 
consists of a number of different theoretical explanations on how the social 
world is functioning. The theoretical approach of this study is such a 
constructivist theory about social action. My initial research questions were 
clearly formed by my theoretical interest. This apparent matching is hardly a 
coincidence; on the contrary, the questions a researcher asks are influenced 
by, among other things, their theoretical understanding. As Alvesson and 
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Sköldberg (1994) suggest, reflecting on these understandings and how they 
influence our work is an important task. To describe the method underlying 
the study is thus a way to see how theoretical understandings and research 
questions interact.  

Third, social constructivism can also be applied to knowledge production, 
which itself is an example of a social phenomenon. In this way social 
constructivism becomes an epistemology, i.e. a theory about the 
characteristics of knowledge. Knowledge about the (social) phenomenon of 
scrutiny is socially constructed by people participating in that reality.  

Processes of scrutiny are a result of collective action and sense-making 
and should to be studied with a social constructivist approach. Czarniawska-
Joerges (1989) convincingly argues that “organizations are daily enacted and 
socially constructed due to the fact that any collective action requires a 
shared element of meaning” (Czarniawska-Joerges, 1989, p. 5). This implies 
that reality is socially constructed. However it: 

[…]exists independently of human perception, but it is not ‘out there’ 
behind a wall of ‘human distortion’ that must be overcome, but ‘in 
here’, where the human perception is a part of it and a maker of it, and 
the only tool for its cognition.  

(ibid., p. 5) 

When I interview people that work in an organization, they construct 
knowledge about the social reality they are a part of. Their accounts are part 
of the world they describe (Garfinkel, 1967). As a researcher, I construct a 
different type of knowledge based on their constructions and conditioned by 
my own understandings (theoretical and other). This position concurs with 
an interpretative approach to research: as a researcher I interpret a socially 
constructed reality with the help of my theoretical understandings 
(Silvermann, 2001). Further, from this standpoint follows an interactionist 
approach as opposed to a positivist approach to the interview data (ibid., p. 
94). 

In asking questions about their practice, I encouraged the interviewee to 
construct this practice in a way that makes sense and is appropriate. In their 
accounts the interviewees thus had to justify their practice in the interview 
situation. Because the interview situation is social and that the ‘information’ 
from an interview is constructed in a certain situation for a certain process, it 
is difficult to call it data ‘collection’. I prefer calling it data generation. 
Within the classical case study method, it is often recommended to seek 
different kinds of sources, to triangulate data (Yin, 1989). Consequently, I 
have strived to compare interview material with written material. Moreover, 
I have constantly aimed at validating statements against each other by 
comparing statements from different persons with each other.  
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As I see it, the empirical material is not there simply waiting to be 
collected. Rather, the empirical material is generated in a certain way, 
depending on the questions asked, the method chosen, the theoretical 
framework applied, etc.; and how all this is done is entirely contingent on the 
researcher. The construction of the empirical knowledge takes the shape of a 
patchwork or a puzzle, where different parts are painstakingly pieced 
together. All in all, the pieces fit together and give a reasonable picture of 
the studied phenomenon. But it is not the only possible (‘true’) picture. The 
pieces of the puzzle are highly dependent on the context in which they have 
been created. This approach differs from that of Yin (1989) who presupposes 
that data are “collected” by the researcher, which suggests a direct access to 
a social reality. 

 3.2 The research approach 
The aim of this thesis is to understand the role of scrutiny in the 
transformation of states. There are many approaches to study this 
phenomenon. I have chosen to compare different cases of scrutiny and do a 
qualitative case study in order to develop an understanding of scrutiny as a 
phenomenon in different empirical contexts. Qualitative research can be 
described as any social science research that relies on ‘watching people on 
their own territory’ (Kirk and Miller, 1986). In this particular case, I have 
entered into the territory of the scrutinizing organization and interviewed 
people that work with different types of scrutiny. A few relevant questions 
concerning the research approach underlying this study include the 
following: How come I chose to study scrutiny this way? Why can this be 
considered a good way to study this phenomenon? How did I proceed when 
selecting the cases, conducting the empirical study and analyzing the 
findings? In the following sections these questions are discussed. 

Background story 
My thesis has been written in a multidisciplinary environment at an area 
research institute that includes researchers from the Baltic Sea area and 
Central and Eastern Europe.19 Thanks to this affiliation I was able to attend 
many seminars about the transformation of the Baltic States in particular and 
the EU accession process of CEE in general. I enrolled in a PhD program in 
2002 when the EU accession of the CEE states was a widely debated issue. 
Were all the ‘candidate countries’ to become members of the EU? At that 
time, many believed they would not, at least not as soon as they did.  

                                 
19 For more information about the Baltic and East European Graduate School, see 
http://www.sh.se/beegs 
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From the outset, I became interested in the EU adaptation of these states. 
How was it possible to transform so rapidly after the breakdown of Soviet 
rule? I set out to learn more about the Baltic States in general and about their 
adaptation to the EU in particular. Information about these states and how 
they were progressing was abundant. Quite early on, after I had been reading 
various reports, literature and attended seminars relating to the developments 
in Estonia, Latvia and Lithuania, I started to observe something that 
intrigued me, namely that there were many oversimplified views on these 
states, and common understandings of their development.20 Furthermore, 
various accounts of these states appeared similar. There seemed to be a 
striking agreement on what the problems in each country were and how 
these were told and presented, and how they were to be solved. I was also 
fascinated by how easy it was to get a neat tidy view of each of the CEE 
countries. These simplistic views were rarely contested, but rather used as a 
point of departure for describing the situation in a certain country.  

Inspired by having read about an ‘Audit Society’ (Power, 1997), and 
being part of a research project on transnational regulation mechanisms in 
the context of a new Europe, my research project was more narrowly defined 
as a study on the scrutiny of states rather than their EU adaptation. However, 
as noted in Chapter 1, the scrutiny of states is a central aspect of the 
adaptation of states. How, then, could this still quite broad phenomenon be 
studied empirically? 

Project design 
As I have a background in organization theory and a previous interest in the 
work of international NGOs, I was particularly interested in studying how 
organizations scrutinized states. Because I had observed a similarity in the 
way the CEE states were accounted for, it seemed interesting to make a 
comparison of quite different organizations that scrutinized states. Was the 
scrutiny that similar, or did they proceed in different ways? In a sense I was 
trying to follow upon my first ‘hunch’, namely that there seemed to be a 
common way to account for the transformation of states. Specifically, I 
wanted to compare different cases in order to be able to analyze this 
common way. There could also have been alternative approaches. One 
alternative approach, which I considered, was to make an in-depth study of 
one case instead of comparing three cases.  

Bryman and Bell (2005) suggest that one way of getting a better 
understanding of a social phenomenon is to compare “two or more 
                                 
20 One example is a presentation made by an invited researcher from the University of Latvia, 
at seminar about Latvia that I attended (Hansen, 2003). This researcher presented a very 
bright picture of the Latvian economy, with help of transition scores among other things. His 
major argument was that, despite all the good looking figures, Latvia was going through a 
serious social and economic crisis.  
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contrasting cases or situations” (ibid., p. 75). Thus, if contrasting cases 
would show important similarities, it would be possible to draw conclusions 
about scrutiny of states as a phenomenon. My previous acquaintance with 
new institutional theory also influenced my interest in exploring the ‘taken 
for granted’ ways to account for the development of states. How were these 
accounts constructed in various empirical contexts?  

I thus wanted to find ‘contrasting cases’, but in what way were they to be 
in contrast with each other? As expected, there were many options. The aim 
was to find cases that were quite different. In order to do so I first 
concentrated on the different societal fields to which the scrutiny could be 
related. My goal was to identify the topics and fields considered important 
for the states to adapt to, in order to be accepted as EU members. In such 
fields scrutiny could be expected to play an important role in the 
transformation of states. The Copenhagen criteria of the EU thus came to 
serve as a vantage point for my selection;21 one could expect scrutiny to take 
different shapes depending on which field it was related to: political, 
economic or administrative. The second contrast was related to the 
scrutinizing organization. Scrutinizers with different structures, aims, 
mandates, interests, etc., probably work in different ways. The third factor 
weighted in when choosing cases was that the scrutinizer ought to be an 
influential organization in its field.  

My choice was not entirely rational in the sense that I explored all 
opportunities and weighed all the pros and cons. Rather, having these three 
basic ideas in mind, I proceeded quite pragmatically. This equally much ‘by 
chance’ opportunities as well as intuition and inspiration played their role on 
the final outcome of my choices. Quite early on I came across the non 
governmental organization Transparency International during a study trip to 
the Czech Republic and Slovakia. My interest was triggered by the 
organization’s self-presentation as ‘monitoring’ and having a watchdog role, 
as well as ranking states. TI appeared as a highly legitimate scrutinizer in the 
field of anti-corruption, widely referred to when it comes to issues of 
corruption. Furthermore, I conducted some interviews at the Czech and 
Slovak local branches of TI that proved to be interesting.22 Problems of 
corruption were also one of the pending issues that were held against the 
accession of countries as Latvia and Lithuania in the early 2000s. 
Transparency International thus appeared as a key scrutinizer in an important 
field of EU accession. 

With regard to the second organization, I had on several occasions, I had 
come across the transition scores of the EBRD in the context of the 

                                 
21 For a description of the Copenhagen criteria, see Chapter 4 on the European Commission 
Scrutiny. 
22 I was particularly hit by such descriptions that Transparency International was a doctor that 
“could cure the illness of society” (interview pilot study). 
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economic transformations of the CEE countries. Discussions with colleagues 
confirmed the impression I had received at seminars and in my readings; the 
EBRD was a well established and recognized organization scrutinizing states 
in the field of economic reforms, or more precisely market economic 
reforms. Economic criteria were also an important field in the context of EU 
accession.23 The EBRD thus also appeared to be a fundamental scrutinizer in 
an important field of EU accession.  

A third topic considered crucial if the candidate countries were to become 
members was the ability to transform the public administration in order to 
adapt to the demands of the EU. The most important scrutinizer in this field 
was no doubt the European Commission. As I happened to have made 
several contacts with the Commission when I was still thinking of writing 
about EU accession proper in the Baltic States, I decided to look closer into 
the scrutinizing role of the Commission. So, with an initial ambition to study 
scrutiny as a form of transnational regulation that influences states’ 
adaptation, I came to make empirical studies of scrutiny in three 
organizations: Transparency International, the European Bank for 
Reconstruction and Development (EBRD) and the European Commission. 
To sum up, the cases are similar in one way in that they are all examples of 
authoritative or influential scrutiny in an important field of EU accession. 
They differ, however, with regard to their respective field of scrutiny and 
through the very nature of the organization that performs the scrutiny (a 
NGO, an investment bank and a supranational organization). 

All three scrutinizers are international organizations acting in several 
countries.24 To obtain different perspectives of the scrutinizing processes and 
to get better understanding for the organization that performed the 
scrutinizing, I decided to have both the central and local levels of the 
organization as research sites. Because the local organizations were often 
very small, I decided not to limit the study to the head office and one local 
organization, but to conduct the study at several local organizations in order 
to generate more information. Empirical data have been gathered from the 
head offices of the three organizations as well as from local organizations in 
the three Baltic States. 

Finally, why then choose the three Baltic States? Estonia, Latvia and 
Lithuania are good examples of states under scrutiny for multiple reasons. 
First, they have been through a rapid change and transformation. This is 
beneficial in highlighting adaptation processes, where the role of scrutiny 
ought to be central: after a long period of being centrally planned, the 
                                 
23 The imposition of transition to market economy as a criterion for EU accession was one of 
the things that the Copenhagen criterion added in comparison with previous enlargements. It 
can be seen as being especially created to be applied or to set a constraint on former 
communist countries that applied for membership. This will be discussed in Chapter 4. 
24 These organizations are also those populating the fields of transnational regulation as 
discussed by Djelic and Sahlin-Andersson (2006).  
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organization of the state had been built up from scratch and references from 
outside were eagerly recorded. Second, in comparison with other candidate 
countries, Estonia, Latvia and Lithuania had very little to build upon when it 
came to becoming an independently administrated state. Indeed, the Baltic 
States (together with Slovakia) are examples of new states for which EU 
membership was treated as confirmation that the country is accepted as a 
partner equal to more established states (Henderson, 2000).  

Furthermore, they are states that have been sensitive to external 
requirements regarding transforming towards EU norms. We can expect 
small countries to be more attentive to requirements from outside, they have 
less force and authority to oppose the requirements of the EU (Randma-Liiv, 
2004). Estonia, Latvia and Lithuania can thus be considered as ‘critical 
cases’ when it comes to study states under scrutiny. If there is somewhere 
where the scrutiny of states should be present and have an impact, it is 
during the EU accession of the Baltic States.  

The research process: interplay between empirical and theoretical quests 
The knowledge of the empirical material has increased successively in 
parallel with my theoretical understanding. As it happens, the way I have 
conducted the research in practice (traveling to different research sites, 
reading more at home, posing new questions) has a lot in common with the 
abductive method (Alvesson and Sköldberg, 1994, p. 45). This method 
combines the logic of induction (generating theory from empirical findings) 
and the logic of deduction (testing theory on empirical findings). The 
generation of empirical findings is developed in parallel with the generation 
of questions and new theoretical understandings. Thus, the process of 
writing research and developing research questions (and answers) has not 
been linear. However, my research process has followed the logic of how 
adaptive theory develops (Layder, 1998). The empirical analysis works in 
parallel with theory development. As I use previous research to develop an 
understanding of my empirical phenomenon, both theoretical and empirical 
quests are pursued simultaneously.  

For every new empirical insight, I developed and refined my research 
questions. For instance, as I read more about audit processes, I came to 
change my view about the empirical study and the theoretical framework. 
What I believed was central aspects in the beginning of the research process 
sometimes proved not to be of central importance. I have when rereading 
transcripts, or my notes from the field, discovered interesting aspects that I 
did not notice at the time of the interview. The empirical story has thus taken 
different paths and was revised several times. This hints at the fact that there 
is no single and simple story to write. By adding one piece after another to 
the puzzle, a certain image slowly emerges. Yet, this final product, the 
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dissertation, is a reconstruction of the process where theory is separated from 
empirical results, which in turn is followed by an analysis. 

Interviews 
In total, 40 interviews were conducted, each lasting between 30 and 90 
minutes. Some were more in-depth, whereas others were rather short. 
Around 10 interviews were primarily circumstantial in the sense that they 
were useful in developing knowledge about the field, but they have not been 
directly used or cited in the present text. The large majority of the interviews 
were tape-recorded and transcribed.25 I also regularly took notes as soon as 
possible after the interview in order to recapture my thoughts and 
impressions. These notes often proved to be as useful in the analysis of the 
interview as the actual transcript. However, the notes also helped prepare 
new questions for the next scheduled meeting.  

I believe it is important to be aware of the nature of interviews: what they 
can tell us and what they cannot tell us. The result of an interview is that we 
get statements or answers to our questions through the responses of a 
particular person in a particular situation. It is a person who has agreed to 
answer the questions posed by the researcher about some aspect of her or his 
professional experience. What I am told in an interview situation is a 
particular construct. It says something about the social reality to which this 
person contributes. This does not mean that the interview covers all there is 
to know of a situation. What the interviewee decides to talk about (and not 
talk about) is a matter of interest. The picture I get of the organization is not 
the only possible picture, but it is a reasonable picture that can be interpreted 
through our theoretical lenses, and thus contributes to an enhanced 
understanding of a phenomenon (Silverman, 2001). 

The interviews were open-ended. Some topics for discussion were 
prepared in advance, but the aim was also to encourage the interviewee to 
talk freely. I have thus conducted semi-structured interviews (Gustavsson, 
2004). This means that I had general topics in mind, and also a few questions 
that I could ask if necessary. Yet the aim was for the interviewees to tell me 
what they thought was important. The themes varied depending on the 
person I met and on what stage I was in the research process. Yet, most 
conversations evolved around reports, monitoring, the role of the 
organization in general, the role of the interviewee in the organization, 
relations with other organizations, etc. I have also read a good amount of 
texts, reports and other material produced by and about the scrutinizing 
organizations. In addition, direct observations were done of a few meetings 
                                 
25 A few times the technical device (an MD recorder) failed to record the interviews for 
various reasons. When I eventually noticed this problem, I took notes during the interview. 
Once I noticed the problem only after the interview was finished. I then sat down as soon as 
possible and wrote down everything I remembered.  
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and the different working places. Clearly, through the interviews a certain 
story is being constructed in which I took an active part. To a certain extent 
the interviews were conversational (Lee, 1999). Indeed, the richest 
interviews were those where new themes materialized as important, and 
where the interviewees were inspired enough to bring up things that I could 
not possibly have asked about or anticipated. 

Access to the empirical field 
Physical access to a field of research has been considered as particularly 
difficult in a transforming society (Soulsby, 2004). Yet, getting physical 
access to the organizations and to the interviewees was surprisingly 
straightforward in my case, especially considering that I have come as an 
outsider and a foreigner and often with no particular recommendations. I 
have approached each interviewee in a similar way, writing e-mails and 
making phone calls.26 Indeed it is not necessarily a disadvantage being an 
outsider or from abroad; sometimes it can even be an advantage to be 
considered a ‘innocent foreigner’ (Clark and Soulsby, 1999). Some officials 
replied quickly to show their interest in participating but referred me to their 
secretary to book the actual meeting. The secretary’s reply often took 
somewhat longer but within less than a week of my first contact a meeting 
was usually reserved. Once in the field, I often received recommendations of 
who else I should contact.27 The final interviewee list was thus a combination 
of strategic selection made beforehand and a ‘snowball effect’.  

However, this physical access (getting an interview booked) does not 
necessarily mean that one gets access to central information and is trusted. It 
has been suggested that people might reply ‘by the book’. Nevertheless, the 
‘by the book answer’ can also be interesting, not least because these kinds of 
prepared answers say something about what they perceive as a legitimate 
answer to a certain question in a certain situation. The interviewees also act 
according to rules of appropriateness. And what is appropriate to them 
serves to inform me about the social reality to which that person belongs. 
                                 
26 I contacted the person/persons that seemed to be most relevant to talk to judging from their 
position. I first wrote an e-mail presenting myself and the project and asked for a meeting. 
Often my e-mails were answered, but when they were not, I called. 
27 In general, people have been very helpful and put me into contact with their colleagues. 
Sometimes they assisted me in booking the interviews. However, a few times I had a difficult 
time getting through some sort of ‘gatekeeper’ (usually performed by the secretary of the 
person I wanted to get in touch with). This was the case in the national public administrations 
central EU offices in Estonia, which made me give up after more than 15 phone calls. The 
civil servants were often in the middle of a very stressful period in order to follow the time 
constraints of the EU accession. The Estonian public administration is relatively downsized 
compared to others. This is partly due to the small size of the country, but also because of a 
relatively radical turnaround of personnel as described in Chapter 1. Nevertheless, they had 
the same amount of EU laws to transpose, etc. This might explain why access was relatively 
less easy in Estonia.  
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Accordingly, I do not necessarily see this as a problem. I conducted 
empirical studies over almost the whole course of my four-year doctoral 
program. However, the most intensive phases were during the second and 
third year. 

The research sites: from Bratislava to Berlin 
The first fieldwork connected to this thesis was a pilot study of Transparency 
International (TI) in the Czech Republic and Slovakia during my first term at 
the research school (2002). This was before the subject of the thesis was 
determined. The interviews at TI in the Czech Republic and Slovakia 
triggered my interest in looking closer into the work of scrutinizing 
organizations. The study resulted in a course paper for a doctoral course in 
institutional transformation. 

In March 2003, I visited the European Commission in Brussels. The 
purpose of this visit was twofold. First, it was to get a better understanding 
of the work of the Commission and their point of view concerning the 
general development of the accession process and their role therein. Second, 
the intention was to understand who they considered as other important 
organizations monitoring the progress towards EU accession. In connection 
with an international workshop in southern Germany, in May 2003, I had the 
opportunity to visit TIs head office in Berlin. There, I conducted a few 
interviews and made some contacts.  

Then in the autumn of 2003, a first field trip was made. The destination 
was Tallinn, Estonia. This first visit to the field in one of the Baltic States 
served as a pilot study. I conducted interviews with civil servants at various 
EU units at ministries in the public administration, with people working at TI 
and the EBRD local offices. In the spring of 2004, similar fieldtrips to Latvia 
and Lithuania were carried out. In September 2004, interviews were made at 
the EBRD head office in London. In June 2005, an additional interview 
round at the TI head office in Berlin was done. During the field trips to the 
Baltic States, interviews were made with the head of the local offices of the 
EBRD and at the local branches of Transparency International. Interviews 
were also made at a few EU units (ministries of finance and transport) and at 
the EU committee of the respective national public administrations.  

On various occasions, I attended seminars in Stockholm arranged by the 
EBRD or by TI, which was an opportunity to get to know more people that 
worked with the issues of these organizations and to get a flavor for their 
activities and their reality. Further, I have continuously searched for 
information about the scrutinizing organizations and the Baltic States in 
newspapers, web pages and other sources in order to obtain a broader 
understanding of the empirical field.  
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Presenting and analyzing the empirical material 
Thus far, the methodological positions and different aspects of the research 
approach, methods, data, research fields and research design have been 
presented. This last section will be devoted to another aspect of the research 
design, namely how the empirical material has been analyzed and presented. 

To a large extent I have used quotes from the interviews in the empirical 
part of the dissertation (Chapters 4-6). The quotes have been carefully 
selected in order to illustrate the empirical findings. Further, quotes are used 
because they may give the reader a direct sense of what the respondents 
think about their practices. The quotes have, when necessary, been language 
edited because the interviewees often did not speak entirely grammatically 
correct English. The aspects I take up have emerged as the most important, 
both regarding the aim of the thesis and the respondents perception of their 
work. In order not to expose individuals names are not cited (a few of the 
interviewees actually requested not to be named). Each interview has 
received a number, which is used as the reference when an interviewee is 
quoted. When necessary the title or the task of the interviewee is given. To 
understand these examples of scrutiny it is necessary to have an idea of the 
context in which the scrutiny takes place. Therefore, the first parts of each 
empirical chapter describe the context in terms of important organizational 
and factual matters in which the scrutiny is embedded.  

Clearly, the presentation of the empirical material is a step in the 
analytical process. Depending on the focus of the thesis and the theoretical 
perspective, some things will be chosen to be presented and others not. At 
the same time, in order for the reader to get a general understanding of the 
cases, it is important to provide as much information as possible. I have tried 
to balance these two requests by constructing the presentations of the case in 
a semi-structured way. The cases follow a somewhat loose structure that 
should enable their reading and understanding without overly restricting the 
stories. If the three cases were to be set in identical frames, the risk would be 
that we would loose specificities of each case. 

To nevertheless enable a comparison of the three cases an analytical 
framework is used in the first part of the analysis (Chapter 7). With the aim 
of bringing order into the comparison, I have created several categories 
through which I compare the three cases of scrutiny. The categories and their 
different content have developed gradually in conjunction with the empirical 
investigation and are in this sense inductive. At the same time, they are all 
inspired by ideas on audit, in particular by audit processes. The categories 
have thus developed in an abductive way (Alvesson and Sköldberg, 1994). 
In order to emphasize that this categorization is partly a result of the 
empirical study, I have chosen not to discuss it too extensively in the 
theoretical framework. However, the main concepts are presented in Chapter 
2. This categorization is thus used as a tool to compare and visualize each 
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case. Still, it is not exhaustive: one could imagine other categories or other 
descriptions within the categories.  

3.3 A self-evaluation  
This section presents the limitations of this study, given the choices of 
method and the consequences of these choices. A brief discussion of the 
strengths and weaknesses of the study is presented followed by an evaluation 
according to criteria of quality.  

Strengths and weaknesses of the study 
In order to compare three contrasting cases it becomes necessary to 
understand the particularities of each case, but also to be able to see the 
general in the particular. One way to compare is to use theory. To make the 
theoretical comparison meaningful, I have chosen to focus on a few aspects 
of each case of scrutiny, rather than all. 

The consequences of the comparative approach can be seen as a 
weakness; there is the risk of losing depth by comparing several cases 
instead of going deeper into one case. To a certain extent it becomes 
necessary to prioritize the most important characteristics and tendencies, 
rather than giving very detailed descriptions. One often talks about a trade-
off concerning depth and breadth. I believe these might be somewhat 
misleading terms. This study certainly does not cover all details in each 
particular empirical case; it is not an in-depth study of, for example, TI or 
the EBRD. However, it is an in-depth study of the phenomenon of scrutiny, 
and the relation between the scrutinizer and the object under scrutiny in 
different empirical contexts. In that sense I may have lost some refinement in 
each particular empirical context of scrutiny. The comparative approach, 
however, has enabled me to generate a refined picture of the phenomenon of 
scrutiny in line with the aim of the study. 

The comparative approach has also meant that the fields of research were 
multiple and that I had to get acquainted with three organizations, different 
contexts and different practices. To study processes taking place in different 
organizations and in different countries has its advantages and 
disadvantages. On the positive side it has provided a unique opportunity to 
get acquainted with many different places and people. Visiting the different 
(local and central) offices of the organizations has given a flavor of these 
organizations. On the negative side, having several countries and cities as 
research sites cause severe time and resource restrictions on the generation 
of empirical data, something which is bound to affect the final product. 
Interview schedules were busy and time was short. Although planned in 
advanced, I nevertheless could have missed persons that would have added 
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more aspects to the empirical story. However, many of the interviews were 
rich, giving new insights that forced me to rethink and refine my questions. 
Therefore, there was not much redundancy in the material; rather, it was 
more like putting a puzzle together, where the different interviews, material 
and situations were the pieces of the puzzle.  

A weakness of the study is related to language. I do not speak Estonian, 
Latvian or Lithuanian, and very few of the interviewees spoke Swedish or 
had English as their mother tongue. To have a more informal atmosphere 
and encourage the interviewees to speak freely I chose not to use 
interpreters. Consequently, the interviews were made in English, which 
meant that most of the time a foreign language was used. Even though most 
of the persons I interviewed spoke English at a good level, some subtlety 
may have been lost, which increases the risk of misunderstandings. Yet, I 
would have faced similar risks with an interpreter. 

Staying a short time in the field meant many meetings per day, which can 
also be a weakness in that on the field I did not have much time for 
reflection. However, because I made several field trips, I found time for 
reflection between trips. Further, having several research sites, in 
combination with geographical distance, prevented the development of a 
long-term relationship with the interviewees. During the first visits, I was 
quite open-minded. The questions were not so specific and my intention was 
to get a feeling for the field in order to be able to develop more specific 
questions and problems later. By contrast, the interviews conducted later in 
the project were more focused but at the same time less structured. With 
experience, I could refine my questions while also developing a first 
theoretical understanding of the phenomenon.  

This implies that the nature of the interviews in Estonia, which were 
conducted at an early stage, differ from those conducted in, for example, 
Lithuania, which were conducted at a later stage of the study. This could 
have been a problem if my intention was to compare the countries. However, 
the focus is on comparing the organizational rather than the national contexts 
of the scrutiny. This can of course also be seen as a weakness. The three 
countries are indeed very different, and a comparison would have been 
interesting. However, I decided not to highlight this type of comparison, 
because the lack in similar material from all countries. 

In all countries applying for accession, the European Commission had a 
local representation in the form of a delegation. However, these delegations 
were starting to shut down in 2003 and being replaced by a permanent 
representation. The delegation reported to Brussels, but the degree of 
involvement seems to differ from country to country. In Lithuania, for 
instance, the European committee at the Prime Minister’s office had very 
little contact and cooperation with the Commission delegation. On the other 
hand, the DG Enlargement in Brussels described that one of their sources of 
information was the delegation on the candidate countries. Before links 
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between civil servants and specialists were established, the delegation played 
a more central role as the contact point between the respective national 
administration and the Commission. At the time when this study was done 
though, employees from both sides seemed to be relatively well socialized 
with each other. Nevertheless, since the delegations were closing when I 
started my study, the following empirical material relating to the scrutiny by 
the Commission is mainly based on interviews at the DG enlargement and at 
EU units in different ministries in the three countries, as well as at the central 
EU coordination offices.  

Admittedly, it would have been interesting to get the views of the people 
working in these delegations, which would have complemented the views of 
the national civil servants and those of the European Commission officials. 
The Commission case would have gained from including the delegations, but 
for practical reasons this was not possible. Had I done a single case analysis 
of the Commission, I would have spent more time ‘tracking down’ people 
that had moved to different positions. However, this also means that all those 
I interviewed were more or less in the middle of the process. 

To conclude it should be pointed out that I have had quite a lot of distance 
to the empirical field, not the least through its geographical position. Overall, 
this has been a good thing. If I had been too involved in each organization, it 
would have been more difficult to make a theoretical comparison and 
determine what brought them together. One way to succeed in making a 
comparison is indeed not be blinded by looking at the empirical findings at 
too close a distance, but rather always relate the cases to each other and to 
theory. 

Discussing quality criteria  
In qualitative work concepts of validity and reliability cannot be applied in 
the same manner as with quantitative work. Obviously, cases and interviews 
are not selected to be representative of a population. Nonetheless, there are 
many ways to evaluate qualitative research once accepting that qualitative 
work aims at generalizing to theory rather than to a population. It is the 
“binding force of the theoretical thinking which influences the possibility to 
generalize in qualitative studies” (Mitchell, 1983, p. 207).  

Alternative criteria for evaluating qualitative research have been 
developed (Guba and Lincoln, 1994). Some of these criteria are discussed 
here in relation to this study. Instead of a validity criterion, Bryman and Bell 
(2005) discuss trustworthiness and authenticity. They measure 
trustworthiness according to four criteria, which have correspondence in 
quantitative research. These are credibility, transferability, dependability and 
confirmability (Bryman and Bell, 2005, p. 306).  

Credibility corresponds to internal validity. If there is a possibility to have 
many different descriptions of a social reality, it is the credibility of a certain 
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description that will determine if it is acceptable (ibid., 2005). To enhance 
credibility the researcher may validate the results by using the respondents 
(asking the respondents to review the interviews or the analysis) or through 
triangulation of the results. In my case the generation of empirical material 
has been made in several steps, where focus has been on validating my 
interpretation; the analysis that came out from every field trip triggered new 
questions. I have, by sometimes using similar questions to a new 
interviewee, been able to contrast or confirm statements given by earlier 
interviewees. In this way it is possible to triangulate within the same kind of 
data. Triangulation used in this way serves to control previous results from 
the study (Kanter, 1977, p. 337). 

As correspondence to the reliability criteria within quantitative research, 
one can speak of dependability. According to Guba and Lincoln (1994), the 
researchers should make their work auditable by being very explicit with the 
different steps of the research process. This chapter has partly been written 
for that very reason. It is suggested that the research project should be 
‘audited’ by external others to ensure its dependability. However, this is 
rarely done. One could question whether it would be useful to audit research 
projects because such audit processes would probably require certain 
auditable constructions (Power, 2005). However, what will be audited in the 
end of the day is not my process, but certain measurable elements of it. This 
chapter thus, aims at making the research process somewhat more 
transparent. 

One of the tasks of such (imagined) ‘auditors’ of the research process is to 
make sure that the researcher has acted in good faith, which is done to ensure 
confirmability. Acting in good faith means that researchers should not 
consciously let their values or theoretical thinking influence the design and 
the results of the study. Instead of contracting auditors, my hope is that by 
describing honestly and as transparently as I can the research procedure, the 
reader will understand that I have acted in good faith.  

I agree that it is important for the researcher to aim at being as transparent 
as possible. Yet, given that the researcher necessarily interacts with the 
object under investigation and that they are also a subject with a pre-
understanding of a certain theoretical view, I believe it is impossible for 
research within social sciences to be free from theoretical understandings. 
However, the researcher has to be honest with his theoretical lenses and 
present them clearly. It is then up to the reader (or the auditor) to evaluate 
the result being informed about the way it was produced and by whom. If I 
had been a scholar within the more positivistic strand of institutional theory, 
commonly referred to as rational choice, I probably would not have asked 
the same kinds of questions. One of the functions of Chapter 2 was indeed to  
describe these theoretical lenses.  
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3.4 Disposition 
The three chapters to follow tell the empirical story, which is presented 
according to the three case studies. The three types of scrutiny are treated in 
Chapters 4-6. In Chapter 4, I the work of the European Commission in 
monitoring the public administrations in the Baltic States, which can be seen 
as scrutiny connected to membership. In Chapter 5, I describe the work of 
the EBRD which can be seen as scrutiny connected to resources. In Chapter 
6, scrutiny in connection to reputation is described. Examples from the work 
of Transparency International are used to illustrate this type of scrutiny. 

Chapters 7-9 are analytical. Using the theoretical concepts developed in 
Chapter 2, the three cases of scrutiny are analyzed. Chapter 7 sums up and 
compares the main findings from the case studies with the help of the 
framework inspired by the description of auditing processes. It assesses how 
we can describe the different practices of scrutiny with the help of concepts 
from the audit process. In Chapter 8, an analysis is made of how 
transforming states are constructed in these processes of scrutiny. The 
concepts of auditability, performance and expertise, which were described in 
Chapter 2, are used as points of departure for the discussions. I also discuss 
the character of this type of regulation in relation to previous theory about 
transnational regulation. Chapter 9 concludes the work. Here, I sum up the 
thesis and discuss its main contributions. 
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Chapter 4.  

Scrutiny connected to membership:  
the case of the European Commission 

For hundreds and hundreds of years we Europeans have dreamed of 
making something tangible out of our widely shared feeling of 
belonging together. Now, for the first time in our history, we are 
successfully unifying the continent in peace and democracy. 
Tomorrow 75 million people from ten new countries will become full 
citizens of the European Union. […] From Tallinn to Valetta, our new 
fellow citizens have succeeded in developing market economies and 
open and democratic societies that meet the high standards that we lay 
down in 1993. Of course their progress was guided by the accession 
criteria, which are political, economic and legal; but it is one thing to 
set the objective and one thing to meet the challenge and reach the 
goal. 

Romano Prodi, President of the European 
Commission, Speech on 30 April 2004 in Trieste. 

The solemn words above were uttered on the eve of the greatest enlargement 
in the European Union (Prodi, 2004). To judge whether states met the high 
standards of the EU and thus were ready to become members, the EU 
scrutinize the reforms and adaptations in the states. Through monitoring the 
states, the European Commission had been actively involved in making sure 
that the countries would be able “to meet the challenge and reach the goal” 
(Prodi, 2004). The scrutiny undertaken by the Commission is an example of 
a practice through which states are scrutinized because they want to become 
members of an organization (in this case the European Union). Therefore it 
can be seen as scrutiny connected to membership.  

Who then is performing the scrutiny? What is being scrutinized? How is 
it done? Time has come to dig into the first type of scrutiny through 
describing the reporting and monitoring of the Commission in connection to 
the EU accession of the Baltic States. Focus is on the adaptations of the 
respective public administrations. 

In the first part, Section 4.1, the organization of scrutiny is described, 
beginning with presenting the Commission in general and then the 
organization of the enlargement directorate, which is in charge of the 
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accession process of the three Baltic States. In Section 4.2, the chronology of 
accession is sketched by presenting the major formal steps between the 
application of the countries and their accession to the EU. The section to 
follow (Section 4.3) describes the initial conditions of the accession process, 
namely the invitation to accession and the criteria, which Estonia, Latvia and 
Lithuania were to satisfy before being accepted as EU members. Some 
general remarks about the implication for the countries of these conditioned 
invitations are made. In Section 4.4 I then describe how the accession was 
reported upon. I begin with a description of the general timeframes in which 
the process took place and then delineate the major documents and reports 
that were important in the process.  

Section 4.5 then focuses on how accession was monitored in practice. 
This section heavily relies on interviews with civil servants in the Baltic 
States and civil servants working in the enlargement directorate of the 
commission. I present how the civil servants made sense of the monitoring, 
both as a critical inquisition and as leading to mutual understanding. I also 
describe practices of self-monitoring in the national administrations that 
were a consequence of and a prerequisite to the monitoring of the 
Commission. The last section (Section 4.6), finally, sums up the findings.  

4.1 Organizing accession: managing parallel processes 
The Commission is one of the five organizational bodies on which the 
European Union rests.28 It is politically independent, which means that it 
represents and upholds the interests of the EU as a whole. The term 
European Commission refers to the 27 Commissioners appointed by the EU 
member states and to the institution and its 25,000 staff.29 The size of the 
administration of the Commission is similar to that of a local authority of a 
medium-sized European city. The majority of the people employed work in 
Brussels where the Commission is seated. It also has representations in all 
EU countries and delegations in the future member states as well as other 
capital cities throughout the world.  

The Commission is responsible for a wide variety of policy areas and 
activities, organized into 23 Directorates General (DGs). Each DG is 
responsible for a particular policy area and is headed by a Director General 
who is answerable to one of the commissioners. Seventeen of these are 
divided according to policy areas, such as Education and Culture or 
Environment. The remaining six represent various types of external 

                                 
28 The other four are the European parliament, the European Council, the Court of Justice and 
the Court of Auditors. 
29 In this text the term ‘Commission’ refers to the organization and its staff. The numbers are 
based on information from 2007 (European Commission, 2007). 
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relations; for instance, Development, Trade and Enlargement.30 The 
Commission implements the political decisions taken by the European 
Parliament and the European Council.31 To enlarge the EU is a political 
decision: the European Council promised that the states that ‘so wished’ 
should be able to become EU members. It is the role of the Commission to 
actually implement this decision, which in practice implies managing the 
whole of the accession process.  

The DG Enlargement: a matrix structure  
Anticipating the historically largest wave of accession countries ever, a DG 
entirely devoted to the enlargement was created during the Prodi 
Commission (2000-2004), commonly referred to as the DG Enlargement. 
The DG Enlargement is, in turn, divided into five geographical units (A-E).32 
Unit A has four country-specific teams: the Estonian, Latvian, Lithuanian 
and Polish team. Each team employs around 7-10 public officials from 
various countries of the EU. In addition to that, there is a secretariat 
consisting of two to five people. The Head of each country team is the Chief 
Negotiator for the country as well. Each team has a Country Desk officer 
who is responsible for coordinating important accounts related to the 
accession process. 

The officials that are employed at a country team have two or three types 
of responsibilities. Generally speaking, there are three types of main tasks 
labeled Negotiation, Sectoral Tasks and Country Assignments. This can be 
seen as one way to categorize different components of the accession process. 
The first task, Negotiation, refers to the negotiation of all the chapters of the 
Acquis Communautaire (henceforth the acquis).33 Some chapters were closed 
in an early stage, whereas others were negotiated until the end of accession. 
The later chapters were often seen as representing more problematic areas. 
The second task, Sectoral Tasks, represents a division of the different areas 
of adaptation (e.g. agricultural policy). Each area could contain various 

                                 
30 Apart from the DGs there are also 15 support functions called Services. Five of these are 
called General Services, which are for external purposes, and include the Eurostat and the 
European Anti-Fraud Office. The remaining 10 are Internal Services, such as Budget, 
Interpretation or Translation services.  
31 The Commission also proposes legislation, policies and programs of action.  
32 This description is based on the organization of the Commission in 2002-2003 when the 
case study was conducted. 
33 This includes all the treaties, regulations and directives passed by the European institutions 
as well as judgments laid down by the Court of Justice. The term Acquis Communautaire is 
most often used in connection with preparations by the candidate countries to join the EU. 
They must adopt, implement and enforce all the acquis in order to be allowed to join the EU. 
As well as changing national laws, this often means they must set up or change the necessary 
administrative or judicial bodies, which oversee the legislation (cf. Hromkova and Olsson, 
2003).  
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chapters of the acquis. The third task refers to the candidate country in 
question. The people working at the DG enlargement report that they are in a 
‘matrix structure’, the three tasks overlapping in various ways, as a desk 
officer explains: 

The DG [enlargement] has sort of a matrix structure. Each country 
team is also responsible for one or two policy areas for all of the 
candidate countries. So, within the Estonia team, we are also 
responsible for agriculture and competition policy. So, for these 
chapters we deal with all of the countries. […] Within our team there 
are some people who work on agriculture with all countries and some 
people who work with competition on all countries and some people 
who work on Estonia. And inevitably quite a few people do a little bit 
of different things.  

Interview 1.4. 

The desk officer in question was originally working in the field of 
agricultural policy, and in this way ended up in the Estonian team. The 
accession of the CEE states is not a simple, linear procedure, but rather it 
encompasses several parallel and complex processes.  

Different layers of the accession process 
Another official at the DG Enlargement described the accession process as 
‘stratified’, stressing that it was composed of different layers. One aspect of 
the activities is connected to the political layer of the process: the contacts 
between politicians and diplomats from candidate states and member states. 
The desk officer thus works in ‘his country’ on a political level, preparing, 
for instance, meetings between the country’s government and the head of the 
Commission. This type of work is described as similar to that of ‘any foreign 
service’.  

Another layer of the process is contractual. The contracts are within the 
framework of the Europe Agreements.34 The enlargement team coordinates 
the work of the various units involved in the Europe Agreements. This 
means planning meetings and preparing materials for the meetings in 
cooperation with the association council, the association committees, the 
subcommittees, the joint parliamentary committee and other associated 
bodies. These committees, in turn, meet to discuss and monitor the accession 

                                 
34 Based on respect for human rights, democracy, the rule of law and the market economy, the 
Europe Agreement is a bilateral agreement fostering a special relationship between the EU 
and the CEE states. It was set up with a view to accession to the EU and is described as a 
framework for: (1) setting up a policy dialogue, (2) establishing business relationships, 
particularly within free-trade areas, (3) developing economic, cultural, social and financial 
cooperation and (4) aligning national legislation with community legislation. The Europe 
Agreement also covers the creations of institutions needed. Source: Europe glossary, EU, 
1997. 
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negotiations commitments. An interesting point noted by an official at the 
DG Enlargement is that over time the Europe Agreement organizational 
bodies were used for things other than what was first intended. As described 
by this officer: 

We have used these bodies to discuss other things than those strictly 
related to the Europe Agreement. We are discussing the preparation 
for accession in general and these bodies are important in terms of the 
socialization of the administrative elites. 

Interview 1.1. 

Yet another task of the country team is to manage the pre-accession strategy. 
The strategy and connected activities represent a third layer of the whole 
process. This implies the preparation of several documents and reports, such 
as the Regular Reports and the shorter and more comprehensive Accession 
Partnerships, as well as following up the respective National Program for the 
Adoption of the Acquis (NPAA). This layer of the process is where 
processes of scrutiny are most present. I will return to the practices 
employed when producing the accounts in Section 4.4.  

The fourth and final layer of the accession process is the actual 
negotiation. For the enlargement negotiation, the acquis (approximately 
80,000 pages of text) was divided into 31 chapters. Before a country could 
accede to the union, each chapter had to be ‘closed’, i.e. negotiated. 
Negotiations started earlier in Estonia than in Latvia and Lithuania. 
However, it was officially stated that there was a possibility for Latvia and 
Lithuania to ‘catch up’, which they subsequently did.  

These different layers of the accession process were intertwined, 
however, making it difficult to exclude any aspect even though the focus 
here is on the scrutinizing processes. The quote below illustrates how an EU 
official can meddle his way through the various processes and accounts 
taking place at the different layers when seeking information about the 
progress of a certain issue: 

In Lithuania there is a big issue of nuclear safety. I will deal with this 
issue in the framework of the Europe Agreement because there is a 
chapter on nuclear safety. But I will go even further and I will deal 
with what is not even a part of formally speaking the legal acquis. I 
can monitor what Lithuania is doing in terms of nuclear safety in the 
Ignalina [nuclear powerplant] when writing the Regular Report. I can 
put the need for increasing the nuclear safety in the Accession 
partnership priorities. I can check whether the NPAA […] includes 
nuclear safety. Then, I can check in the accession negotiation what the 
Lithuanian position is as regards nuclear safety.  

Interview 1.1. 
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The scrutiny is thus managed from the DG enlargement and cuts through all 
layers of the accession process. The scrutiny is organized in matrix structure 
and exercised through various types of accounts. Before describing these 
accounts, I will present the standards to which the states have to adapt in 
order to become accepted as members. 

4.2 Inviting to accession: a conditioned promise  
The countries of Central and Eastern Europe were invited to become 
members of the EU. Enlarging the EU is considered an important political 
decision for Europe. However, the invitation is coupled with economic and 
political conditions. It is only when fulfilling certain criteria that the 
countries are allowed to become members. I will now describe the 
conditions and some of the major discussions surrounding these conditions. 

The Copenhagen Criteria: new conditions for EU membership  
In 1993, the European Council invited the countries of CEE to apply for 
membership in the EU. At the 1993 meeting in Copenhagen, new criteria for 
becoming accepted as an EU member were formulated. The invitation to 
become a member is spelled out as follows: 

The associated countries in Central and Eastern Europe that so desire 
shall become members of the European Union. Accession will take 
place as soon as an associated country is able to assume the obligation 
of membership by satisfying the economic and political conditions 
required.  

Conclusions of the Presidency, 1993, European 
Council meeting in Copenhagen, p.14. 

The invitation was certainly not out of politeness; on the contrary, it is even 
described as a ‘historic promise’.35 Yet, the countries are allowed to become 
members only on the condition that they satisfy ‘the economic and political 
conditions required’. What are these conditions? The conditions for 
membership are formulated as follows:36 

Membership requires that the candidate country has achieved stability 
of institutions guaranteeing democracy, the rule of law, human rights 

                                 
35 European Commission, 2000.  
36 The European Council gathers together the Heads of State or Government of the member 
states of the European Union and the President of the Commission. It came into existence in 
1974 and was given formal status by the Single European Act. The primary function of the 
European Council is to give the general impetus and social, economic and political guidance 
in all areas of European Union activities at both European and national levels. However, its 
guidelines and declarations are not legally binding (European Council, 2007). 
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and respect for and protection of minorities, the existence of a 
functioning market economy as well as the capacity to cope with 
competitive pressure and market forces within the Union. Membership 
presupposes the candidate’s ability to take on the obligations of 
membership including adherence to the aims of political, economic 
and monetary union.  

Conclusions of the Presidency, 1993, European 
Council meeting in Copenhagen, p.13. 

The conditions for membership are often presented based on three types of 
criteria, commonly referred to as the ‘Copenhagen criteria’, as reflected in 
the above citation. The first criterion is described as Political and refers to 
the notion that there should be stable institutions that can guarantee 
democracy and the rule of law, human rights and respect for the protection 
of minorities. The second criterion is called the Economic criterion, which 
pertains to the second part of the same sentence and argues that the country 
should also have a functioning market economy and a capacity to cope with 
competitive pressures and market forces within the EU. Often the second 
criterion is described as transition to a market economy. The third criterion, 
which refers to the last sentence of the citation in question, concerns the 
ability to take on the obligations of membership. The third criterion is often 
referred to as the acquis criterion.  

Later, at the European Council meeting in Madrid in 1995, a fourth 
condition was added. Here, the need to adjust the administrative structure to 
ensure the “harmonious operation” of Community policies after accession 
was stressed. This fourth criterion is often interpreted as an extension and 
greater precision of the third Copenhagen criterion, and is commonly 
referred to as the administrative criteria, stressing the country’s ability to 
actually implement, and not only transpose, the acquis. To further stress this 
implementation aspect, it is stated that incorporation of the acquis into 
legislation is necessary but not in itself sufficient (Luxembourg European 
Council, 1997). A future possible membership in the EU is described as a 
‘carrot’ – motivating the countries to engage in extensive reforms in order 
become accepted.  

The prospect of membership is a unique incentive to the applicants to 
speed up the implementation of policies which comply with the Union 
acquis.  

Conclusions of the Presidency, 1997, European 
Council meeting in Luxembourg, c23. 

The criteria vary in their relative importance. For instance, fulfilling the 
political criterion is a prerequisite for the opening of any accession 
negotiation. It has been shown, however, that the level of the scrutiny of 
democracy and the rule of law (political criteria) do not change in practice, 
even after Copenhagen (Kochenov, 2004).  
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Further, the relative importance of the criteria has been found to change 
over time. In the beginning of the accession the political criteria are 
considered as the most important; focus is then turned to the economic 
criteria. Even more, the Political criteria are viewed as more absolute, 
whereas the Economic and acquis criteria are more relative. The Economic 
criteria are therefore to be “assessed in a forward-looking, dynamic way”, 
according to the Luxembourg European Council (Conclusions of Presidency, 
1997, c25). Indeed, the assessment of these criteria can be seen as a 
continuous process that lasted from the beginning of negotiations of 
membership in 1998 to the accession in 2004. When the negotiations 
advanced to the final stages, the third criterion on administrative capacity 
and the state of legal transposition was more in focus. During the later 
phases of accession, which is the time when this study was conducted, the 
lions share of the remaining issues thus concerns the implementation of the 
acquis and, in particular, building up enough administrative capacity.  

Tough conditionality and double standards 
The Baltic States are not left alone to attain these economic and political 
conditions required. As a sign of the political willingness to include the 
countries from Central and Eastern Europe (CEE) in the European Family, 
they receive a huge amount of assistance to become desirable members.37 
However, one important part of the assistance is an extensive assessment of 
the country’s progress. Hence, the Commission closely monitors the 
accession. Although representing an important part, this scrutiny should not 
be equaled to the whole accession.38  

It has been frequently suggested that the process whereby the Baltic 
States become EU members differed considerably from previous 
enlargements of the EU. Both because of its scope – 10 countries are to be 
admitted simultaneously – and because of the extensive process of 
preparations preceding the accession. During previous enlargements, 
countries applying for EU membership were more or less accepted as 
‘members a priori’.39 They were trusted to be capable in implementing the 
legislation in practice because they were considered as already having 
functioning public administrations. Further, during the 1990s, the acquis has 
                                 
37 These countries are often referred to as the “candidate countries” during the years before 
membership. The candidates that became members in 2004 were Estonia, Latvia, Lithuania, 
Poland, Czech Republic, Slovakia, Slovenia, Hungary, Cyprus and Malta. When I refer to the 
CEE countries, it is all the candidates, except for Cyprus and Malta. 
38 Indeed, EU accession is divided into three parts: the project – the accession goal, the 
process – accession preparations and negotiations and the product – accession treaties and 
referenda (Fowler, 2002, p. 420). 
39 By adaptation one usually refers to adaptation in terms of the transposition and 
implementation of the extensive EU law, the Acquis Communautaire into national legislation 
and practices. 
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been growing in scope.40 Most importantly, however, during previous 
enlargements, there were no specific criteria of membership. Because the 
current conditionality is more extensive than the acquis itself, encompassing 
the Copenhagen criteria makes the candidates “victims of double standards” 
(Grabbe, 2002). It is questionable whether the Western members would 
qualify as members according to the standards set up in 1993. For instance, it 
has been claimed that no current member state conforms to 80 per cent of 
EU regulations (ibid.).  

Furthermore, the Copenhagen criteria are judged by researchers as being 
vague: they do not provide a precise definition of Democracy or Market 
Economy. “Do new member states need a German economy, British civil 
service, Swedish welfare state and French electoral system?” (Grabbe, 2002, 
p. 250). The CEE states thus have to prove that they can take on the 
obligations of membership before they are allowed in the EU. It has been 
claimed that the old EU member states (EU 15) were admitted on lower 
standards (fewer conditions) than the new applicants.  

Finally, it is suggested that the tougher conditionality employed in the 
current enlargement “removes the legitimacy that comes from precedent, and 
suggests to candidates that they are viewed as less competent and 
trustworthy than any previous applicants” (Fowler, 2002, p. 433). According 
to this view, the EU seeks to dominate the accession states and impose its 
own interest on them. This view is consistent with the impression that the 
EU does not really want new CEE members: instead, it seems “patronizing 
and distant” (ibid., p. 433). According to this view, the process is mainly an 
exercise of power, and one where too much was asked of the candidate in 
order to qualify for membership.  

Other authors have joined in describing the difficulties in living up to the 
conditions of membership. The adaptation process is described as 
‘rebuilding the ship at sea’ (Elster et al., 1998). Not only do the countries 
need to adapt to the EU, but also many of the basic functions of an 
independent state need to be created. The picture of the ship that is being 
rebuilt while it is already sailing refers to the belief that the CEE states had 
to change most aspects of their system bearing legacies from the 
requirements of their communist past at the same time as they adapt to the 
requirements of the EU.41 Further, to develop the capacity to manage the 
process of European integration and simultaneously build a modern and 
professional administration is described as a “dual administrative challenge” 
                                 
40 For instance, the Maastricht Treaty (1993) added two new areas to the existing body of EU 
law: justice and home affairs and a common foreign and security policy. Maastricht is also 
seen as the blueprint for Europe's largest project – the economic and monetary union (EMU). 
The treaty also introduced integration in employment and social issues. 
41 When stable democracies, such as Sweden and Finland, applied for membership, they could 
concentrate on adapting a system that was already set in place, or sailing on ships that were 
already built. 
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(Nunberg, 2000). The countries are both building a public functioning 
administration from zero while adapting it to changing demands from the 
EU. Descriptions of the EU as a ‘moving target’ (Grabbe, 2003) or as a 
‘moving train’ (Henderson, 2000) confirm this picture. When political 
scientists evaluate the performance of the candidate countries, the fact that 
the rules change during the lengthy process of adaptation is seen as an 
argument in favor of the candidates: it is obviously not an easy task to adapt 
to a dynamic as well as evolving legislation.  

4.3 A chronology of accession: from invitation to enlargement 
Thus far, I have described the organization that scrutinized and sketched the 
criteria used as a standard of comparison. In order to place the examples of 
accounts and monitoring procedures in their overall context and in time, a 
brief description is given for the major points in the chronology of accession.  

Soon after the collapse of the Soviet Union, the European Community 
established diplomatic relations with the countries of Central and Eastern 
Europe. During the 1990s, Europe Agreements were signed with these 
countries. These agreements are described as ‘preparing the way’ for 
convergence between the EU and the candidate countries, describing 
political, economic and cultural cooperation. The Europe Agreements focus 
on legal approximation but often without stating clear deadlines 
(Bågenholm, 2006). Nevertheless, the subsequent accession process contains 
a number of interrelated accounts that make the countries commit to 
deadlines. 

In 1995 and 1996, Estonia, Latvia and Lithuania applied for membership 
in the EU. But even before the Baltic States submitted their formal 
applications, the EU began planning for enlargement. Already from the 
beginning of the accession process efforts to adapt the national laws to the 
acquis were made. However, in some areas there was no previous 
legislation, so the whole EU legislation was more or less transposed. There 
was, however, still considerable anxiety from the EU about the ability to 
implement and enforce such legislation. The Commission accordingly 
promoted the adaptation of the public administration in various ways. 
Several times a year the progress of the countries towards fulfilling the 
criteria were checked and monitored. And behind the assistant programs and 
monitoring scheme there was a profound political will that the countries 
should become members. 

In 1994, at the Essen European Council meeting, a pre-accession strategy 
was launched. In order to prepare the candidates for membership the 
Commission was given the task of preparing a White Paper that explains the 
internal market acquis. The White Paper was accepted at the European 
Council meeting in Cannes in June 1995. 
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The EU continued its strategic planning over the entire period of 
accession, a ‘screening’ process followed the applications for membership. 
The Commission ‘screened’ the extent to which the legislation in the 
candidate countries was in accordance with the acquis at that stage. 
Following this screening, in 1997 the Commission issued so called Opinions 
on the readiness of the countries to start membership negotiations. These 
Opinions were included in a general framework for enlargement called 
Agenda 2000 (European Commission, 1997).  

Enlargement towards the East was an important project for Europe. A 
financial framework addressing political, economic and social issues relating 
to enlargement was subsequently decided upon for the 2000-2006 period. 
The accession process was ‘launched’ in 1997 at the Luxembourg European 
Council meeting. Negotiations were opened with the first group of candidate 
countries, i.e. the ‘Luxembourg countries’ in 1998.42 Later, at the Helsinki 
European Council meeting in 1999, accession of the second group of 
countries, known as ‘Helsinki countries’, was also initiated. The negotiations 
with this second group were opened in 2000.43 The EU explicitly expressed a 
hope for enlargement in 2004 at the 2000 Nice European Council meeting. A 
‘Roadmap’ to the conclusion of the accession negotiations was established. 
After that time, the timetable became even more specified. The negotiations 
with 10 of the 12 negotiating countries were completed in 2002.44 In April 
2003, the final Accession Treaty was signed and 10 countries became 
members in May 2004. During the period from their application to their final 
accession, the EU and the candidate countries were engaged in several 
accession activities, which resulted in a large number of reports being 
produced. 

Below, Figure 1 summarizes the above described major events in the 
accession process following a time line. The figure may serve as an 
overview of various interrelated reports and decisions that are referred to in 
the continuation of the chapter. 

                                 
42 The Czech Republic, Estonia, Hungary, Poland, Slovenia and Cyprus. 
43 Bulgaria, Latvia, Lithuania, Malta, Romania and the Slovak Republic. 
44 All applicants, except for Romania and Bulgaria. 
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Figure 1. Milestones of accession: an overview. 

 
The accession process is set within a certain timeframe and is accounted for 
in various different types of documentation. The next section presents how 
accession was reported on. 

4.4 Reporting on accession 
So far, I have described the organization of scrutiny (the criterion to which 
the states have satisfy) and the major points in the accession chronology. In 
this section, the accounts used to report on the state of progress in fulfilling 
the various criteria for membership are presented. The Commission used 
several instruments to promote a successful accession of the candidate 
countries. In the following pages two kinds of accounts will be used as 
examples: Regular Reports and Accession Partnerships.  

Regular Reports: keeping the pace of the accession process 
Early on in the process it was decided that the Commission would regularly 
report to the European Council on the progress made by each of the 
candidate countries (Agenda 2000). From the end of 1998, the Commission 
made Regular Reports to the Council, “reviewing the progress” of each CEE 
applicant state towards accession “in the light of the Copenhagen criteria” 
(Conclusions of Presidency Luxembourg Council). Particular emphasis was 
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placed on the ‘rate’ at which the acquis was being adopted.45 Some argued 
that since the reintegration of Europe is the decisive point of EU 
enlargement, the Commission concentrated on evaluating and promoting 
common standards, rather than pointing out problems (Henderson, 2000). 
Indeed, the Commission rarely mentioned ‘problems’ but rather ‘challenges’ 
in its evaluations.  

The Regular Reports reviewed the progress of the countries following the 
three Copenhagen criteria. The first Regular Report was an update of the 
Commission Opinion of 1997. The disposition was thus the same as in the 
Opinion. The reports comprised 60 pages, of which about one third were 
devoted to the political and economic criteria. In 1999, the Regular Reports 
were about 40 pages longer, but still followed the same disposition. With 
regard to the third criterion, which gained importance over the years, the 
report described the level of alignment of the national legislation connected 
to the acquis. This description was grouped under nine subject matters: 
internal market, innovation, economic and fiscal affairs, sectoral policies, 
economic and social cohesion, quality of life and environment, justice and 
home affairs, external policies and financial questions. From 2000 onwards, 
the part of the report referring to the obligations of membership was divided 
into the 31 chapters of the acquis. This division made it easier to assess the 
stage of progress of each chapter. For each year the reports become thicker, 
and in 2002 some Regular Reports comprised over 130 pages. After 
reviewing the progress related to the Copenhagen criteria, the reports also 
described the implementation of the acquis (the fourth ‘Madrid criterion’).  

The last section of the Regular Reports consists of a global assessment of 
implementation of the Accession Partnerships and the National Plan for the 
Adoption of the Acquis (NPAA). The NPAA is commonly referred to as the 
Action Plan. It is the countries themselves who write these plans, with the 
aim of establishing priorities on how to assume the obligations of 
membership. The NPAAs are also divided into three main parts following 
the Copenhagen Criteria, with the fourth part concentrating on 
administrative capacity. The NPAAs, in turn, should cover or address the 
main points raised in the Accession Partnerships. Based on a ‘problems list’, 
which is taken from the previous year’s Regular Report from the 
Commission, all candidate countries formulate their NPAA. Thus Actions 
Plans are to be taken within a certain time frame. The national authorities 
themselves monitor the implementation of the measures stated in the action 
plan and then report the result to the Commission. 

The collection of information for the Regular Reports is a process that 
required an active involvement of the countries under scrutiny. The process 
of producing these reports spans almost the whole year. In February, the 

                                 
45 For a description and analysis of the role of the EU in the legislative processes in the 
candidate countries, see Bågenholm (2006). 
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Commission writes a letter and asks for the contributions of the respective 
national public administrations to the report. These contributions need to be 
handed in by the end of June. In mid-September, there is an update and a 
formal meeting at the DG Enlargement in Brussels. The production of the 
reports entail various communications during the period. The report is finally 
released to the public in October-November.  

Officers in the different parts of the administration read the part of the 
report that concerns their field and subsequently respond with what kinds of 
actions they intend to take in the Action Plan. Tying the action plans to the 
reports of the Commission actually means that the reports created a new 
commitment. As the head of division at the EU unit in the Ministry of 
Transport in Latvia says: 

We read it [the Regular Report] and draw conclusions: what are the 
questions which the EU has shown have not progressed very well […] 
we write an action plan where we first write what the commission has 
said we have to improve, then it is our task to say how we are going to 
improve it. For example, if the commission writes there is something 
wrong with our border state control, we write that we will issue a 
regulation, that we will improve administrative capacity and [we] also 
[write] a deadline time within which we are going to do this. 

Interview 1.10. 

The (re-)commitment is therefore quite clear with a timeframe being defined. 
When all the sectors involved have made their contributions to the Action 
Plan, it is sent to the central national EU committee, which coordinates the 
process and sends the completed Action Plan to the Commission. In this way 
the compilation of this document has quite an obvious practical impact. 
Many civil servants are eager to express the usefulness of the reports and 
primarily see them as helpful. The following quote illustrates this positive 
attitude from the point of view of the same civil servant: 

It makes us think about issues that are very important for the EU and 
about issues we still have to work on, so it is a good reminder to do 
our homework. It is always interesting to read the report and see how 
our progress, is evaluated and it gives us a clear sign on what we still 
have to do. 

Interview 1.10. 

In fact, the collection of information for the yearly progress reports of the 
Commission has repercussions at many levels in the national authorities, 
with the effects being both direct and indirect. One direct consequence is a 
steady stream of questions that need to be answered. The scrutiny of the 
Commission leads to an enhanced communication within and among the 
national public administrations. Coordination between different parts of the 
administration is necessary in order for the information to be handed in. The 



 71 

following quote from an interview with an official at the monitoring division 
of the European committee at the Prime Minister’s office in Lithuania 
illustrates some of the various steps this process goes through from the 
perspective of the central EU committee at the national administration. 
Being responsible for coordinating the Action Plan on the implementation of 
the acquis, she describes the procedure as follows: 

At a first stage, the coordinating department [situated at the central EU 
unit the European committee in the prime minister’s office] prepared 
the problem list based in on the last progress report. The department 
strives to address each problem to some institution and to define 
which institution should cover these problems. We provided a detailed 
methodology on how to plan the measures. […] We sent an official 
letter to the institutions to provide a proposal for the implementation 
of these action plans. Then the line institutions, taking into 
consideration other methodological guidelines, prepared their own 
action plans: one for law and one for acquis implementation. These 
action plans were then sent to our institution. It was very official. 
They signed the ‘hard’ letters and the electronic versions.  

Interview 1.12. 

This quote describes the formal procedure. The procedure involves several 
levels of the administration in the process. The expressions are significant 
for the mood in which the monitoring seems to have taken place. For 
instance, the problems need to be ‘covered’ with ‘measures’. Such an 
expression refers to modern efficient management. If there is a problem, it is 
solved, i.e. ‘covered with a measure’. It also points out the reactive role of 
the administration. The Commission identifies a problem and the 
administration subsequently covers it with a measure. 

The Accession Partnerships: the key instrument to hold the states 
accountable 
The key instrument of accession is the ‘Accession Partnership’ document. It 
is a brief summary of the Regular Reports, or as a civil servant says, “[a] 
political summary of the homework” that the Commission ascribes to a 
country. The Accession partnership is also described as a “key feature” of 
the whole accession strategy, “mobilizing all forms of assistance to the 
candidate countries within a single framework”.46 The first partnerships were 
issued in 1998. They were 15-page documents that described the priorities 
on short- (one year) and medium- (more than one year) terms in relation to 
each chapter of the EU acquis.  

The priorities may, for instance, be to “align legislation on maritime 
safety” (within transport) or “up-grade border posts and green border 
                                 
46 European Commission, 1999, Accession partnership for Latvia, p. 2. 
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control; improve data and telecommunication infrastructure”.47 Thus, the 
objectives that are to be reached in order for the country to become a 
member are clearly specified. However, how the goals are to be achieved is 
not explicit. The second part of the partnership document, called 
‘programming’, describes the available financial and educational assistance. 
Both parts concern how it is conditioned and how it is going to be 
monitored.  

Although the Accession Partnerships are described as ‘key features’ of 
the accession, there are several interrelated instruments. In fact, the 
accession process appears to be producing a whole range of documents that 
describes objectives, strategies, conditions, progress, problems, etc. The 
different documents refer to, and build upon, each other. The Accession 
partnership objectives, for instance, are built on the priority areas set out by 
the Regular Report.  

The timetables became more detailed with the passage of time. And the 
homework the Commission ascribed a country longer. It seems that the third 
criterion, concerning the obligations of membership, is applied in a more 
scrupulous way than the first two criteria. As one interviewee in Lithuania 
described it, regarding the third criteria there is ‘less fundamentals left’ but 
the remaining issues are ‘very detailed’ even though they are relatively small 
in scope and importance as compared with the original priorities of the 
Accession Partnerships. The smaller issues that are left in the end of the 
process are described as more complex and filling up more paper sheets (!).  

A complementary explanation for the increase at the end stages of the 
process is expressed by a civil servant in the Latvian administration. Even 
though all the commitments were known from the beginning, she feels like 
“everything is left to the last minute”. It is also suggested by other 
interviewees that in the beginning of the process the candidate country did 
not realize the implication in terms of workload and time for actually 
implementing the acquis. Thus, against all odds, there is a feeling that there 
are more things left to do when approaching membership, than at the outset 
of the process. 

Strategies for enlargement: assuring a successful outcome 
In order for the enlargement to succeed, commitments from both the EU and 
the candidate countries are required. It is considered essential that the EU 
“project a steady and unambiguous commitment to enlargement”.48 The most 
important part of this project is to respect ‘previous commitment’. As 
described in the 2000 strategy: “It is crucial to the credibility of the EUs 
enlargement policy that we keep to this timetable and do not impose any new 

                                 
47 European Commission, 1999, Accession Partnership for Latvia, pp. 5-6. 
48 European Commission Strategy for Enlargement, 2000, p. 3. 
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conditions”.49 For the enlargement to be a success and to prevent “surges of 
doubt and frustration”, the Commission calls for “determination” and 
“leadership” from the EU.50 

The role of the Commission is to promote a successful enlargement. 
Indeed, the Commission strategically plans the accession process. Beginning 
in 1999, the Commission issues Enlargement Strategy Papers which 
summarize the results from all Regular Reports and the accession 
negotiations. In addition, these papers describe the overall accession strategy 
by providing an account of various related activities. The strategies are thus 
legitimating both the work of the Commission and the work of the adapting 
states. The following quote is an example of how the Commission gives 
credence to the candidate countries’ efforts in the adaptation process. 

The benefits of enlargement are already visible. Stable democracies 
have emerged in Central and Eastern Europe. […] The credit for this 
success belongs mainly to the people of those countries themselves. 
They alone took the decision to follow the difficult path and build 
open societies, modern democracies and functioning market 
economies. The speed with which they have accomplished this is a 
tribute to their own political farsightedness and their courage. 

European Commission, 2000, p. 3. 

This paper describes the project of enlargement in a positive and 
encouraging tone. Thanks to their own efforts, these countries are able to 
progress and become ‘open societies’ and ‘modern democracies’. The efforts 
and successes of the countries, however, are described as closely connected 
to EU membership because these higher values are defined as the ‘benefits 
of enlargement’ that are becoming more visible. To comment upon progress 
and relate it to successful reforms is a way to highlight the need for further 
reforms and a continued enlargement process. The quote below is from the 
same strategy document. 

The analysis of progress in individual countries shows that reforms 
pay off. In several cases the extent of structural change in the 
economy is already producing rapid growth from new healthy roots. It 
looks as though enlargement is that rare thing, a win-win process. 

European Commission, 2000, p. 3. 

It is difficult not to be convinced by this presentation of the enlargement 
process as a ‘win-win process. This type of reasoning from the part of the 
Commission can be interpreted as a way to legitimize the extensive 
accession process and give the candidate hope of accession: in particular, 
because the negotiations “give rise to uncertainty on the part of the candidate 
                                 
49 Ibid., p. 4. 
50 Ibid., p. 5. 
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countries about the progress of enlargement” (ibid., p. 4). There is thus more 
to success than the completion of negotiations. Fulfilling the entry criteria 
requires “a sustained effort to reform that often depends on domestic 
political and economic circumstances” (ibid., p. 4). Because these 
circumstances cannot be worked out in advance, the reach of the accession 
activities and thus the responsibility of the EU is delimited.  

This type of statement can also be seen as a political imperative to the 
governments in the candidate states. If they do not have various political and 
economic circumstances, these could be a hindrance to accession. In 
particular, implementing the acquis is not an easy task for any of the 
candidate states. For the Baltic States, approaching the EU after four decades 
of Soviet rule, the lack of basic structures of an independent public 
administration (the civil servants were trained to serve a different state) is 
seen as a somewhat mixed blessing.51 On the one hand, it might sometimes 
be easier to transpose a whole body of EU rules without having to adapt an 
existing regulation. However, as noted by an EU official I interviewed, 
“building from scratches of an administration” entails problems since there 
is no previous experience to build upon.  

When, then, is an administration accepted as good enough? One way to 
approach the issue in the eyes of the Commission is to create organizational 
units that will deal with the perceived problems. For instance, Latvia was 
heavily criticized for its lack of administrative capacity. A consultant from 
the United Kingdom made a recommendation that a special policy 
coordinating unit for improvement of public administration ought to be 
created. His advice was followed and since then Latvia was less criticized 
for their poor public administration, according to Latvian civil servants. This 
was taken up by an interviewee as an example illustrating that it is not 
always the actual improvement that pays off, but rather the ability to show 
something up front. This person described it as ‘PR’. An example of such 
‘PR’ is the implementation of performance measurements. Foreign experts 
emphasized the importance of implementing performance measurements, as 
described by the consultant in question and a co-author:  

To enhance the ability of agency personnel to determine which 
programs are most effective and which are least effective, staff must 
be willing to participate in the evaluation process. More specifically 
staff must be trained in measuring performance. 

Kress and Miller, 1997. 

                                 
51 The communist system rejected the primacy of the rule of law and subjugated the law and 
the administration to the implementation of Party policy. Both the administration and the rule 
of law increasingly came to be seen as instruments of political control, not the least by the 
public. 
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The Latvian examples of a solution contain at least two central elements. 
First, it is not just any solution that is adopted, but one that they were 
advised on by a foreign expert. Second, the solution is a new, formal 
organization. Further, it was not enough to do the right things: one also 
needed to be able to present them the right way to the Commission.52  

Another example was the project proposals to Phare. An official at the 
programming unit in the Ministry of Finance in Estonia explains that one of 
the most important tasks is to help the ministry that is applying for a project 
and to formulate their application to make sure that the Commission sees 
that what they need is included in the form. According to this view, the 
Commission is mostly concerned with formal requirements of co-financing. 
All in all, in many cases form appears as equally important as content. 

4.5 Monitoring accession  
As we have seen, the different accounts used in the scrutiny by the 
Commission refer to and build upon each other. I will now describe how the 
daily work of the officials relates to these accounts.  

A soft control  
In many cases the acquis does not prescribe a particular kind of organization. 
According to an official at the DG Enlargement, it is free to the candidate 
countries are free to organize as they wish, but the Commission provides 
them with examples and best practice. What was considered as obvious in 
the member states when they designed the acquis has not always been 
obvious in the case of the Candidate countries, partly because these came 
from a completely different historical context. However, at the same time, if 
the candidate countries want to have a “successful membership” as 
expressed by an official, in addition to a successful ratification, they need to 
form a good administration. “The key of successful membership is a good 
public administration”, as one official expressed it. And the Commission 
seems to have a say in how a ‘good administration’ is defined, even though 
there is no single written formula.  

Monitoring is a term often used to describe the kind of activities pursued 
in order for the Commission to assess the progress of the public 
administrations. The content of the term monitoring, however, is defined in 
different ways by the interviewees. As one official describes it:  

                                 
52 A quite common understanding among officials is that they make sense of the fact that 
Estonia was part of the first group of negotiating countries because Estonia understood how to 
present their efforts. Once Latvia and Lithuania grasped the “way to talk”, they managed to 
catch up rather quickly.  
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Monitoring means that when the commitment has been taken in the 
accession negotiation, we needed to be sure that this commitment is 
fulfilled. 

Interview 1.2 

In this description monitoring appears as a relatively simple, straightforward 
‘yes or no’ question. Is the commitment fulfilled, yes or no? Implicitly, it is 
assumed that the countries need to be checked. Several of the civil servants 
were also eager to bring forward other aspects of the monitoring process 
Monitoring, is also described as a special form of control. Accordingly, 
“monitor probably is the proper word as it is about control, but about soft 
control, monitoring of progress” (Interview 1.7).  

Crosschecking of sources and scrupulous inquisition 
On their side, the DG Enlargement officials explain that they ‘crosscheck’ 
many different sources. Rather than relying only on reports made by others 
when it comes to implementing the legislation, the officials at the 
Commission describe their work as scrupulous inquisition. How they 
manage, despite time constraints, to do more than reading reports is noted 
with great enthusiasm. Monitoring is described as critical scrutiny:  

We have tried to crosscheck different sources of information. So it has 
been very much a complex process. And we have not only been 
receiving information from sources, which may have been interesting. 
But we have scrupulously tried to look for information. 

Interview 1.4. 

Officials at the DG Enlargement thus present their work as that of a well-
informed controller. They stress the fact that they are not only waiting for 
the input to be sent to their desk but perform an active search for 
information. They are making inquiries in order to obtain information. This 
inquisition can be direct as expressed below, which implies personal contacts 
with people in the respective administrations.  

We have gone and talked to people and checked; we have asked for 
copies of the legislation; we have assessed this legislation; we have 
tried to meet the person in charge of a certain piece of acquis in the 
national and local administration. We have done so in order to really 
feel the awareness and knowledge of the acquis and the real 
possibility to implement and to enforce the acquis. 

Interview 1.5. 

The quote above reflects the eagerness to show there is also a more personal 
and psychological dimension to the monitoring process. This can be seen as 
a way to demonstrate that the scrutinizer gets beyond presentations: personal 
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contact is necessary to obtain a realistic picture. It is important to be able to 
understand if there is any change in practice. The collection of information is 
even described as being similar to that of detective work: 

Then we try to understand if it is implemented. And you need to feel if 
there is an administration. And if a country says “oh, no as of yet we 
don’t have the office in charge of it but we will create it upon 
accession”. We say “fine, good, can you show me the budget line, 
your national budget line establishing enough resources to recruit 
personnel, to buy the equipment […] and so on. Or do you need any 
assistance from us? Or, can you tell me how many people are working 
in this office, and what is their academic background? Have they 
recently followed training courses or not? Are you planning training 
courses? Can you tell us about the program, and so on? So there are 
lots and lots of analyses and questions we check. 

Interview 1.5. 

In this perspective the Commission appears as a scrupulous examiner, with a 
goal of monitoring so that the public administration did not shrivel from 
their commitments. However, the officials at the DG Enlargement could not 
possibly check all areas of implementation themselves.  

One example of monitoring made by others than the DG Enlargement, 
whose capacity was restricted, was that done by officials of the member 
states. Often civil servants from the member states monitor progress in 
implementing the acquis through taking part in Peer Review Missions. These 
are made up by experts from different member states that sometimes check 
whether and how the acquis regulation is implemented in practice. Peer 
Review Mission is also described as a way to engage officials from member 
states in the work of monitoring, especially in areas where the Commission 
does not possess the expertise themselves. This is especially the case when 
the implementation of a directive is entirely in the hands of the member 
states. For instance, the Commission asks member states to send police 
officers to check if the candidates are correctly protecting their borders or 
fighting against drug dealing.  

The Peer Review Missions result in an internal, unofficial monitoring 
report that the responsible authority in question can comment upon and 
correct eventual mistakes. The reports from the peer reviews are then sent to 
the European Council. The Commission bases its judgment on these reports. 
In preparation for the Regular Reports, it was particularly important to have 
the opinion of the member states because “they have another perception of 
what it is like in the candidate countries”.53 For instance, in 2003 a Peer 
Review Mission checked the postal service, the maritime sector and the road 
and railway sector in Latvia. At the Ministry of Transport, the activities were 
described as follows: 
                                 
53 Official at the DG Enlargement. 
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During that check, they visited the appropriate institutions, looking 
through the legislation. So, they carefully checked how we are 
implementing not only paper legislation but also in practice. 

Interview 1.10. 

Consequently, both the Commission and other states monitor the adaptation 
process of the Baltic States. Further, both are engaged in a scrupulous 
inquisition of the achievements of the public administration. Yet, the civil 
servants themselves were also actively involved in the process of 
monitoring, as demonstrated below.  

Inputs from the national authorities 
The scrutiny by the Commission largely relies on information provided by 
the national authorities. Desk officers responsible for the Baltic States at the 
DG Enlargement in Brussels frequently refer to their colleagues in the 
national administration in Estonia, Latvia and Lithuania when explaining 
how the monitoring works. They describe that they are looking at what kinds 
of input they are being provided with by the national authorities. Indeed, the 
assessment of “real progress” was first of all “based on information by the 
candidate countries”.54 A standard formulation concerning the information 
upon which the report is based reads as follows: 

The assessment is based initially on information provided by the 
candidate countries themselves. The Commission has also taken into 
account information provided in the screening of the acquis and in the 
context of the accession negotiation as well as in the meetings held 
under the Association Agreements. It has also compared information 
from these sources with that contained in the new National Programs 
for the Adoption of the Acquis. 

European Commission Regular Report, 1998. 

One might suspect that it is important to ensure that the national authorities 
give a correct (read not overly optimistic) picture of their own progress 
because the evaluation of the Commission depends so much on it. The 
interviewees noted this aspect on several occasions. They stress that there is 
an incentive for the administrations to give a fair, even though not always a 
positive picture. As expressed by an officer at the DG Enlargement: 

                                 
54 European Commission Regular Report, 1998. 
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One may say OK, the national authorities try to give you the bright 
picture of the country. This is not necessarily true because the 
countries have learned that it is important to give a fair description. 
This is done because the worst which might happen is that the EU 
discovers that there were weaknesses of which the country was not 
aware. 

Interview 1.1. 

To sum up, on the one hand, a whole procedure is set up for the Commission 
to scrupulously check that the authorities act according to their previous 
commitments. On the other hand, the Commission largely relies on the 
inputs from the national authorities in the candidate countries. This means 
that the officials in the public administrations are trusted to conduct a great 
part of the monitoring themselves. This self-monitoring will be the topic of 
the section below. 

Producing information: the more, the better 
When describing the monitoring process, a Lithuanian civil servant refers to 
the first stage of the yearly repeated process as “an invitation” to provide an 
input from the Commission. Yet, this person utters the phrase in a humorous 
manner. As shown later, the work of the national administration is quite 
more extensive than the term ‘providing input’ suggests. There is a common 
understanding among many public officials in Estonia, Latvia and Lithuania 
that the more information they provide, the better it is. This belief reflects a 
belief an a clear connection between the amount of information and the 
opinion of the Commission, and hence ultimately in the accession to the 
union. As put by a public officer in Latvia: 

It is a normal process: something we have to do. If the Commission is 
more informed, then we get better results. If the Commission lacks 
information, then they give a bad opinion, but if they have more 
information, then we benefit. 

Interview 1.10. 

Similar statements were rather frequent. Accordingly, the description of the 
everyday work of the officials reflects the feeling that the Commission has to 
know everything: sometimes the same issue is being mentioned twice a 
month. To adapt to a detailed level with a deadline is viewed as difficult and 
sometimes unfair. The level of details of the reports seems to create a sort of 
frustration regarding monitoring. The EU is seen as conscientious when it 
comes to pointing out weaknesses of the candidate states. But what about the 
member states? A prevailing query of the Estonian, Latvian and Lithuanian 
civil servants concerns whether the Members have really implemented 
everything as they should? As one interviewee noted: 
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We haven’t [adapted to all the EU demands] but have all the others? 
Interview 1.6 

The national administrations conducted major parts of the monitoring 
process themselves, especially during the final stages of the evaluation. In 
practice, this means receiving calls with questions and placing calls to find 
the answers. As the head of the EU economic policy division in Latvia 
remarks: 

We phoned many times and tried to get better and better information. 
We tried to check everything in order to find out what the 
Commission wanted to know […] I was thinking that the ministries 
must hate us because we always wanted to know more and more and 
asked more and more questions. 

Interview 1.9. 

The process can be characterized as one where the experts from the 
Commission asked questions and experts in the state administrations 
answered these questions. Questions and answers went through different EU 
units in the respective national administration. These units were found both 
on a central level under the Prime Ministers Office and at a local level in 
every line ministry. The final destination was the respective desk-office at 
the DG enlargement in Brussels, which edited the final report.  

Filling in the blank spots in due time 
The above mentioned EU units function as mediators of the monitoring 
process. An example from the EU unit in the Lithuanian Ministry of Finance 
nicely illustrates how the process typically might look.  

We got the information from the European committee [Central 
coordinating EU unit in the Prime Ministers office]. So, we had to fill 
in that spot: fulfillment of commitments. […]. Some people wrote also 
what we are going to do. So, if it was a law that was going to be 
adopted in the parliament: ‘in a month or in two weeks it is going to 
be adopted’, we wrote. So, we got all the chapters and I send all these 
chapters to the responsible people (in the line ministries, my remark) 
and then I collected it and sent it to the European committee. And then 
of course they looked through the material and sent it back for 
revision, and then we [sent it] back [again]… And I think this was sent 
to our mission and then they forwarded it to the responsible people [in 
Brussels] and then forward it again and sent it to us for the revision 
and then back. So, on this basis the monitoring report was prepared on 
all these tables. 

Interview 1.13. 
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This quote is illustrative of several aspects of the monitoring process. Firstly, 
there is a blank ‘spot’ that needs to be filled in, which means that the form in 
which the information is collected is highly standardized, with all the 
countries filling in the same blank spots. Another aspect of this is that if a 
spot is not filled in, it is very visible. That is, the lack of information is more 
visible than the information itself. As might be expected, blank spots were 
not advisable to have. This creates an incentive to provide the information 
needed.  

Secondly, it illustrates that this activity was taken seriously. The 
interviewee also wants to convey the impression that the task of reporting 
was simple and unproblematic: “all we had to do…” But as it turns out it 
was not always that simple; on the contrary, statements were revised, new 
questions were asked and new answers were to be discovered.  

Thirdly, we can note a clear separation between the official and less 
official side of the procedure, where the official side is characterized by 
several steps and a slow tempo. Documents need to be revised, signed off, 
forwarded, etc. The time between the question (taking the shape of the blank 
spot that needed to be filled in) and the answer (the deliverance of a filled in 
blank spot) is quite lengthy, taking several detours. In contrast, the less 
official process that takes place once the official process is completed is 
characterized by a fast tempo and intensity.  

The EU coordination office at the Ministry of Finance in Lithuania, 
consisting of four persons, was responsible for collecting information from 
the whole ministry and filling in the boxes in the tables. The office is 
overloaded with questions in the form of e-mails and phone calls from 
Brussels central coordinating unit in Prime Ministers Office. During 
interviews held in offices, the phones were constantly ringing. One of the 
major challenges is to have time to seek the answer of the first question 
before the next call comes in regarding the same issue. The following is a 
quote from a discussion with two persons working at the EU unit at the 
ministry of finance in Lithuania that illustrates the fast tempo in which 
information is collected: 

- We had the European committee which pushed us very hard. Every 
hour they would call us asking ‘do you have this, do you have that?’ 
We are sending, we are sending, five more minutes! Sometimes it 
looked like they were going to kill us! 
- Or we are going to kill them! 
- Yes maybe more like that (…) you pick up the phone all the time 
and you have to think of explanations and excuses. 

Interview 1.13. 

The above is told in a friendly and jocular manner. The EU units in the line 
ministries sit in the same boat as the central EU units. Both sides, striving for 
the same goals, are under similar pressure. It goes in line with the fact that 
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through its intensity and the many contacts it entailed, the collection of 
information seems to have linked different parts of the public administration 
closer together.  

The Lithuanian public administration in fact reported to the Commission 
more often than was necessary. Instead of reporting once a year, reports 
were sent four times as often.55 The interviewees in the Lithuania 
administration furnish evidence of an intense communication in order to 
provide information when required. With suspiration, the head of monitoring 
at the central level noted that the quantity of paper that they produce “would 
not fit into one room”.  

Advanced sharing of information 
In the end of the day, those under scrutiny know what was going to be the 
content of the reports on their activities. The national civil servants at the EU 
units are rarely surprised by its content; on the contrary, it was often possible 
for them to recognize their own words in the reports: 

My personal view is that those reports don’t tell us anything new 
really. And quite often it is the Estonian officials who produce the 
information about themselves. […] we send the information and then 
they do some kind of analysis but it is not like, you know, they have 
found something that we did not know. We knew what was going to 
be there. But of course the overall conclusion that they arrived at 
could be a surprise, the same applies to the comparison with other 
candidates countries. 

Interview 1.6. 
 
According to the above view, the “inputs” from the civil servants make up a 
great proportion of the reports. The reports are also described as an 
“advanced sharing of information”. The personal contact seems to fill 
another function, namely that of socialization between the civil servants of 
the Commission and of the future member state. At the same time as the 
states learned ‘to talk the talk and walk the walk’, the Commission became 
more engaged in the countries through the process, even on a person-to-
person level.  

A Commission desk officer explained that he felt much more “at ease” 
when discussing with the national civil servants during the later stages of the 
process. With the passage of time, he has come to “know them much better 
personally”. Contacts are described as “intensified”. One interviewee even 
reported that there was “a profound development in terms of mutual 
understanding and cooperation” over time. 

                                 
55 This might be related to the Quarterly Report economy according which many business 
firms operate today, which increases the speed and the quantity of information. 
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By analyzing the reports, the civil servants could draw their own 
conclusions about the progress of the country. The reports thus not only 
encourage reflection on the civil servants own practice but also lead to a 
reflection on factors influencing the outcome of the scrutiny. The following 
quote from an interview with the Head of the EU Committee in Lithuania is 
an excellent example of this type of self-reflection: 

Sometimes we were recognizing our sentences. OK they (the 
Commission) do it independently, I am not saying that we were able 
to influence that, but I mean we knew probably our weak or strong 
parts and we could guess quite precisely what the opinion and even 
the warning was going to be. The commission then had to do a 
comparative round with other candidate countries. Thus, sometimes 
there could be a political imperative not to raise Lithuania or not to 
downgrade certain other countries, or vice versa. Consequently, they 
had to balance it in a comparative perspective as well. But by and 
large what they said was no surprise. 

Interview 1.11. 

The reports thus function such that officials in one country can compare 
themselves and their achievements with those in other countries. An officer 
at the central EU Committee at the Latvian Ministry of Foreign Affairs 
mentioned that once they even drew a large table to display how much the 
others had left to do and how much they of themselves had left to do. 
Another way to compare countries in a more direct way was by looking for 
“unofficial ranking”. The ranking is not spelled out in the Regular Reports 
but is revealed by “reading between the lines”. By comparing the wordings 
in different reports, it is even possible to “decipher” the positions of one 
country vis-à-vis another. To find out what the Commission really means is 
entertaining according to a high official in the Lithuanian EU Committee: 

You could see these really tongue twisting sentences sometimes that a 
country ‘could be regarded as a functioning market economy, 
provided that’: one condition, two conditions. So you really had to 
look for these qualifications and you could see the ranking. It was 
actually quite fun to do this. 

Interview 1.11. 

The civil servants can decode the messages in the Regular Reports through 
their acquaintance with the Commission language and thus this can be seen 
as a way to reflect on the monitoring process, their own role and the role of 
the accounts.  
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Coordination and communication with specialists  
Answering the large amount of questions asked by the commission entails a 
long chain of communication, where EU units in the national administrations 
play a central role. The communication is often described as being on a 
technical or specialist level. The transfer of information from the specialists 
all the way to the Commission is not always free from friction, however. 
Nevertheless, better communication developed over time:  

And they [Central Coordinating EU unit] are not specialists in these 
areas and thus there were misunderstandings sometimes. Thus, so we 
would send them information, which they would reconstruct it and 
then send it straight to the Commission. And then when we would get 
the answer from the Commission, it really looked bad. It did not look 
the same as when we sent it. After a while these problems were 
solved. They send us back and we check. They learned. 

Interview 1.12. 

A connected problem that Latvian civil servants raised is that some of the 
difficulties in communication emerge from the differences between the 
specialists and the coordinating units. At the same time, the EU units were 
highly dependent on the information provided by the specialists: 

It is the specialists that provide the right and best answers. Therefore, 
there is a great deal of talking with the specialists. Sometimes it is not 
so easy because they have a special language with their own special 
perceptions and a very technical way of thinking. 

Interview 1.10. 

The specialists, in turn, have to get used to reporting on their own activities 
to the EU units that, in the beginning of the accession process, is not a 
natural part of their work. With the passage of time, however, 
communication procedures become a natural part of the daily work at the 
ministries and the different departments that are at the end of the information 
chain. This development is described in the following terms by an officer at 
an EU unit: 

In the beginning, the departments were not so used to this job. They 
said ‘What is the EU? What is this information?’ Now everything is 
OK, but from the very beginning they were not so eager to give us this 
information. But after a while everything became normal. 

Interview 1.13. 

Monitoring creates a great amount of coordination tasks: EU units at all 
ministries are collecting information from the entire ministry and sending it 
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to a central EU committee that, in turn, sends it to the Commission.56 The 
coordinating units are established so that the information will flow more 
smoothly from the specialists in the line ministries to Brussels. At times, 
Commission officials are in direct contact with civil servants in the line 
ministries but the usual procedure is that information goes through the 
various EU units. Depending on the size of the ministry and eventual support 
from Phare projects, the EU units can function either as a “post-office”, as an 
official expressed it, merely transmitting information, or they can possess 
more knowledge themselves. Anyhow, these units are a way to organize 
away activities connected to the scrutiny of the Commission in order that 
some people can keep on actually doing the real work, as described below by 
an officer in the Latvian central EU committee:  

For specialists who have a task to write laws, I have sometimes felt 
that reporting for them is like an extra job. And I think that the reason 
why these EU units are in every ministry to do this reporting job is 
that it leaves time for the others who have real jobs to do their job. 

Interview 1.8. 

The monitoring has important consequences for the organization of the 
public administration. Furthermore, the reporting to the Commission fills a 
more internal function as well. This is done as a means of holding the line 
ministers accountable to the Prime Minister. In this way, the responsibility 
for progress towards accession is both delegated and made visible. 

The decision to have one institution as the coordinator, monitoring 
and pushing them [the line ministries] was quite good because it 
pushed them to do their best. We have produced our own reports and 
presented them to the government. Thus, every line minister had to 
say something to our Prime Minister as to why he did not implement 
some measure at some time. 

Interview 1.9. 

4.6 Conclusion 
This chapter is concluded with a summary of the main findings of this case 
study. Also, the answers to the questions asked in the beginning of the 
chapter are briefly reiterated: Who is performing the scrutiny? What is being 
scrutinized? How is this done?  

First, who is doing the scrutinizing in this case? The first important thing 
to note is that the scrutiny is conducted in close cooperation with those under 
scrutiny. The national administrations are trusted to conduct major parts of 

                                 
56 The EU committee could be situated at the Prime Minister’s office as in Lithuania and 
Estonia or at the Ministry of Foreign Affairs as in Latvia.  
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the monitoring process themselves, especially during the final stages of 
evaluation. Both the Commission and the national authorities are active in 
processes of monitoring and writing reports, where intense communication 
between different units results from the scrutiny of the Commission. In this 
case those under scrutiny were able to influence the content of the reports to 
a great extent. There was also a socialization process on a personal level 
between civil servants from the Commission and the respective national 
administration.  

A second question concerned what is being scrutinized? On a general 
level, it is the fulfillment of previous commitments of the administration. 
More concretely, it is the achievements in adapting to the criteria and 
implementing the rules set up by the scrutinizing organizations that are being 
scrutinized. These achievements are divided among the different chapters of 
the acquis and through the different levels of the accession process. The 
different criteria for membership guide the priorities of what is under 
scrutiny. Various sources are used: inputs from the national authorities and 
Peer Review Missions from other member states. With other words, it is 
self-monitoring performed by the national civil servants that is the primary 
object of the scrutiny. 

A third question, finally, focused on how this scrutiny was performed? A 
central feature of the scrutiny of the Commission was the yearly reports that 
described and evaluated each country’s progress towards accession. Scrutiny 
was intense and complex but at the same time very structured. The scrutiny 
took place within a predefined time limit, i.e. a rigid timetable was set up. 
However, the process was complex and was constituted by a multitude of 
parallel processes and accounts, which were organized based on the 
production of several accounts and deadlines. As the deadline approached, 
the intensity grew.  

Continuous monitoring of progress constituted an important part of these 
activities. Indeed, the challenge of EU membership was not met overnight, 
the assistance from the Commission persisted for quite a few years. Just like 
spreading ‘rings on the water’, the progress reports of the Commission have 
a trickling down effect in the national administrations. From central EU units 
in the Prime Minister’s office to local EU units in the line ministries to 
departments and specialists, information is constantly being produced in a 
forward and backward direction. The scrutiny leaves room for action and 
encourages self-reflection. Further, by being obliged to report on what they 
are doing in a constant manner, civil servants are increasingly made aware of 
their working practices. 

The next chapter will explore and describe another type of scrutiny that 
can be connected to the second of the Copenhagen criteria. It concerns the 
transition to market economy and scrutiny connected to resources. The 
European Bank for Reconstruction and Development (EBRD) is the 
organization that scrutinizes. 
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Chapter 5.  

Scrutiny connected to resources:  
the case of the European Bank for Reconstruction 
and Development 

I am sure you will all agree that the most important event for 
Europe, perhaps for the world, since the Second World War is what 
is happening in Eastern Europe… What can Europe do? So much 
more! Why not set up a bank for Europe? 

Francois Mitterrand, President of France, 
Speech at the European Parliament in Oct. 1989. 

Less than two years after the then French Presidents enthusiastic suggestion 
above “a bank for Europe” became a reality (Mitterrand, 1989). In 1991, the 
European Bank for Reconstruction and Development (EBRD) was 
established with the aim to promote transition market economy in the 
countries of the former Eastern bloc. Since then, the EBRD has become the 
largest single investor in the region and one of the most important actors in 
compiling and spreading information about the economic transition in these 
states.  

Only countries that are committed to applying the principles of multiparty 
democracy, pluralism, and market economies are eligible for loans and 
investments from the EBRD. One practical consequence is that the EBRD 
has to scrutinize countries and projects to see if they live up to these 
conditions. The EBRD also scrutinizes the progress in transition to market 
economy. The work of the EBRD is an example of transnational regulation 
through scrutiny. The scrutiny is an example of scrutiny connected to 
economic resources: in order to receive funds from the EBRD the countries 
and the projects must qualify according to the criteria set up by the EBRD. 
Just like in Chapter 4 the central empirical questions are: Who then is 
performing the scrutiny? What is being scrutinized? How is it done?  

This chapter is organized as follows: Section 5.1 describes economic 
transition as a fundamental change of a country’s economy, moving from 
central planning to market economy, with a special focus on how the EBRD 
has been promoting transition. Section 5.2 the structures and principles that 
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guide the work of the EBRD are described. The EBRD is presented in 
relation to the functioning and role of Multilateral Development Banks 
(MDBs), then its particular mandate and membership structure are accounted 
for, followed by a basic description of staffing and financing. Section 5.3 
focuses on the local level: the residential offices in the Baltic States. A 
description is given on the role of these offices and the principles that guide 
their scrutiny. The fourth section describes how the EBRD reports on 
transition, reviewing the Transition Report and the country strategies as 
examples of EBRD reporting. The fifth section presents examples from the 
reporting activity, which is about measuring transition according to several 
methods. In the sixth section the local level is again in focus and a 
description and examples are given on how the EBRD monitors transition. 
Finally, in the last section the answers to the above mentioned questions are 
reviewed and summarized.  

5.1 Structure and organization of the EBRD  
This section will give an overview of the financial and organizational 
structure of the EBRD and of its mandate and the related principles that 
guide the activities of the EBRD. The creation of the EBRD in 1991 and its 
focus should be regarded in light of the general discussions on the role of 
Multilateral Development Banks (MDBs) in assisting developing countries 
and countries in transition.57 

A new player among the old multilateral development banks  
For more than 50 years, one of the ways through which the developed 
countries in the world have supported less developed countries or, more 
recently, countries in transition, is by channeling resources through MDBs. 58  
These banks have been powerful forces in the international community, 
providing loans of more than $250 billion to developing countries since the 
middle of the 20th century.  

An MDB is thus a bank created in order to support economic and social 
development in developing countries. Development is generally promoted 
through financial support and professional advice. Thus, these organizations 

                                 
57 The term Multilateral Development Banks (MDBs) typically refers to four regional 
development banks: the African Development Bank (AfDB), the Asian Development Bank 
(AsDB), the Inter-American Development Bank (IADB), and the European Bank for 
Reconstruction and Development, as well as the World Bank Group, which has global reach.  
58 The EBRD is a young MDB compared to the others, being established in 1991. The IBRD, 
the banking part of the World Bank was established after the Second World War in 1945. The 
other three MDB also have a longer history, and were established 1959 (IADB), 1964 (AfDB) 
and 1966 (AsDB), respectively. 
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are primarily political creations, providing developing countries with long-
term capital for investment in development – a kind of capital that the 
developing countries would otherwise have difficulties in attaining. To fund 
these loans the MDBs borrow on the international capital markets and re-
lend to borrowing governments in developing countries.  

With a rate of interest below the market, they can also provide financing 
through very long-term loans, often called credits. These are funded through 
direct contributions for governments in donor countries. Some of these banks 
also finance developing countries through grants (Chatterjee, 1994). Credits 
and grants are part of a ‘soft loan window’. However, the EBRD, in contrast 
to the other MDBs, has no ‘soft window’, i.e. it only lends on market-related 
hard terms. This implies that interest rates must cover their own borrowing 
cost and be on financially sound terms. The EBRD money is thus not 
‘cheap’ in comparison with market prices as an interviewee put it.  

In the 1990s capital markets had changed significantly in comparison 
with the 1950s and 1960s when the other banks were created. Through the 
existence (since the 1980s) of more finely tuned financial instruments, 
financial markets operate on a wider and deeper risk spectrum. This means 
that there is more capital available even in more risky markets, such as those 
of developing or transition countries. Thus, many developing countries are 
now able to raise funds directly on international capital markets at lower 
costs than those provided by the MDBs. A growing private sector in 
developing countries has led to the claim that foreign aid has played out its 
role and that development can be left to the private sector.  

As a consequence of the development of the world capital markets and the 
severe criticism against the efficiency of existing MDBs, the need for yet 
another MDB was questioned in the early 1990s when the EBRD was 
created. As Mistry (1995) notes, the creation of the EBRD is perhaps more 
the result of “first flushes of political euphoria” after the collapse of the 
Berlin Wall (ibid., p. 6). The initiative of creating the EBRD stems from 
political rather than economic logic. 

The focus of EBRD has been described as part of a new trend with its 
focus on the private sector. However, as illustrated in this chapter, there is 
more to an EBRD investment than the mere provision of capital. The EBRD 
has two major ways to promote transition. First, it participates in private 
(and to a lesser extent public) investment, co-financing projects, making sure 
that these investments promote transition.59 Second, parallel to its 
investments, the EBRD aims at influencing policymakers and engaging in 
policy debates on the transition process. 

                                 
59 In 2005, the total number of projects over the years was 1,301, and the EBRD financing 
€30,313 million, corresponding to a total project value of almost €100 billion, which makes 
the EBRD by far the largest single investor in the region. 
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To sum up, the EBRD is thus one of the five MDBs in the world and is by 
far the youngest, being created in 1991. Its establishment is a sign of a new 
turning point caused by an expansion of the international capital markets and 
an increased focus on private sector development. The EBRD has no soft 
window’, i.e. it does not provide grants or credits, but only ‘hard loans’ on 
market terms. Having this general picture in mind, I will now move on to 
describe the development of the EBRD, sketching its major field of activity: 
promoting transition to market economy.  

Membership and mandate 
The EBRD has 60 governments and two international organizations (the 
European Commission and the European Investment Bank) as its members.60 
Yet, 27 of the member states are also recipient countries, meaning that they 
are not only owners but also countries of operation of the bank, belonging to 
Eastern and Central Europe. Indeed, in contrast to a great number of other 
international financial institutions, the EBRD and other MDBs are 
characterized by a broad membership.61 Both borrowing (developing) 
countries and donor (developed) countries are members and thus owners. 

Of the investing countries from the west, 15 are European governments. 
Each member appoints a governor, generally the Minister of Finance or the 
equivalent, to the Board of Governors. The Board, in turn, delegates most 
powers to the Board of Directors, which is responsible for the direction of 
the EBRD’s general operations and policies. The President is elected by the 
Board of Governors and is the legal representative of the EBRD. Under the 
guidance of the Board of Directors, the President manages the work of the 
Bank. 

The purpose of the EBRD is to facilitate the transition from central 
planning to an open market economy. To ensure that the bank’s activities 
promote this transition the mandate has an inbuilt conditionality spelled out 
in Article 1 of the Establishing Agreement,62 reading as follows:  

                                 
60 European and non-European states which are members of the International Monetary Fund 
are eligible to become members. According to the Agreement, membership is also open to the 
“European Economic Community” and the European Investment Bank (EIB). 
61 There are development banks with more limited membership (usually including only 
borrowing countries in the region) but these go under the title sub-regional development 
banks. These banks include: The Corporation Andina de Fomento (CAF), the Caribbean 
Development Bank (CDB), the Central American Bank for Economic Integration (CABEI), 
the East African Development Bank (EADB), the West African Development Bank (BOAD), 
the Black Sea Trade and Development Bank (BSTDB). 
62 The Establishing Agreement of the EBRD was signed in Paris in May 1990 by the 
governors representing the initial member countries, it contains 24 articles that entered into 
force on 28 March 1991. 
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In contributing to economic progress and reconstruction, the purpose 
of the Bank shall be to foster the transition towards open market-
oriented economies and to promote private and entrepreneurial 
initiative in the Central and Eastern European countries committed to 
and applying the principles of multiparty democracy, pluralism and 
market economies. 

Article 1 Agreement establishing the EBRD. 

It is in the quote above that the mandate of the EBRD is spelled out. On the 
one hand, it is stated what the EBRD should do. It should “foster” and 
“promote” economic transition. On the other, it also says under which 
circumstances and where this activity should take place: in CEE countries 
that apply to “the principles of multiparty democracy, pluralism and market 
economies”. The countries should therefore be committed to changing in the 
way that EBRD promotes change. The EBRD thus has a larger focus and 
interest than an investment bank. It has a spelled-out political objective, 
which is to promote good governance, transition and democracy. Further, the 
recipient countries need to be committed to the purpose of the Bank.  

Staff and financing 
The EBRD has a subscribed capital of €20 billion, which is considered a 
“solid capital base”.63 The members are also shareholders: together they own 
the bank through their investments in shares of the bank. 64The shareholder’s 
capital is not used to finance loans directly; rather, it is used as a base to 
borrow cheaply on the world capital markets.65 The total assets amount to 
almost €30 billion out of which €18 billion is liability (Balance Sheet 2005). 

In 2005, the EBRD employs more than 1,200 people.66 The staff 
represents over 50 different nationalities. Most bankers start their career at 
the EBRD headquarters at 1 Exchange Square in London, but might then be 
working as a representative in an office in Central or Eastern Europe for a 
couple of years.67  

                                 
63 Out of which €5 billion are paid-in and €15 billion callable. 
64 Each member shall subscribe to shares of the capital stock of the Bank. The initial 
subscription amounts to minimum one hundred shares. The smallest shares are of €2 million 
and the largest share is of €2 billion as of 2004. 
65 The low risk rating (AAA risk rating of Standard and Poor’s and Aaa from Moody’s) of the 
EBRD makes it possible to borrow funds in international markets at low rates. 
66 Almost 1,000 of these are recruited in London. The remaining 200 persons work in the 
local branches of the organization, the Residential Offices. 
67 The main building of the EBRD is often referred to as the “Marble Palace” by critics and 
has been used as a symbol of an excessive overhead expenditure of the EBRD in the past. One 
example of expenditure that provoked scandal in the media was the re-marbling of the 
entrance hall of the EBRD building. 
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5.2 Transition: from central planning to market economy 
The EBRD was thus created in the aftermath of the fall of the Berlin Wall in 
1989, with a specific purpose in a specific region: to promote economic 
transition in the post-Soviet countries. But what is meant by economic 
transition? Under the Soviet era, the economies belonging to the Eastern 
bloc were centrally planned. The economy was thus managed through 
political decisions. Central planning is described as leading to several 
distortions in the economy: because the price mechanisms are not in effect, 
some things are produced in excess and others in shortage.68  

However, in the beginning of the 1990s, the former Soviet bloc countries 
struggled with somewhat different legacies, depending on the duration of 
Soviet rule and thus presented different experiences of planned economy.69 
In the first decade of transition to market economy (1989-1999), the 
development of the countries were by the EBRD described as following two 
major patterns: one faster and one slower (EBRD, 1999). 

The recipe of the EBRD 
In order to promote transition the EBRD analysis from the outset focused on 
institutional change and on building institutions that support markets and 
private enterprise; a “fundamental challenge” for transition (EBRD, 1999, p. 
9). Later, the EBRD start focusing on the role of behavior, arguing that new 
institutions will not function properly amidst old habits and attitudes. 
Referring to the definition of institutions by North (1991), the proximity to 
Western Europe and the prior acquaintance with market economies are used 
to explain institutional development across the region (ibid., p.. The path 
towards transition is dependent on the political decisions taken during the 
early years after the collapse of the Soviet bloc. In analyzing the first 10 
years of transition, the Baltic States are considered a successful example in 
this respect. This view stresses the importance of path dependence. Hence, in 
the Baltic States and the rest of the CEE countries “there was a sense of 
liberation and a common endeavor in building a new society” (EBRD, 1999, 
p. 5). 

Liberalization, stabilization and privatization have been leading key 
words in the EBRD recipe for successful transition. Liberalization refers to 

                                 
68 During the Soviet period the industrial sectors were overdeveloped whereas the service 
sectors were underdeveloped, given their contribution to total GDP and employment (EBRD, 
1999, p. 87). The industries were not integrated in the world market but specialized within the 
closed trading block. Private enterprises, commercial banks and capital markets were almost 
non-existent as private ownership and profit-oriented practices were in principle absent in the 
region (ibid., p. 28).  
69 Countries belonging to the Commonwealth of Independent States (CIS) lived under central 
planning for 70 years, whereas the countries of Central and Eastern Europe (CEE) came under 
central planning after the Second World War.  
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free markets and concerns domestic prices, trade and access to foreign 
exchange. Macroeconomic stabilization refers to fiscal policy and the ability 
to keep inflation and the budget deficit low. One way to measure a country’s 
efforts in stabilizing the economy is the number of years with both a 
moderate inflation (less than 30%) and a sustainable fiscal deficit (less than 
5% of GDP). The main objective of privatization is to remove the state from 
ownership of and decisionmaking within enterprises. If reforms are to be 
politically sustained, privatization was seen as an “important complement” 
to liberalization and stabilization. I will get back to how these three elements 
are assessed and measured when presenting the EBRD transition index. 

To promote transition in a practical way, the EBRD supports reforms 
through loans, policy dialogues and technical assistance. Recognizing that 
the role of international financial institutions changes as private capital flows 
increase, the EBRD understands that a central challenge for International 
Financial Institutions (IFIs) is to foster transition through expanding the 
opportunities in the private sector of the economy (EBRD, 1999, p. 11). The 
private sector is described as a “prime vehicle” for development (ibid.). 

According to the EBRD there are two major ways to encourage the 
expansion of the private sector. The first is to work with governments to 
promote growth in the economy, for instance through major investments in 
infrastructure; the second is to invest directly in the private sector. These 
approaches are described as ‘top-down’ and ‘bottom up’, respectively.  

The first approach has been pursued by the World Bank and the IMF in 
the transition economies. By contrast to those organizations, the EBRD 
describes its role as pioneering in relation to the second approach, through 
focusing on the ‘bottom up’ approach, investing directly into the private 
sector, “thinking and acting like the private sector” as an interviewee 
describes it. Yet, in order to invest in private sector projects, the EBRD must 
maintain its role as an international financial institution, supporting broader 
development goals and pursuing public policy objectives (ibid., p. 11). 

5.3 Resident offices and the three principles 
The Bank is divided into different departments, the most important being the 
banking department to which the Residential Offices in the countries of 
operation belong. The offices in the CEE are organizationally grouped under 
country units in the banking department. The banking activities are described 
as the most central to the EBRD business, as described by a manager at the 
EBRD: “The engine of the EBRD is the banking department that’s where 
things happen.” 
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The bankers in the Baltics 
Already in November 1991, the same year as their proclaimed independence, 
Estonia, Latvia and Lithuania become shareholders of the EBRD as well as 
recipient countries, which means that they were assisted in implementing 
economic reforms through investments of the EBRD. Furthermore, their 
economies should be helped to become fully integrated into the international 
economy (EBRD Agreement, article 2).70 The resident offices do not deal 
with macroeconomic evaluations and research on transition; rather, they 
have a focus on potential new investment and look upon themselves 
primarily as ‘bankers’ with a primary aim to make business. This standpoint 
is clearly reflected in the following quote:  

We see ourselves as business developers, we develop business for the 
bank, knowing what is going on, meeting the customers. 

Interview 2.2. 

The interviewee continues, explaining that there is a difference between 
‘Bankers’, on the one hand, and ‘Economists’ or ‘Lawyers’, on the other. As 
described by the head of office in Riga, “That is our local approach, we are 
mostly bankers, that is our approach and then we have economists and others 
in London.” The local representations are all headed by an EBRD banker 
and have around 10 local employees. The decisions and country evaluations 
made by the head office are presented as being based upon the work of the 
local representations.  

Whether in Estonia, Latvia or Lithuania, representatives have been quite 
clear that they work in a very similar way to the other two Baltic States. The 
way by which the EBRD scrutinizes states is not something that is created at 
a local level. On the contrary, the activities look very similar in each country 
of operation, at least in the Baltic States. The interviewees even expressed 
their doubt about the usefulness in interviewing them given that I had 
already met with their colleagues in the neighboring countries: “I will 
probably be telling you the same thing as my colleague in Latvia [or Estonia 
or Lithuania]”.  

Indeed, across the region the EBRD is presented in a somewhat 
standardized way. The local bankers are well socialized into the EBRD 
culture, or, perhaps, know their lesson well. Activities of the EBRD in the 
countries of operation are described as following a certain path over time, 
depending on how far transition has come. The focus of the EBRD in a 
certain country evolves following the degree of transition, as illustrated by 
the following quote.  

                                 
70 Because the Baltic States are countries of operation, the EBRD has representation in 
Vilnius, Riga and Tallinn. 
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In the Baltics, specifically with EU-accession nearing, I think that our 
role changes over time as well. In the beginning in every market, we 
start typically with the government, helping the infrastructure, energy, 
telecommunications, roads, railways. Ten years ago when things 
didn’t work that’s where we started with the public sector. We had 
emergency loans in the energy sector, and so on. And then the next 
step was really financial institutions. Because that’s an important part 
in any market economy, we need to make sure that this starts to 
function. And then it moves over slowly, and in the end it is really the 
private sector, the industrial enterprise sector. And that’s where I think 
we are now arriving in Lithuania. 

Interview 2.2. 

Transition countries have to go through certain phases, according to the view 
of the EBRD, or as put by an officer, they have to go through “the usual 
channel”. First, the EBRD targets the public sector, then the private. The 
Baltic countries passed similar phases, but not at the same time. In Estonia, 
the head of office was very keen to point out that they were almost only 
dealing with the private sector already in 2003, stating that the “EBRD is 
devoted to private sector development”. In Lithuania, in 2004 the 
representative office still has quite a few projects in the public sector but is 
moving towards the private sector. In Latvia, the picture is also more mixed. 
For each country, there is a specified strategy concerning what the bank’s 
activities for the coming years should consist of. What kind of issues are 
taken up in strategies is another indication of what kind of projects are put 
under scrutiny by the EBRD. This idea will be further developed in the 
forthcoming section about country strategies. 

An important activity at the resident offices is to find projects that the 
Bank can take on. Hence the term “business developers”. However, this is 
not always an easy task; size, co-financing and the integrity of people have 
to fulfill certain standards before a project can be accepted. There are 
restrictions that effect what kinds of projects might be undertaken, and these 
have to be considered by the local office before even thinking about a 
project. Actually, at the local level, these more hands-on criteria (such as 
size and the background of the people involved) seem to be more at the 
forefront of the work than the official guiding principles. Or, as put by the 
head of office in Lithuania: 

We say that we finance only if the structure is clarified. So, that again 
is a matter of conditionality. Thus, we do things only if. And we think 
that by doing this we improve the way business is done. Not saying 
only that you pay interest and so on but other things which local 
commercial banks do not really care about. Integrity checks are 
important as well: looking into the background of people and 
businesses. 

Interview 2.4. 
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Concerning the size of the investments, they cannot be less than €5 million. 
At the same time, the EBRD cannot own more than 35 per cent of a 
company, which means that the firms in which the bank invests must have 
equity of at least €15 million. In small countries such as the Baltic States, 
there are not so many companies large enough to be eligible for EBRD 
investment. Consequently, this minimum amount functions as a restriction to 
the amount of projects that might be undertaken in that if the companies are 
not large enough the EBRD will not invest in them. That is why commercial 
banks play an important role as mediators of capital to smaller firms.  

The quote below is an illustration of how the different types of condition 
for EBRD involvement are made sense of by a banker in a residential office.  

We don’t know it [the company] as a bank would know. So, we go in 
and we start analyzing it […] and then we need to decide early on if it 
is something we can get involved in, depending on the background, 
who the people are—must be very careful about the integrity of 
people. And then we need to see if we have a role. Are we additional? 
Is this something that local commercial banks can’t do? And if not, 
why not? These are the first questions. And is it big enough for us to 
get involved? 

Interview 2.4. 

The quote illustrates one of the dilemmas of the resident office. On the one 
hand, they are support to the local experts vis-à-vis the Head Quarters in 
London. On the other, they are not a regular commercial bank with 
customers – companies that they know well. However, the resident offices 
play an important role, having knowledge of and intense contacts with the 
companies in which the EBRD invests. The relationship can be described as 
follows.  

We certainly couldn’t be doing what we are doing if we did not have 
resident offices. The guys at these offices know what is going on and 
have the feeling for the ground. At the same time, I always suspect 
that we are pretty HQ [Head Quarter] centered. The resident office is 
like an embassy in a sense. A large number of the decisions are being 
taken in London. This is because each project may well be prepared in 
the resident office but it ultimately comes for review to London. 

Interview 2.6. 

The quote above illustrates the relationship between the central and local 
branches of the EBRD. They appear as well integrated, and the resident 
offices are even described as “embassies” of the EBRD. Preparing the 
information needed for a decision also means that the local offices can 
influence it; however, the ultimate decision-making is done at the head 
office. At the same time, the local offices are described as central: the EBRD 
would not be able to invest in projects to the same extent and with the same 
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competitive advantage without its local presence. This is often asserted as a 
particular feature of the EBRD compared to other international financial 
institutions (IFIs). In the words of a local banker:  

The EBRD has a few features that the other IFIs do not have. It is the 
only organization that can invest in equity and thus own companies. It 
is also the only organization that has an office with bankers in every 
country locally. The other organizations that have no local presence 
are only using statistical macroeconomic data, whereas the EBRD can 
get hold of more micro data and local knowledge. 

Interview 2.3. 

There are two basic types of financing in relation to the private sector. The 
first, is direct equity investment in companies. However, given that these 
companies must be relatively large for the EBRD to be able to finance them. 
Given that the EBRD can only own 35% of a company’s total shares, 
smaller- and mediums-sized companies (SMEs) have difficulties in being 
reached. To reach the SMEs, EBRD lends to local commercial banks, which 
can then lend to smaller companies. This is a second way of developing the 
financial sector in the country. It has become increasingly common for 
MDBs to lend through financial intermediaries (Curmally et al., 2005). To 
sum up, the bankers in the Baltic States are an integral part of the banking 
side of the EBRD. However, bankers are not responsible for the ultimate 
decisions of whether a project should be accepted. Similar to an embassy, 
they are dependent on the decisions taken centrally. They prepare the ground 
and develop business opportunities for the bank and they work with handling 
the practical implementation of the EBRD conditionalities, which at times 
make it difficult to find projects that fit the conditions.  

Parallel to banking, the EBRD monitors and assesses the countries and 
projects. There are also various support functions: the most central when it 
comes to the scrutiny of transition is the Office of the Chief Economist 
(OCE), which conducts research on the economic transition of the countries 
of operation and assesses the impact of the work of the Bank in this context. 

The three golden principles  
The EBRD scrutiny is dual, monitoring both on a project- and country level. 
The projects in which the EBRD invest must obey to three types of 
principles, or conditionalities. These principles are widely discussed and also 
influence the role of the EBRD in the country in question as a whole.  

The ‘conditionalities’ are labeled: Transition Impact, Additionality and 
Sound banking. These three principles are often used by people working for 
the EBRD when they present the organization. They are used to highlight 
what differentiates the EBRD from ‘regular’ commercial banks on the local 
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level. The principles are often reflected upon and are at the core of an 
internal debate about the future role of the EBRD in the region. The 
following is an outline of their content. 

Additionality 
For the bank to take on a project, it has to live up to the principle of 
additionality. EBRD has to be additional in the sense that is must yield 
something that otherwise would not be provided in the country. As a 
consequence, the EBRD is not allowed to compete with local commercial 
banks or lenders. For example, a few years ago Latvian banks only granted 
loans with a 5-year term. At that time, the EBRD could grant an 8-year loan 
to a company in need. Latvian banks now grant loans running over 10 years, 
which implies that the EBRD no longer looks at companies or projects that 
only need an 8-year loan. Rather, it goes for investments that run over a 
much longer term (e.g. 18 years). “We don’t want to crowd out others” as a 
representative in Lithuania put it. He goes on to explain: 

If the commercial banks in the private market can provide the funding, 
we don’t want to get involved. We don’t compete. We could always 
lend at lower rates, longer maturity and do it cheaper than commercial 
banks because our funding base is cheaper. But we can’t do that. So, 
that means that we only finance projects that otherwise would not get 
done. That is a basic rule. 

Interview 2.4. 

The EBRD is therefore additional in the sense that it adds something that the 
country itself cannot produce. This implies that the more the Baltic States 
start resembling mature market economies, the less there will be left for the 
EBRD to do. Consequently, when transition is over, the EBRD no longer has 
any role to play because it will no longer serve this additional role. This 
criterion and its implementation is a way to tie the activities of the EBRD to 
the states in transition and also define an end stage to the bank’s mandate. 
Yet, so far no country has reached that end stage. Even so, this conditionality 
has an effect on the role and activities of the EBRD. To reflect and have 
discussions in terms of additionality (or lack thereof) of their activities in all 
recipient countries is an ongoing activity of the EBRD. The following is a 
quote from how an officer working for the Office of the Chief Economist 
describes these self-reflecting activities: 

We have certain cycles that we go through. Every five years we have 
to do a capital resource overview. That is when the board, the 
shareholder of stock, ask if we are still doing the right thing? Do we 
have the right resources to do what we have to do? There is one this 
year and one next. There are a lot of discussions of graduation for 
central Europe. And there is a fair amount of analysis that has gone 
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into the question. One thing we looked at is whether there are still 
‘transition gaps’? Are there still obvious places where Central and 
Eastern Europe is not a market economy? It turns out that there are 
still quite a few. We started out looking for them a few years ago, but 
you can still find them. 

Interview 2.6. 

This quote points to some noteworthy aspects concerning the scrutiny of the 
EBRD. The organization actively looks for “transition gaps” defined as 
“obvious places where Central and Eastern Europe are still not a market 
economy”, according to an EBRD economist. The fact that the EBRD has to 
search for gaps may be interpreted to mean that, as the transition is coming 
near, there are fewer such ‘places’. As the countries become more like 
market economies, to be additional becomes less obvious by definition. 
Thus, the EBRD has to spend more time on simply finding projects that live 
up to the criteria. Transition countries might have more particular interests 
than the general interest of the EBRD in that they benefit from the funds of 
the EBRD. For instance, there might be incentive for the recipient country to 
‘keep the EBRD’, i.e. not to become graduated market economies according 
to the measurement of the EBRD. This division between recipient and non -
recipient countries becomes clear in talks about the future of the EBRD.  

The EBRD approach seems to rely on a linear logic of development, 
which is in line with the whole idea of ‘transition’, i.e. countries move from 
one status to another.71 The EBRD is a facilitator in that transition: there is a 
certain path that needs to be followed “we have certain cycles that we go 
through” as the EBRD officer quoted above says. With EU accession 
approaching, there seems to be less left to do for an organization such as the 
EBRD. The quote above is quite telling, in which talking about ‘the end’ 
would imply that there is a logical end of the EBRD mandate, at least as the 
mandate is formulated for the moment. This fact is suggested by one of the 
interviewees who had difficulties in envisaging the role of the EBRD in the 
future, given that there would be less and less projects to undertake that 
satisfy the criteria.  

Transition impact 
Each project also has to be in accordance with the principle of transition 
impact, meaning that all projects in which the EBRD invests should advance 
the transition of the country so it becomes a well functioning market 
economy. Or, as defined by the Office of the Chief Economist: “The likely 
effects of a project on a client, sector or economy, which contribute to their 
transformation from central planning to well functioning market based 

                                 
71 This view can be contrasted to that of “transformation”, where there is no envisaged end 
result. The change is an ongoing process rather than a “transit” from point A to point B.  
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structures”.72 But how does one know if a project contributes to transition? 
The meaning of this criterion is more difficult to define. Basically, it implies 
that the investments should do more than yield capital to its owners, i.e. it 
should also bring about change in some respect. The fact that a company 
will make a better profit is not reason enough to motivate an investment. 
EBRD involvement should “bring about something bigger – it should 
provoke a jump”, as put by the representative in Latvia. Or, as stated by the 
head of office in Lithuania: 

Transition in general terms is development of the economy towards a 
market economy. Whatever we do there to make their transition – for 
instance, corporate governance issues or preparing EIS accounts –
companies may not have done before. When we get involved, they do 
it. 

Interview 2.4. 

As illustrated by the above quote, the transition impact is somewhat difficult 
to define, it can be many things. However, a more cynical view from a 
resident office is that when it comes to the practice of having a project 
approved and thus convince the London office that it will have an impact on 
transition is described as a “sales job”. Some words need to be in there in 
order for it to be accepted. It is therefore primarily people working for the 
Office of the Chief Economist that monitors the projects’ transition impact. 
They describe it as one of their central tasks: 

We look at each of our investments and then give comments whether 
they are structured right to maximize transition or whether they are 
consistent with transition in the first place. We monitor each project 
on whether they produce these things during the implementation. 

Interview 2.6. 

Transition impact criteria have been most difficult to define. The economists 
at the Office of the Chief Economist have a checklist that is to be used when 
evaluating the transition impact (further described in Section 5.5). There are 
several “qualifiers” for a projects transition impact. For instance there should 
be a spillover effect of the project in the economy of the target country. 
Further focus is often on incremental change and innovation, as well as on 
dynamic processes rather than simple discretionary outcomes. Yet an aspect 
that is highlighted is that good outcomes (e.g. employment and client 
relationships) do not necessarily have a transition impact. Accordingly, even 
at the central level, the practical consequences of applying the principles 
seem to be somewhat difficult to handle for the economists in charge.  

                                 
72 EBRD presentation, 2006a. 
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Sound banking 
The third principle of the EBRD to which all investments must abide to is to 
be financially sound. Sound banking implies that each project requires an 
assessment of the risk and rewards for all parties involved. Moreover, it 
should be commercially viable and show good prospects of returns. The 
expected return should correspond to the risk. Indeed, the official line of the 
bank is that: “Sound market-oriented development cannot be promoted by 
investments that are unsound”.73 This means that the investments are on 
commercial terms and not to be considered as subsidized loans.  

An implication of this stance is that the transition impact principle might 
sometimes be difficult to combine with, or even be at odds with, the 
financial principles. From a transition impact perspective, longer terms are 
most rational, but in order to maximize the return, to make it as financially 
sound as possible, shorter terms might be a better alternative. Thus, handling 
the three principles at the same time might not always be straightforward and 
obvious, at least not at the local level. 

The principles are nevertheless used and preached to express the expertise 
of the EBRD in the field. It is held that also others ought to follow the 
principles. The EBRD thus assumes the role of a standard setter for the 
investing community. Indeed it is held that: “There are three principles that 
should govern the activities of IFIs in this area. At the EBRD, they are 
termed sound banking, additionality and transition impact”.74 To refer to “the 
activities of IFIs” makes the principles acquire a more general value, i.e. it 
makes them into something more than the invention of the EBRD. Indeed, 
one might interpret the above quote as if the principles exist out there per se, 
but that they just receive a particular name or label at the EBRD.  

In summary, there are two types of objects of scrutiny towards which the 
EBRD acts. First, the projects must be scrutinized in order to live up to the 
conditions of the EBRD, and second, the recipient countries need to be 
scrutinized to see if the EBRD is still additional and to evaluate the degree of 
transition. There are three types of principle, where the scrutiny of each of 
them has a bearing on countries and projects. As we will see in the following 
chapters, there are various ways to scrutinize the countries and the projects. 
The major types of measurement are introduced in Figure 2 below. 
Concerning the investment projects, first the EBRD needs to establish if the 
project is additional before it can take it on. Once the project is running, its 
risk is assessed (this is connected to the sound banking criteria) as well as its 
transition impact. In a parallel way, if the EBRD is additional in a country, it 
can operate in that country. In the countries of operation the progress in 
transition is measured, as well as the overall country risk. 
                                 
73 EBRD Transition Report, 1999. 
74 EBRD Transition Report, 1999. 
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Figure 2. EBRD dual scrutiny and triple conditionality  

 

I will return to some of these notions in the sections to come. How the 
principles are made sense of can be used as an illustration of the division of 
work between the head office and the residential offices. The three principles 
at the local level are viewed as a restriction to the banking activities: they 
restrict the number of possible investment projects. A local banker described 
the economists working at the Office of the Chief Economist in London as 
the “watchdogs” for transition impact. The responsibility for the fulfillment 
of these three principles rests with the headquarters of the EBRD in London. 
This also where responsibility for assessing the risk of each project and 
country resides. 

5.4 Reporting on transition 
We have now looked at the field in which the EBRD operates, its general 
structure and presented the resident offices in the Baltic States and their 
work. This section is the first of three that more explicitly addresses the 
scrutiny of the EBRD, describing the reports about transition and the 
strategies for the Baltic States.  

The yearly Transition Report 
The flagship report published by EBRD is called the Transition Report. It 
has been issued once a year since 1994. The report presents an overview of 
the state of economic transition towards market economy in all the countries 
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of operation of the EBRD.75 It comprises 27 country reports as well as an 
overall assessment of the region as a whole. Every report devotes a section 
to a thematic focus. In 2004, for instance, the theme was Infrastructure. The 
Transition report is central to the research activity of the Office of the Chief 
economist: According to one officer, “within research the big thing is the 
Transition Report”.  

The report is described as a “unique source of information on 
developments in Central and Eastern Europe”.76 It analyzes the transition to 
market economies and the macroeconomic performance of the CEE states. 
The evaluations are based on the EBRDs “experience as an investor in the 
region”, which could be seen as referring to the work of the national 
representative offices. The reports are printed on a shiny high quality paper 
and are edited in a pedagogical an easily accessible format, including many 
figures, boxes and colorful representations. During the first years of 
operation the report was distributed freely. In 2006, however, it costs 30 
GBP and the electronic (PDF) version a bit less; however, part of the 
information gets lost if you cannot print it in color.  

The release of the report is subject to press conferences typically attended 
by people from major international news agencies as well as financial 
institutions (e.g. the BBC World News, The Times and Dow Jones) but also 
by people from national daily papers (e.g. the Hungarian Daily and La 
Tribune). The format of the Transition report is standardized, where the 
labels are easily recognized from year to year. This enables the reader to get 
a rapid overview of the EBRD evaluation. We can understand it as 
standardized scrutiny as a product for busy, efficient and investing people. 

The producer of the report 
The responsibility of the report thus lies with the EBRD Chief Economist on 
behalf of the EBRD. Other departments, however, contribute to the report. In 
the beginning of each report this is clearly written out in bold, where it is 
noted that the assessments and views of the report are “not necessarily those 
of the EBRD”. This might sound a bit peculiar in a report commonly 
referred to as the EBRD report on transition. Nonetheless, it implies that the 
EBRD board does not “sign off” on the report: the member countries do not 
have to agree upon its results. The director of policy studies at the Office of 
the Chief Economist describes it in the following manner:  

We can say what we want. We give it to the Board for information 
and comments, and we try to be sort of responsive but technically the 

                                 
75 That is, the Czech Republic, Estonia, Hungary, Latvia, Lithuania, Poland, Slovak Republic, 
Slovenia, Albania, Bosnia and Herzegovina, Bulgaria, Croatia, FYR Macedonia, Romania, 
Serbia and Montenegro, Armenia, Azerbaijan, Belarus, Georgia, Kazakhstan, Kyrgyz 
Republic, Moldova, Russia, Tajikistan, Turkmenistan, Ukraine and Uzbekistan. 
76 EBRD Transition Report, 2004. 
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Transition Report and hence the scores are OCEs [Office of the Chief 
Economist]. They are not the board’s. 

Interview 2.5. 

In this way the Transition Report is regarded as more politically independent 
than, for instance, the country strategies,77 which need to be agreed upon by 
the board. It further highlights that the report is making a judgment that can 
be discussed. It also redistributes responsibility by clearly saying that it is a 
certain branch of the EBRD (the Office of the Chief Economist) that stands 
behind its result rather than the whole of the EBRD. In this way the content 
of the report might acquire more scientific status: it is independent of the 
political leadership of the organization. This also alludes to a division 
between the political (the board) and expert knowledge (the OCE) in the 
organization. The report is a result of the discussion held among people in 
Office of the Chief Economist, and where this agreement on countries’ 
evaluation are presented as different from those of the owners represented 
through the board. 

The content of the report 
Country-by-country assessments inform about macroeconomic facts, such as 
output, expenditure and foreign direct investment. The Transition Report is 
largely made for external users. At one of the local offices, the report was 
referred to as something for academia and mass media. As a local banker 
expressed it, the information was “too old” to be of any value for investment 
purposes. Another purpose of the report is to show the stakeholders or the 
investors (i.e. the member countries) that the bank is “doing the right thing” 
as expressed by another of the EBRD bankers on the local level. The same 
person describes the mandate as being quite clear from the beginning, and 
the reports are a way to show that the bank is still fulfilling it. What then is 
written in these reports, and how is it presented? 

The reports are generally divided into three parts. If we take the 2004 
report as an example, the parts are labeled: (1) Progress in transition and 
macroeconomic performance, (2) Infrastructure; and (3) Country 
assessments. The first part has two chapters of about 15-20 pages each. In 
the report the 27 countries are grouped according to their sub-regional 
belonging: (1) Central and Eastern Europe and the Baltic states (CEB); (2) 
South Eastern Europe (SEE); and, (3) the Commonwealth of Independents 
States (CIS). Assessments often concern one of these groups of countries 
rather than a particular country. An effect is that if a country differs from the 
rest of countries in its respective group, this fact is highlighted, as this quote 
illustrates: “As a group, the CIS countries had another moderate year, with 

                                 
77 The country strategies will be the topic of the next section. 
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only the Kyrgyz Republic making noticeable progress”.78 In this way the 
Kyrgyz Republic is singled out as being different and better than the rest of 
the group to which it belongs. However, it leaves us unclear with its progress 
compared to other countries.  

The sources 
The Transition Report builds on sources from other international financial 
institutions. In particular, data from the IMF are widely used as a source of 
information and data which “feed in” to the indicators.  

We have very different relationships with the IMF and the WB. With 
the IMF in a sense the main overlap is that we are a consumer of their 
data. So, that is a sort of service delivery that goes from Washington 
to us. And we feed them some information back. This is because part 
of their statistic has to do with public debt, for instance. They want to 
know what the various IFIs are doing in terms of lending and their 
public pipeline, so we feed that back. But mostly we are consuming 
IMF information. 

Interview 2.6. 

The EBRD has a way of describing transition as following a path in which 
transition countries pass through in various stages. In the early stages of 
transition investments are largely directed towards infrastructure, whereas in 
the later stages the main target is the private sector. This ‘development path’ 
seems to be relatively similar from year to year and from case to case, with 
all countries going through the stages. There is thus a quite explicit and 
standardized ‘EBRD way’ describing the transition process. It is explicit in 
the sense that people working for the organization can refer to the 
‘procedure’ in a similar way as it takes the shape of more or less spelled out 
checklists and criteria for evaluation. However, when a country is leaving 
the development path, it is singled out if it is being ‘downgraded’.  

This poses a problem, both to the country and to the EBRD. What has 
happened? Why isn’t country X progressing as it was expected or as the 
neighboring countries are? Through the measurements presented in the 
reports, it is possible to make ‘non-conformation’ quite visible in an explicit 
way. The opinions and scores published in the Transition Reports are, 
accordingly, a way to provoke such a dialogue as explained by the director 
of policy studies at the EBRD. According to an EBRD official, the reports 
are “filtering back” into the policy dialogue at the local level. I will develop 
these aspects in the section on measuring transition. 

                                 
78 Transition Report, 2004. 
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Country strategies  
The operations of the Bank in each country are supposed to be in accordance 
with the respective country strategy. The country strategies inform about the 
economic performance of the country and then identify the “key challenges” 
and finally compose the planned activities of the EBRD in the country for 
the years to come. They are approved by the board of directors and are 
reviewed every year, taking into consideration the general developments in 
the countries in question. The strategies describe the current progress, as 
well as the most important issues that the EBRD will work on in the future. 
It is interesting to note that during the period the strategies in the Baltic 
States were aligned with the EU accession process: they are presented as 
being developed to support the countries’ efforts towards accession to the 
EU and to ensure that the countries comply with the standard for EU 
accession.  

The kind of figures that are used to describe and assess countries are 
considered characteristic of the organization’s scrutiny; they suggest what 
are important activities and results. Firstly, figures regarding the size and 
number of investments are presented. Important parameters are the total cost 
of the projects and the part covered by an EBRD investment. For instance, 
the total project cost for 42 projects in Estonia is €1,016 million, out of 
which the EBRD financed €454 million (45%). The ratio of private to public 
sector investments in the portfolio is another measure mentioned. In Estonia, 
the private sector ratio is relatively high (87%), whereas in Lithuania it is 
relatively low (67%).79  

The activities are categorized by sector. The sectors are energy, financial 
institutions, general industry, infrastructure and Specialized Industries. What 
kind of information is then provided under these headings? To a large extent 
the account is based on secondary data. One can thus see this as an account 
of other accounts, where not so much new knowledge is added; rather, 
opinions and information that were produced elsewhere are repeated. Hence, 
the integrity issues in the Latvian country strategy starts out with referring to 
the Regular Report by the European Commission and ends with describing 
what the Commission report concluded. Also with regard to several other 
issues the main source of information is the European Commission’s 
Regular Reports. 

Secondly, following this general presentation of the state of affairs in the 
country in question, the next section deals with the “Progress in Transition 
and the economy’s response”. After a brief review of the macroeconomic 
conditions for the Bank operations, a presentation is provided of the 
transition “successes” and “challenges” in each of the sectors previously 
mentioned. An example of a “challenge” can read as follows: “Continued 
efforts are needed to complete the privatization process, restructure some of 
                                 
79 EBRD, Country factsheets, 2005. 
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the large local companies and improve their corporate governance 
standards”.80 A few different kinds of measures and figures are presented to 
describe the EBRD activities in the country strategies. Thirdly, the last 
section deals with the actual strategy of the bank in relation to each sector. 
Relating to the previously defined “challenges”, the main priorities of the 
bank’s activities for the coming years are presented.  

The country strategies are thus relatively brief and not very detailed. They 
give the broad picture and frame the activities rather than outline a strict path 
to follow. In contrast to the Transition Reports, the country strategies are 
approved by the Board, where all member countries are represented. This 
implies that the countries of operation also approve the strategies because 
they are members of the EBRD. Because the EBRD Board signs off the 
strategy, the recipient countries are able to influence the strategies from 
within as well. The strategy has a political dimension that goes under the 
label of Article 1, the first article of the establishing agreement. In order for 
all the countries to ‘sign off’ the strategy, it needs to be written in a certain 
diplomatic way, as illustrated by the quote below from one of the economists 
at the Office of the Chief Economist.  

In the country strategy we have to make a statement about the 
democracy. They have to be carefully worded because, unlike the 
transition report, they are approved by the board. You sort of feel that 
you have to formulate things very carefully to a) be truthful but to b) 
be politically acceptable. 

Interview 2.6. 

Stakeholders are consulted in the early phases of the Country Strategy, in 
addition the EBRD invites a more general public to comment on the existing 
strategy. This can be seen as a way to legitimize the strategies locally and 
ensure their acceptance. The strategies are made accessible to the public 
through the EBRD website.  

A central discussion held in this context concerns the previously 
mentioned topic of whether and when the countries ought to graduate, i.e. 
become considered as full market economies. When graduation occurs, the 
EBRD will, per definition, no longer be additional in the country in question. 
According to the five-year strategy adopted in 2006, graduation will take 
place by the end of 2010 in all the states that became EU members in 2004. 
Estonia, Latvia and Lithuania will upon graduation, be considered as market 
economies and thus no longer recipient countries of the EBRD. Yet, they 
will remain shareholders and members. 

                                 
80 Lithuanian strategy overview, 2004. 
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5.5 Measuring transition  
The conversation below is an extract from an interview in Lithuania, where I 
inquired over the risk rate of Lithuania. In as sense it neatly captures what 
seems to be a main goal and activity of the EBRD, namely to measure 
transition: 

- What is the risk rate of Lithuania, as a whole? 
- What was Latvia? 
- Five 
- Latvia was five? We are the same! 
- Estonia was three though. 
- Yeah, they are a bit better. I can’t remember: it changes, but five 
sounds about right. 

Interview 2.4. 

Following a risk analysis, all countries as well as projects are rated from 1 
(low risk) to 10 (high risk).81 The risk rating is described as an internal 
instrument that can be used to assess the risk of the whole “portfolio of 
states”. The ratings can also be used as an indication of the progress in 
transition: In general, the more advanced market economy, the lesser the 
risk. There are ratings, however, that explicitly evaluate the progress in 
transition. As a consequence of these activities, the EBRD has indeed 
become somewhat of a standard setter in how to measure transition. In this 
section I will present two types of ratings that are used to measure transition. 
The first measures the progress in transition of all countries of operation. 
The second measures the transition impact of the EBRD projects in the 
countries.  

Transition indicators 
Parallel to the banking activities, the EBRD conducts research on transition 
and is a central actor in measuring and collecting data on the transition 
towards market economy (Havrylyshyn, 2004). In particular, every year the 
EBRD assesses the development towards market economy of its 27 countries 
of operation by scoring them according to various Transition indicators. The 
EBRD Transition indicators have become one of the most broadly accepted 
ways to measure transition. These indicators, which are presented in the 
Transition Reports, represent a simplified way to present the assessment of 
the EBRDs Office of the Chief Economist (OCE).  

                                 
81 The EBRD uses a similar methodology as established international standards – those of 
“Standard & Poor’s” and “Moody’s” risk ratings are often mentioned – in order to evaluate 
the risk of countries and companies. All countries of operation are also rated on the same sort 
of scale. 
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By being assessed and scored, the countries of operation are singled out 
as progressing, stagnating or regressing in their transition to market 
economy. The Transition indicators scores range from 1 to 4+, where 1 
refers to “little or no change from a rigid centrally planned economy” and 4+ 
to “standards of an industrialized market economy”. At the outset, there were 
eight groups of transition indicators that were called “overall transition 
indicators” and measure transition regarding the three themes: enterprises, 
markets and trade and financial institutions. Later, another theme was added 
measuring transition regarding Infrastructure, which is reflected in the 
second table. The infrastructure reform rating is calculated as an average of 
five reform areas: electric power, railways, roads, telecommunication, water 
and waste water. In all, there are 13 indicators on which all countries get a 
score.  

The classification system was created in 1994. To refine the system, 
pluses and minuses were added to the 1-4 scale beginning in the report of 
1997 (EBRD, 1999).82 If a score has changed from last year, it is easy to see 
through the use of the arrows. Upward arrows indicate “upgrades” while 
downward arrows indicate “downgrades”. One arrow pointing upwards next 
to the score thus means that the country has been up-graded one point (e.g. 
from 3 to 3+). Two arrows indicate that it has been upgraded by two points 
(e.g. from 3 to 4). If it has a lower grade than last year, this is marked with 
an arrow pointing downwards. It is common that the scores remain constant 
in comparison with last year (no arrow), with a few countries having one 
arrow pointing upwards in one or several fields.83  

To obtain a flavor for the transition indicators Tables 1 and 2 present an 
extraction from the 1999 and 2005 transition indicators scores. Three rows 
referring to Estonia, Latvia and Lithuania have been extracted. 

                                 
82 “+” and “-“ ratings correspond to adding or subtracting 0.33 from the full value. An average 
is obtained by rounding down. For instance, a score of 3.6 is treated as 3+ while as a score of 
3.8 corresponds to a 4-. (EBRD Transition Report, 2005, p. 202) 
83 In the 2005 Transition report only 30 of 243 scores (27 countries x 9 categories = 243 
scores) were accompanied by an arrow pointing upwards (Transition Report, p. 4).  
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Table 1. Transition indicators scores, 1999 
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Estonia 4 4 + 3 + 3 4 3 - 4 - 3 

Latvia 3 4 3 - 3 4 + 3 - 3 2 + 

Lithuania 3 4 + 3 - 3 4 2 + 3 3 - 

Source: EBRD Transition Report, 1999, p. 24. 

Table 2. Transition indicators scores, 2005 
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Estonia 4 4 + 4 -  4 + 4 + 3 4  3 + 3 + 

Latvia 4 - 4 + 3 4 + 4 + 3 - 4 - 3 3 

Lithuania 4  4 + 3 4 + 4 + 3 4 -  3 3 - 

Source: EBRD Transition Report, 2005, p. 4. 

What then do the scores (1-4+) that each indicator can take on really stand 
for? Two examples of classification of indicators are used below (Tables 3 
and 4) as illustrations. The first indicator refers to transition within enterprise 
sphere: more precisely, progress with regard to ‘Small-scale privatization’,84 
an area in which all the three Baltic States have been scoring high. The 

                                 
84 For an analysis and discussion of the different modes and types of privatization during 
transformation cf. Olsson, 1999. 
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second illustrates one of the indicators within the theme of market and trade, 
namely ‘Competition policy’, an area in which the Baltic States do not 
perform equally well, judging from the scores of 1999 and 2005 (Tables 1 
and 2). The description of the values that each variable is standardized and 
can be found in any of the EBRD Transition Reports, the tables below were 
taken from the 2004 Report. 

Table 3. Example 1 of classification of indicators  
Small-scale privatization 

1 Little progress 
2 Substantial share privatized 
3 Comprehensive program almost ready for implementation 
4 Complete privatization of small companies with tradable ownership rights 

4+ Standards and performance typical of advanced industrial economies: no state 
ownership of small enterprises; effective tradability of land. 

Source: EBRD Transition Report, 2004, p. 199. 

Table 4. Example 2 of classification of indicators 
Competition policy 

1 No competition legislation or institutions. 
2 Competition policy legislation and institutions set up; some reduction of entry 

restrictions or enforcement action on dominant firms. 
3 Some enforcement actions to reduce abuse of market power and to promote a 

competitive environment, including break-ups of dominant conglomerates; 
substantial reduction of entry restrictions. 

4 Significant enforcement actions to reduce abuse of market power and to promote a 
competitive environment. 

4+ Standards and performance typical of advanced industrial economies: no state 
ownership of small enterprises: effective tradability of land. 

Source: EBRD Transition Report, 2004, p. 200. 

The two examples serve as illustrations of how observations are translated 
into scores and vice versa. The indicator of Competition policy (Table 4) 
takes the value 1 when there is “no competition legislation or institutions”. 
This definition is interesting in that it is the absence of something that 
defines the lowest score also the wording is sparse. This is in stark contrast 
to the highest score, which is defined in richly and is positive terms. A 
country is awarded the highest score, a 4+, when it shows the “standards and 
performance typical of advanced industrial economies”, which is described 
as an effective enforcement of competition policy and unrestricted entry to 
most markets.  

But what is the standard of market economy? The content of the end-
stage of transition is somewhat difficult to define. It is also pointed out that 
hardly all the ‘old’ market economies would live up to high performance 
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required to get a 4+ on all the categories measured by the EBRD. For sure, 
how to define the standard of a market economy is an issue that is often 
problematized by the EBRD economists. In a presentation held by an EBRD 
economist, the following quote by Coase is used as an illustration of where 
the problem lies:85  

These ex-communist countries are advised to move to a market 
economy, and their leaders wish to do so, but without the appropriate 
institutions no market economy of any significance is possible. If we 
knew more about our own economy, we would be in a better position 
to advise them. 

Coase, 1991 

The lack of definition of the ‘endpoint’ of transition is also described as a 
limitation of the methodology of the EBRD, by the EBRD itself. It has been 
suggested to change this endpoint from ‘transition to markets’ to ‘market 
consolidation’ (EBRD presentation, 2006b). Market consolidation may 
suggest that the endpoint becomes more relative, “consolidation” being a 
more dynamic term.  

The standard of comparison, i.e. market economy, is thus inherently a 
problematic expectation because it is difficult to define. The scores, 
however, enable other types of comparison, over time as well as between 
different countries. In the indicators referring to overall transition (the eight 
first) all the different descriptions of 4+ begin with the same wording 
“standards and performance typical of advanced industrial economies”.  

However, the standards of such economies might obviously vary so the 
benchmark is more relative than it might sound. The 4+ is in that sense less 
precise than the score 1. One can ask if it is even possible to define the ideal 
standard of a market economy. The worst score is more easily defined 
simply as planned economy, without mentioning of any standard. The EBRD 
is nevertheless quite open with the fact that the standard of comparison is 
dynamic. 

Progress is measured against the standards of industrialized market 
economies, recognizing that there is neither a perfectly functioning 
market economy nor a unique endpoint of transition. 

EBRD Transition Report, 1999, p. 22. 

                                 
85 This quote from the Alfred Nobel Memorial Price Lecture of Ronald Coase in 1991 was 
used in a presentation on how to measure the transition impact at the EBRD (EBRD 
presentation, 2006). 
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Downgrades are rather rare, and when they do occur they receive significant 
attention when the reports are presented.86 In practice downgrades imply that 
a country has been moving ‘backwards’ in a certain field, which is somewhat 
at odds with the whole notion of transition. Yet, it also shows that there is 
not only a way forward but that there can be drawbacks as well. The 
transition indicators sometimes function as a way to initiate a policy 
dialogue with a country. At the same time, governments may get upset if the 
‘their’ figures are not as positive as expected. As described by an officer at 
the Office of the Chief Economist: 

We have a lot of discussions with various government levels about the 
results and what they mean, and so on. This year it was the Romanians 
that got upset and sort of within days of the report coming out, the 
Prime Ministers office rang our Resident Office who rang us, and 
[they] really wanted to know where those figures came from and why 
are they so…bad, I presume. And that is a great opening so we can 
start discussing these things. 

Interview 2.6. 

It has happened that representatives from the country under scrutiny 
contested or questioned the EBRD assessments. A similar story was told to 
me by the head of the Latvian Financial and Capital Commission. The 
commission had become upset by the EBRD assessment, but after some 
discussion they had agreed on the ‘numbers’. According to him, it was the 
EBRD that had misunderstood the Latvian statistical data. The point here is 
not to state who was right or wrong, but rather to conclude that the 
evaluation of the EBRD led to reactions from the national authorities, 
especially, though not surprisingly, in cases where the country in question is 
depicted as performing badly. 

Irrespective of their possible biases and inaccuracies, the transition 
indicators are widely known and referred to, particularly by the research 
community. The indices have become established in the literature and allow 
for a large sample being collected by the same source (Staehr, 2003). 
Furthermore, the EBRD’s transition indicators are described as “widely 
accepted” and as the “best available” summary of policy effort and market 
reform despite all of their “shortcomings” (Havrylyshyn, 2004). One reason 
why many researchers tend to use the indicators is that they are handy for 
statistical analysis. As described by an officer from the Office of the Chief 
Economist:  

                                 
86 There was only one arrow moving downwards, and it concerned the category large-scale 
privatization in the case of Russia. This was one of the topics discussed and which led to 
several questions when the report was presented at the Stockholm School of Economics in the 
fall of 2005. 
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It turns out that they work pretty well econometrically because they 
give you the sort of results that you want. 

Interview 2.6 

According to this quote, it is suggested that the EBRD did not construct the 
indicators to be easy to use on purpose; rather, they “turned out” to be 
working well. However, this does not mean that the indicators have not been 
contested.  

To sum up, measurability appears to be important. Without the ability to 
tell the story in numbers, the standardized scrutiny would loose part of its 
attraction. Scores can be broken down to criteria, which are measured by 
different dimensions, where the dimensions might take different values, etc. 
The end result is neat: we are presented with graphs and where sectors and 
countries can be easily compared.  

Assessing Transition Impact  
One of the fundaments of the EBRDs mandate is to promote transition. 
Thus, it becomes important to show that the investments of the EBRD 
actually have a positive impact on transition in the countries of operation 
becomes important. To measure transition impact the EBRD has 
operationalized it into three dimensions and seven criteria that can take on 
various values. The three dimensions are: (1) the structure and the extent of 
markets; (2) market institutions and policies; and, (3) market-based conduct, 
skills and innovation.87  

The first dimension is assessed through two criteria: (1) Greater 
competition in project sector (e.g. the entry of a new foreign player); and, (2) 
Market expansion (e.g. cross-border infrastructure developments). The 
second dimension is measured by using two other criteria: (1) increased 
private sector participation (e.g. privatization of a state-owned bank); and, 
(2) laws and policies (e.g. improved legislation in telecom sector). Finally, 
the third dimension is measured by using three criteria. The first refers to the 
transfer and dispersion of skills, the second the demonstration effects from 
innovation, and the third concerns setting standards of corporate governance 
and business conduct. These three dimensions and the seven criteria are 
illustrated in Figure 3 below.  

                                 
87 EBRD presentation, 2006a. 
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Figure 3. Assessment of transition impact 

 
Source: EBRD presentation, 2006a. 

Further, two ratings are used to measure transition impact. The first rating is 
used to assess the intensity of transition impact potential (TIP) and the 
second to assess the risks to transition (RTI).  

The TIP has to do with to what extent the project will lead to transition. 
High intensity, for instance, would be the case if the project has the potential 
to become the first one in an entire sector and thus have large demonstration 
effects. Another example of excellent potential is if the project addresses key 
transition challenges, or if the sector requires a policy change and the EBRD 
will come to play a key role in policy dialogue through the project. The TIP 
scale has five values: unsatisfactory, marginal, satisfactory, good and 
excellent.  

The RTI has to do with the likelihood of not achieving the potential of the 
project. Or, even worse, the risk of a negative transition impact from 
perverse effects attributed to the project. The transition risks correlate with 
the commercial risks: if a project does not perform, transition impact 
potential will not be realized. The risk is translated into a scale that contains 
four values: excessive, high, medium and low.  

For the years 2000-2005, the transition impact was measured for 13 
sectors in 27 countries. Including the rating based on the potential and risk, 
the Office of the Chief Economist made a five-point scale rating the overall 
transition impact of the projects and the different sectors. The transition 
impact could range from “none” to “very significant” with the intermediate 
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steps of “minimal”, “moderate” and significant. The results were presented 
as follows: in 30 per cent of the sectors the projects had a significant or very 
significant impact and overall there was a good impact in countries at all 
stages of transition. In their analysis of the results the EBRD raises several 
factors to explain why the transition impact is high or low.88  

The EBRD reflects on its role concerning measurements and 
methodology. One such reflection is that that advantage of assessing the 
transition impact according to this kind of methodology is that it allows for a 
sharper focus on results. As described in an EBRD presentation, focus is on 
what the project “does to the economy” rather than on what the EBRD “does 
to the project” (EBRD presentation, 2006a).  

These kind of assessment of transition pave the way for a large degree of 
monitoring. Specifying the different components of transition impact makes 
it easier to follow whether and how EBRD projects influence a country’s 
transition. A key feature of the assessment of transition impact is the use of 
‘Monitoring benchmarks’. Each criterion can be operationalized into 
benchmarks, i.e. things that are easy to count or assess and that can be used 
to compare different projects success.  

The main point here is not so much the actual results of the assessments, 
but the way they are framed. A lot of effort is put into breaking down 
abstract criteria into smaller and more concrete entities, followed by 
operationalizing the different values these entities can take.  

5.6 Monitoring transition 
Measuring and assessing transition become an important aspect, both to 
legitimize the investment and to be considered as a knowledgeable 
organization in order to talk about policy with respective governments. This 
aspect will be the topic of this section. 

First, a description is given on how projects are monitored. Second, I take 
bring up points of remark from the perspective the partners to the EBRD. 
The third section makes a few remarks about policy dialogues. 

                                 
88 The country’s general reform process and the size of the country are two external factors. If 
the country is very large (as the case of Russia), the relative transition impact of the EBRD 
projects will be lower. In the Baltic States ‘Additionality constraints’ have a negative impact 
on the transition impact. Hence, if there are fewer and fewer opportunities to be additional, 
there will be less projects and thus less impact of the projects in a whole sector. Another 
factor that restricts the transition impact are so called Article 1 constraints. In countries which 
do not live up to the political condition set up in Article 1 of the establishing agreement, such 
as Belarus, Uzbekistan and Turkmenistan, there will also be less possibilities to finance 
projects and less overall impact on transition. 
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Keeping the watch and filling in checklists 
As previously described, for the EBRD to live up to its mandate, the 
investment must follow several conditions. These features shape the daily 
work of the local bankers and of those working in the companies that receive 
EBRD funding. Or as described in the ‘Presidents message’ in a an EBRD 
Annual Report:  

Through monitoring, dialogue and especially through operations with 
clients and investors, the EBRD will keep a constant watch on the 
particular approach to transition in each country and the most relevant 
ways for the Bank to support progress. 

EBRD Annual Report, 2005, p. 5. 

Monitoring is indeed an important activity of the EBRD. Far from being a 
disinterested investor, it has the important role of ‘keeping an eye’ on the 
region, as described by an interviewee. Thus, on the one hand, the EBRD 
uses investments in order to build market economy and democracy; on the 
other, it scrutinizes the development of the countries to keep within its 
mandate.  

The monitoring procedures of the EBRD are pursued at two levels: by 
bankers in relation to local investment projects, leading to ‘a stamp of 
approval’, and by economists at the London office, i.e. monitoring of states 
with a more general (rather than just project-related) focus: macro-economic 
developments, law implementation, etc. EBRD operations in a country can 
be suspended or modified if they do not make progress towards democracy 
and market economy. So far, loans have not been suspended in a country 
because of political concerns. However, loans have been granted to private 
rather than public projects (Smith, 2001).  

Monitoring procedures are followed from year to year and independently 
of the country in question. Concerning transition impact monitoring, the 
same framework is applied at appraisal and post-evaluation of projects. First, 
the potential transition impact is identified at appraisal. Screening of new 
projects assesses their potential transition impact, building on previous 
experience, whereas post-evaluation seeks to verify achievements and 
further prospects. Given the qualitative nature of the assessments, the EBRD 
describes “validation” as a continuous challenge. In the private sector 
projects there is a need to validate the evaluation with several observations. 

As described in Sections 5.4 and 5.5, in order to monitor transition 
impacts the EBRD staff uses standardized checklists. The basic checklists 
contain the dimensions and criteria listed in the figure under measurements. 
An increasing amount of tailored checklists are being used as well (Grettve, 
2001). There are now checklists adapted to certain countries and sectors 
(Lago, 2002). Yet, there is a more continuous aspect to monitoring. On the 
financial side, all projects go through a number of “stages” that are applied 
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to EBRD projects. Whether it is an Estonian, Latvian or Lithuanian project, 
it will be subjected to very similar monitoring and evaluation by the bankers 
concerning additionality and financial soundness in the first stages and then 
by the economists that focus more on evaluating the transition impact.  

The Bankers aim primarily at finding and preparing investment projects. 
The management in London gives the business project a first approval, 
which is referred to as “concept clearance”. Then a banker is assigned to 
develop a proposal on the financing, which eventually gets approved or not 
by the EBRD board. The different principles to which all investments must 
abide must be considered in order for the project to be approved by the 
board. One of the bankers in the Baltic States compared this to a “sales job”. 
To describe the features of the EBRD the local banker often illustrates the 
difference of the EBRD compared with a regular commercial bank whose 
only concern is the financial viability of a project. This comparison 
illustrates their frame of reference, confirmed in the description of the role of 
the banker as a business developer. Information is a key feature in order for a 
project to be financed by the EBRD. The process from the first presentation 
to the final decision can be quite long. However, the more information from 
the future partner, the shorter the process: 

And typically, if it all goes well, and this depends very much on how 
much information and material are prepared by the client – of course, 
because we don’t know the company to the same extent as a 
commercial bank – so if those are well prepared, then the whole 
process might take 3 months; otherwise it takes longer. 

Interview 2.4. 

Once funds are granted, the EBRD continues to monitor the company, which 
eventually implements the project. There is a quite standardized way to 
check different aspects regarding the well-being of each project. As 
expressed by the head of the Latvian office: Did what was supposed to 
happen really happen? Did the company buy that machine for which it took 
up the loan? Did the customer base expand? A project can get three grades 
from satisfactory, which is the basic level and “nothing special to strive for”, 
good or excellent. As pointed out somewhat skeptically by a banker, “there 
are ways to measure it [the transition impact of the project] but a lot of it is 
also based on subjective issues”. 

Getting used to the procedure  
How then can the monitoring be seen by the companies that are scrutinized? 
On the one hand, it is suggested that by following and being monitored on 
the EBRD standards, companies are rewarded with legitimacy from working 
with the EBRD. The following might illustrate the view from the EBRD at a 
local level: 
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We are difficult because we take a bit longer time and we insist on 
certain things. Still, people do business with us because they want to 
change as well. Company A is a good example. They want to expand; 
they want to access other markets; and they want to access 
international banks lending. We go in and they get a stamp of 
approval in a way. We think that they are doing the right things; they 
are transparent, and they are a properly run company. Then other 
banks can say ‘ah the EBRD has done their due diligence’ and are 
happy with them. For them, it meant a lot of work. But I think they are 
fairly pleased now. They are the second largest company in this 
country. 

Interview 2.4. 

The EBRD is thus a first instance that can lend legitimacy to companies. The 
term “stamp of approval” is important: if the EBRD invests, which means 
they approve, then the project or the companies automatically gain a general 
status of legitimacy. Indeed, the very presence of the EBRD might bring 
legitimacy to a project in which even the EBRD is not the only or main 
financier. For instance, in the context of nuclear power investment in 
Ukraine in 1999 the following was written with reference to an upcoming 
EBRD meeting: 

The fate of the Khmelnitsky 2 and Rivne 4 reactors will hang in the 
balance at the next meeting of the European Bank of Reconstruction 
and Development (EBRD) in September. Though the bank’s loan of 
$190 million would cover only a small percentage of the $1.72 billion 
needed for the project, it will provide crucial backing that is expected 
to lead to further support from Euratom, Russia and export credit 
agencies based in Europe, Japan and the United States. 

Beckman, 1999. 

It is thus not only the opinion of other local investors that is influenced by 
the approval of EBRD, but also other states and international institutions. 
The EBRD has a function similar to that of an auditor whose opinion other 
stakeholders trust in and act accordingly. A partner of the EBRD in Riga 
describes the EBRD as “making life more difficult”; in contrast to other 
lenders, with the EBRD as a granter of loan, the company has to follow a 
certain procedure. The contacts are most intense in the beginning of each 
project. Typically, then, all tender documents prepared according to the 
EBRD standards have to be checked by the EBRD. Then, as the EBRD 
bankers get to know the company better, less monitoring seems to be 
needed: “They [the EBRD] are not approving every tender document 
anymore; they are trusting us”, as a project manager at a company expressed 
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it.89 It usually takes more effort for the company to prepare these EBRD 
specific reports in the beginning of the project. However, once the standard 
format is established, it becomes a routine procedure that can be used in 
other contexts as well. The EBRD approach is thus eventually accepted as 
the one way of doing things, as explained by a project leader. 

That is something extra but it does not take a lot of work. It looks like 
very much but as you see it is report number 30. It took a longer time 
to prepare it in the beginning, but now it is just the same: changing 
figures mainly and some sentences on what has been done. So, it’s 
special, but anyway, I think we would be obliged to have some reports 
to other parties anyway. But now they accepted this form of reports 
and we are using it for other partners as well. 

Interview 2.3. 

The companies under scrutiny become used to a certain format or standard 
of reporting. This format is then used to report to other lenders, stakeholders 
or interested parties. The EBRD standard is therefore re-used and although 
learning it from the beginning took some efforts, once it is implemented as a 
standard format, there are some synergetic effects. For instance, the 
monitoring procedure of the EBRD gives rise to different reports that need to 
be written by the company: financial reports and environmental reports. 
These have to be prepared following EBRD standards. However, the same 
documents might be used when reporting to the municipality: 

This (the financial report) is sent to the infrastructure responsible at 
the EBRD. The same copies are sent to Riga city to the ministry of 
environment, prepared according to the requirements of the EBRD-- 
cash flows and such things. And then there is an additional report 
every year. It is an environmental report, which actually has to show 
the situation of our enterprise with environmental questions, 
especially where the EBRD investments were made. 

Interview 2.3. 

The EBRD may create rules for business firms that do not exist in the 
country of operation. For instance, in the early 1990s, tender procedures 
were not regulated by the national law in Latvia. Nevertheless, EBRD 
partners were required to follow the EBRD rules for tender procedures.90 

Policy dialogues in agreement with others 
The local offices not only monitor investment projects but they also keep a 
“general eye”, as expressed by a banker, on what is going on in the country. 
                                 
89 The particular example is taken from Riga Water. According to the EBRD, however, the 
procedures look similar in all countries of operation. 
90 Now the regulation is adapted to EU standards. 
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As noted by an employee, this is important in order for the EBRD to be able 
to assess the risk of the “whole portfolio of states”. The most important 
source of information is people to people contacts, according to the EBRD 
Representative in Latvia. For instance, he calls the Minister of Finance or the 
Minister of Economy from time to time when he has any question. The 
EBRD has a high legitimacy and does not have problems in accessing the 
government authorities or the government. This is explained by the fact that 
the EBRD has helped financially to “build up the country” and has thus 
created “some goodwill”, according to a local banker. Given that the EBRD 
will invest more in the future, this might also motivate the country’s 
government in letting the EBRD in. 

The EBRD has the ambition to have policy dialogues, which is a way to 
combine the economic with the political mandate. The contacts are informal 
and on a personal level. This is something that is often expressed as 
differentiating the EBRD from other similar organizations. However, the 
EBRD does not formulate policy issues on its own, but rather seeks 
agreement with other similar organizations. The strategies are also 
developed through a policy dialogue with similar organizations. Hence, the 
policy dialogue is always ‘closely coordinated’ with the IMF, the World 
Bank, other International Financial Institutions and the European Union. 
This is done to help ensure coherence in the implementation of the EBRD 
strategy with other financial actors. It is therefore important to stress that the 
organization acts in accordance with other organizations, which functions as 
a European and international network of governmental financial institutions. 
Coordination with these actors also takes place on a concrete level. The 
EBRD is not a single investor, so it seeks co-financing opportunities with 
other IFIs and EU programmes as well as commercial banks.  

According to one of the head of offices, the EBRD does not have an 
explicit policy agenda and does not “push things” (e.g. criticizes the 
government) in the Baltic States as they would, for instance, in less 
democratic countries. However, every now and then the EBRD takes up 
policy issues even, for instance, in Latvia, such as the lack of transparency in 
the public sector, “just to remind the policy makers that we haven’t forgotten 
about it.” This can be seen as an illustration of the balancing between acting 
as a financial partner on the one hand and managing the political mandate, 
on the other.  

Being financed by the EBRD means more than being supported in strictly 
the financial sense. It may give the company more strength in discussions 
with politicians (the owners in the case of public firms): for example, the 
project leader of the Riga Water projects claims that it makes life easier for 
them when arguing with local politicians because they can refer to the fact 
that they have to “follow the rules that are set up by our financer the EBRD”.  
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5.7 Conclusion  
In this section I summarize the main findings of this case study by answering 
the questions asked in the beginning of the chapter. Who is performing the 
scrutiny? What is being scrutinized? And how is this done? 

Concerning the first question (who is scrutinizing?), it is clear that in this 
case scrutiny is much more of an in-house activity than in the previous case 
of the Commission. It is primarily the economists working at the Office of 
the Chief Economist that work with monitoring and assessing the countries 
in general. They also develop methodologies for how to measure the 
transition impact of projects in the countries and they follow up transition 
impact throughout projects. There is a distinction between the EBRD and the 
Office of the Chief Economist as an actor. The EBRD is not a scrutinizer 
having a unitary culture and one view. Rather, the different types of 
organizational bodies will act according to different logics. However, the 
hierarchy is clearly defined and the organization is often described as 
“centralized”. 

Yet, rather than being on a market with competitors, the EBRD is the 
center of an investing community, a community that has different stakes. 
The environment is often referred to and described as “stakeholders”. The 
stakeholders are governments, investors, members and recipient states, often 
coinciding. Some investing countries are also recipients, whereas others are 
only investing and want a confirmation that the funds are spent 
appropriately. Finally, some are recipient countries as well.  

Second, what is being scrutinized? The two main objects of scrutiny are 
the projects of the EBRD and the development of the recipient countries. 
But most importantly perhaps, the EBRD focuses on scrutinizing the effects 
of its own activities, in order to ascertain it (still) fulfils its mandate. 
Concerning the projects, it is both their general success (did the project yield 
what was expected?) and their transition impact that is being assessed, i.e. 
the impact of the project on a wider environment (e.g. a sector of the 
economy). Concerning the countries, it is their progress towards becoming 
market economies that is being scrutinized. In practice, the EBRD 
scrutinizes the degree of similarity with the standard of industrialized market 
economies. When measuring progress, the EBRD takes into account various 
macroeconomic statistical data, as well as the creation of new rules and 
institutions in the countries in question. The work of other organizations is 
described as “feeding in” (e.g. the EBRD uses data produced by other 
organizations) to the scrutiny of the EBRD and the general assessments are 
checked against those of other similar organizations.  

How then is the scrutiny performed? Transition and non-transition are 
related to each other through several measurable and quantifiable 
intermediate steps. Transition thus becomes constructed as a gradual and 
incremental development. It is partly its ability to make this quantifiable 
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division that has made the EBRD scrutiny receive attention. Indeed, the 
process of scrutiny evolves around the division of progress into different 
steps and different areas.  

Consequently, through constructing the transition indicators, the EBRD 
divides transition thematically and temporally. Measurability in the world of 
the EBRD comes through division and quantifications. Depending on the 
quantity and quality of institutions and laws, it will yield different numbers 
on a scale.  

An important part of creating this type of scrutiny is therefore to define 
the various objects to be measured, group them according to different themes 
and then to classify the various performances based on a scale. To construct 
transition as dividable in intermediate steps enables the use of econometrical 
methods to analyze the countries’ development and thus opens up the results 
to a wide audience of researchers.  

In the next chapter I will describe a third type of scrutiny, namely scrutiny 
connected to reputation. This is done through describing the work of the 
NGO Transparency International in the field of anti-corruption. 
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Chapter 6.  

Scrutiny connected to reputation: 
the case of Transparency International 

By pushing for international agreements, by reforming laws, 
regulations and standards and by introducing new policies to curb 
corrupt practices, we can eradicate the scourge of corruption. TI 
[Transparency International] demonstrates how a constructive and 
efficient civil society can help in shaping better governance in a 
globalised economy. 

Peter Eigen, Chairman of Transparency 
International, Seoul, May 2005. 

The NGO Transparency International (TI) has been devoted to placing the 
problem of corruption on the world agenda, as well as to providing solutions 
to ending such corruption, as reflected in the above quote (Eigen, 2005). TI 
has become the world’s largest and most famous NGO within the field of 
corruption. Through various indices, TI is scrutinizing to what extent 
countries have problems of corruption. For instance, through monitoring the 
implementation of conventions, whether states live up to their commitments 
in combating corruption is examined. As a result of the TI monitoring and 
rankings, states receive a reputation as being more or less corrupted. The 
work of the NGO TI can thus be regarded as scrutiny connected to 
reputation. But within this type of scrutiny, who is performing the scrutiny? 
And what is being scrutinized? How is this done? Through describing the 
work of TI, this chapter aims to shed light on these questions. 

First, a brief background against which the work of TI takes place is 
presented. This is done by describing how the views on corruption and anti-
corruption have developed. Second, the history of TI is depicted, showing 
how the organization went from being pioneers within a new field to 
becoming agenda setters within the same field. Third, the structure of the 
organization is presented, in particular its three Baltic Chapters. Fourth, a 
description of how corruption is reported is given, followed by a description 
of how corruption is measured. Finally, how corruption is monitored is 
delineated. The last section summarizes the findings and answers the 
questions stated above. 
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6.1 Corruption and anti-corruption 
Corruption and the impetus to combat corruption have received more 
attention in recent years (Elliott, 1997). A sign of this is that anti-corruption 
has emerged as a global issue of revolutionary force (Glynn et al., 1997). 
However, despite the increased amount of anti-corruption activities, it is 
difficult to prove the actual reduction of corrupt practices (Wang and 
Roseneau, 2001). Corruption continues to be considered an important 
hindrance to development, especially regarding some of the former Soviet 
countries in Eastern Europe.  

TI is often used as an example of the global reach of the fight against 
corruption. However, when TI was created, there was not much of an anti-
corruption field; the term ‘corruption’ was barely mentioned by international 
organizations dealing with its consequences. At the World Bank, for 
instance, it was common to use the expression c-word instead of mentioning 
corruption. This was partially because corruption was not openly recognized 
as a hindrance to development. Some economists even saw bribery as a 
positive driver for development, i.e. as “grease for the wheels of progress in 
overregulated societies” (Brademas and Heimann, 1998) or “the oil that 
keeps the engine running smoothly” (Pieth, 1997). Today, this type of 
argument is no longer accepted. Although anti-corruption activities have 
increased rapidly during the past 15 years, their effects are questionable 
(Andersson and Heywood, 2006). Some authors even suggest that anti-
corruption campaigns have a negative impact on corruption (ibid.). A 
program coordinator at TI describes the people working there as the creators 
of a new market, the market of anti-corruption.  

TI defines corruption as “the abuse of entrusted power for private gain” 
(Transparency International, 2007). Together with its definition comes a 
description of its effects: “it hurts everyone whose life, livelihood or 
happiness depends on the integrity of people in a position of authority” 
(ibid.). The definition and the effects of corruption are broad. Furthermore, it 
is linked to the individual level: “it hurts everyone”(ibid.) Corruption is 
therefore a concern not only for politicians or business leaders but also for 
the general public. The formal decision-making bodies are similar to those of 
other associations. The ultimate decision-making body is the annual 
Membership Meeting. Members are the accredited National Chapters and a 
number of individuals. The Membership Meeting elects the central 
governing body, i.e. the Board of Directors. The board oversees an executive 
organization, the International Secretariat, which reports back to the board. 
Organizations as well as individuals can become members of TI.  
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6.2 The history of TI: from pioneers to agenda setters 
Transparency International is one of the most well known anti-corruption 
organizations in the world – where it has helped to place corruption on the 
global political agenda. Parallel to the international movement, there are 
autonomous National Chapters, NGOs that are “licensed” by TI, in more 
than 90 countries.91  

The organizational structure of TI is perceived as successful and “special” 
by people working at the TI. One project manager in a NC compared TI with 
McDonalds in order to explain the structure:92 

We are a NGO who is maybe like McDonalds; we are maybe a 
different kind of a restaurant, we are maybe a different kind of NGO. 

Interview 3.1 

TI is perhaps most well-known for issuing an annual Corruption Perception 
Index (CPI), which ranks all countries according to their perceived degree of 
corruption. TI presents itself as an organization that “monitors states 
compliance to anti-corruption conventions” and offers “a wide range of anti 
corruption programs” (Transparency International, 2007).  

TI was founded in late 1992 by a former World Bank representative, Peter 
Eigen. The first initiatives have been described as a product of a frustration 
over the World Bank’s unwillingness to include the fight against corruption 
as a part of their mandate. Eigen retired from the World Bank and set out to 
raise the issue of corruption on the world agenda. He found others who 
shared his goals and subsequently an organization independent of the 
constraints of a governmental framework was created to fight corruption. In 
May 1993, TI was launched at a conference in Berlin. Eigen describes the 
determination to take on action outside the World Bank as follows: 

Although there was much encouragement within the institution [the 
World Bank], it fell short of the consensus needed for the Bank to 
back such an effort [to fight corruption]. Yet, some of us remained 
determined to take action. Something had to be done, and something 
could be done. At the end of the Cold War, the time was right. 

Eigen, 1996, p. 158. 

From its start and up until recently, TI has been led by its founding father 
Peter Eigen. His retirement from TI in late 2005 was a large internal event 
and major change. One might also describe it as a sign of maturity of the 
organization. With the words of Peter Eigen at a TI meeting “TI is doing so 

                                 
91 The term Chapter designates a local branch or office of an organization and is most often 
used concerning associations, unions or societies (e.g. student unions). 
92 MacDonaldization has been coined as a term to describe societal processes of globalization 
and standardization, using McDonalds as a suggestive metaphor (Ritzer, 2004).  
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well that it does not need my constant presence anymore”.93 TI has matured 
as an organization and has established routines and procedures and thus is no 
longer dependent on personal leadership as perhaps it once was.  

Today, TI is a well established organization. The International Secretariat 
of TI (commonly referred to as “the Secretariat”) is situated in Berlin. The 
office employs approximately 50 persons who work there on a daily basis, 
some as volunteers or trainees. One of the central functions of the Secretariat 
is to ‘lead the international agenda’. This work deals with raising awareness 
on the damaging effects of corruption, advocating policy reform and 
working towards the implementation of multilateral conventions and 
subsequently monitoring compliance by governments, corporations and 
banks.  

A charter governs the organization in the same manner as many other 
non-profit associations. The charter is an eight-page document outlining the 
purposes, principles concerning membership, appointments and 
responsibilities of the ruling bodies, as well as procedures around the annual 
meeting and dissolution of the society (Transparency International, 2003a). 
In order to “hold promise of real change, the debate on corruption must be 
held internally”, if it is driven by the outside, this debate will have less 
impact and is less likely to lead to lasting change, according to the founding 
father of TI, Peter Eigen (Cotée-Freeman, 1999). Within the TI structure the 
debate is lively, not the least through the engagement of the National 
Chapters in that are active throughout the world. The National Chapters in 
the Baltic States will be the topic of the next section. 

6.3 National Chapters in a franchise-alike structure  
The International Secretariat should support, coordinate and advise the 
National Chapters. Lately, however, there has been a shift in the direction of 
the advice. According to a program coordinator, the national organizations 
now advise the Secretariat This is described a positive development that is 
taken evidence that the National Chapters are becoming more experienced.  

The term ‘National Chapters’ suggests that these local branches are 
closely connected. This is not the case, however. Rather, they are 
independent national NGOs and are presented as being loosely coupled to 
each other and the head office in Berlin. This is reflected in the fact that 

                                 
93Observation at TI International Secretariat Personnel meeting, 29 June 2005. 
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several respondents talk about TI as an international movement rather than as 
an international organization.94  

So, even though one interviewee compared TI with McDonalds, TI is far 
from as standardized as that might suggest. On the contrary, the National 
Chapters are supposed to be an independent and self-sustaining NGO 
founded by local initiative. Officers at the International Secretariat explain 
that the whole idea is for the Chapters not to be seen as “extended arms” of 
TI. That is in accordance with the stipulation in the TI charter (which reads 
as follows:  

The Society will encourage the establishment of National Chapters 
within appropriate frameworks. The form and organization of these 
Chapters will vary depending on the country or region concerned, and 
the relevant local legal system.  

Transparency International, 2003a, p. 2. 

This encouragement has been very fruitful. In 2005, TI was present in over 
90 countries through these local licensed. The organization is described as 
decentralized when compared with other international NGOs, such as 
Amnesty International or Greenpeace. The International Secretariat is not in 
a hierarchical arrangement vis-à-vis the Chapters. Rather, they are two 
parallel systems of the organization, complementing each other. Or, as put 
by an Executive Officer, “We can act as a global advocacy organization that 
has access to the World Bank, the EBRD, to all the international 
organizations and we have the local knowledge”.  

The main activities of the National Chapters consist of lobbying 
governments, informing the media and, as is written on the TI homepage, 
“bringing together people worried about corruption”. The aim is to “increase 
levels of accountability and transparency”. The methodologies used are 
presented as monitoring the performance of key institutions. A National 
Chapter may also be more high profile and advocate for reforms, as we will 
see in the case of Latvia. However, the local NGOs are supposed to act in a 
non-partisan manner.  

The formal relationship between TI and its Chapters is defined in the 
“National Chapters guidelines”. To be allowed to use the TI logo the 
Chapters have to commit to certain rules; their compliance with these rules 
will be monitored by the International Secretariat. Not just any organization 
is allowed into the TI family. It takes some time before a local organization 

                                 
94 The use of the expression movement to describe TI has been criticized. Some, for instance, 
claim that rather than a movement the organization is a “network of like-minded elites” 
(Wang and Roseneau, 2001, p.39). However, when TI presents itself, it uses the word 
“movement”. In this chapter “movement” will be used though without implying that the 
author agrees with the TI presentation, but rather to let the empirical voices speak through the 
text.  
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receives “full accreditation”. Prior to that the local NGO has to prove its 
capacity to function over a period of time. After applying to become a 
Chapter, the next step is to become a Chapter in Formation. This procedure 
and the relationship between the central and local branches of the 
organization seem to make people at TI think of themselves as a franchise 
organization, as illustrated below.  

They [the Chapters] are pretty independent, autonomous, locally 
governed, they sign an agreement with us in which they commit to the 
basic principles of TI. It’s like a licensee, like a franchise. 

Interview 3.3. 

There are a few interesting things to note in the above quote. First, TI is 
viewed as a “brand name.” This aspect comes up in almost all interviews in 
different forms. Some interviewees speak of “reputation as an asset”. The 
reputation that has been built has a value similar to the way in which a brand 
normally has a reputation. As put by the head of a NC, “this organization’s 
only capital is respect”. Second, the NCs commit to TI principles but they 
are not governed by them. People working in the Chapters are not employees 
of TI but of the local NGO. Further, many are employed on a voluntary 
basis. The local NGO is comparable to the establishment of a franchise. The 
use of franchise as a metaphor is quite suggestive. TI is certainly not as 
standardized as 7-Eleven, but still the organization seems eager to present 
itself as a kind of trend-setter in the field of anti-corruption.  

Although the program coordinator for the Baltic States in Berlin explains, 
“we try to avoid the impression that we come from Berlin and select 
people”, the process of “identifying a partner” in each country is considered 
“crucial”. If TI fails to find an appropriate partner, the organization might be 
in “big trouble,” as one interviewee expressed it. The work of the NCs is 
viewed as reflecting back upon the brand. The accreditation process is a way 
of ensuring that the NGOs that work in the name of TI are up to the task or 
the TI standard. The International Secretariat has incentives to actively seek 
partners that may function as NCs. However, the independence of the NC is 
part of the basic idea behind TI: this notion of independence is explained one 
of the senior officials at the secretariat in the following terms: 

It is a philosophical issue. Many of the TI founders came from the 
development industry and they were all too familiar with what you 
call ‘dependency’. If you open up a local branch, then you start 
funding them. They will sort of depend on you, the funding source. 
And […] that will become a problem over time. 

Interview 3.3. 

The experience of the founders of TI is thus used to explain the current 
structure of the NCs. How the Chapters are organized differs depending on 
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the country. The NCs in Estonia, Latvia and Lithuania are different when it 
comes to organization and activities, as well as leadership structure. For the 
description to be as comprehensible as possible, I will, in contrast to the 
previous empirical cases of the thesis, describe the TI local offices in 
Estonia, Latvia and Lithuania one by one. 

The Estonian Chapter 
The Estonian is the smallest of the three Baltic Chapters. In 2005, it had one 
fulltime employee. It was launched in April 2000 and received provisional 
accreditation in September 2000 and has since become an Accredited 
Chapter. It has over 15 board members. Since its creation and until 2004, 
over 10 financed projects have been completed, and it has four current or 
planned projects as of 2004. In 2001, the budget was $40,000 and in 2002 
and 2003 it had increased to over $75,000. In 2002, all financial resources 
came from foundations.  

In Estonia, the TI Chapter is not an NGO “on its own”, as explained by 
the head of the Chapter. It is a society that is part of the Jan Tönisson 
Institute, a well-established national institute. This institute was created in 
1991 and was affiliated with TI in 2000. The creation of the Estonian 
Chapter is described as a “special” organizational solution. With the help of 
the TI Secretariat, the Jan Tönisson Institute created a society called 
“Corruption Free Estonia”. As described on the website of the Jan Tönisson 
institute, the society is an “anti-corruption coalition under the slogan of the 
Estonian National Chapter of the TI”. The use of the term ‘slogan’ recalls 
the reputation value of the TI brand. Why this particular organizational 
construct?  

According to the people working at TI Estonia, there is ‘not room’ for 
another organization in the Estonian anti-corruption field because the JT 
institute had corruption on its Agenda. This is the reason why TI became a 
filial to a pre-existing institute rather than an independent NGO, as is the 
case in many other countries. Being part of an international network, 
however, entails increasing opportunities to attract media attention. The head 
of the Estonian Chapter describes what being a part of TI has meant for 
them: 

After joining TI, we have more opportunities to go to the mass media 
in Estonia. They are like our ‘foreign advisor’ […] A couple of times 
top level people from Berlin visited us. When they were here they 
received attention from the mass media, which means that we get a 
little more attention as well. 

Interview 3.12. 

One of the few things written about the project states effectively that the 
society should “use the extension ‘TI Estonia’ to its name” in its 
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documentation and correspondence. As it may seem, the Chapter started as a 
formal arrangement between two existing organizations from which both 
parties had something to gain.  

The main activities of this Chapter consist of organizing discussion 
groups and seminars. People from other NGOs, the local government, from 
other official state institutions, from the private sector, from universities and 
from the media have been invited to join the society. Anybody may join the 
society after sending in a letter of application and being voted in by the other 
members. These people are described as representing different areas in 
Estonia and are viewed as an expert advisory body to the Chapter. They have 
an annual meeting but may also meet more often when an issue arises. “We 
chat by e-mail all the time”, says the director of the Chapter. Because there 
is only one full-time employee at the centre center working with TI, there are 
not enough resources to do any independent monitoring; instead, 
“information is used from the network persons”. For instance, the society 
represents the main network to which the director of the Chapter turns when 
needing advice or a recommendation of an expert that can write a report. 
Contacts in the local government “with whom I can discuss any problem or 
any question I need” are also described important.  

In Estonia, as in the other Chapters, the CPI is not being used to any great 
extent. Estonia has had the same index (5.6-5.7) for quite some time, but 
their place in the ranking might change (CPI, 2003). The employee of the 
Estonian Chapter sees the CPI as one opinion among others and not 
necessarily the most correct one. It might even be a problem for the Estonian 
Chapter that they have such CPI rating, especially in terms of contacts with 
international organizations from which they are seeking support. The high 
rating is actually used as an explanation why so few are interested in 
supporting TI Estonia: 

For us the main problem is to explain why we have such a good rating 
in the CPI – why it is so good here in Estonia compared with other 
accession countries. And no one has had any interest to do anything 
here. 

Interview 3.12. 

There are not many organizations that would grant us as an Estonian 
NGO [dealing with corruption]. Because the problem of corruption is 
not so important in Estonia as in, let’s say, Latvia according to the 
CPI. So it’s harder for us to get grants. 

Interview 3.8. 

The relatively low corruption perception in Estonia is thus given as part of 
the reason the Chapter has difficulty in attracting funding. Still, the relatively 
high ranking does not mean that there are no problems with corruption. The 
main challenge is rather to bring attention to those problems, which would 
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theoretically encourage more funding for TI. More media attention is seen as 
one way to attract funds as well as the interest of people. According to the 
director, this change may be used as a “resource” to point out some 
problems, especially if Estonia has fallen in its CPI ranking. Attracting 
people has been very difficult, particularly when it comes to inviting 
participants to discussion groups (the “society”) as well as finding someone 
who could function as a project assistant in the office. The employee of the 
small office regrets that they do not have the capacity “to do any 
monitoring”, and also explains that they would like to be able to hire 
external experts. If corruption is perceived as a relatively small problem 
(relative to other countries), then less people will demand the “solution” TI 
has to offer as it appears in Estonia.  

The Latvian Chapter 
In contrast to Estonia, in Latvia the TI Chapter is a relatively well-
established NGO. It is commonly referred to by its local name, ‘Delna’, 
which means “an open palm of a hand”. It was founded in 1998 by a 
journalist and a pioneering NGO in the field of anti-corruption in Latvia. 
‘Delna’ employs four fulltime and six part-time paid staff and had 50 
members in 2004. The board consists of five persons. A particularity of the 
Latvian Chapter is the organization of the leadership: the same individual is 
both the chairperson of the board and the executive director of the Chapter, a 
solution that was somewhat unusual and perhaps not advisable according to 
the program coordinator at the International Secretariat. During the period 
2000 - 2004, the Chapter had completed around 18 projects, with 10 projects 
in the planning stage. The annual budget was between $80,000 and $130,000 
(Transparency International, 2004d).95 

The Latvian Chapter is seen by the International Secretariat as the most 
well-known Chapter of the ones in the Baltic States. Advocacy and lobbying 
constitute a major part of the activities of this Chapter. This relatively “high 
profile” is reflected by repeated attention in the local media. Delna has 
monitored the privatization of former state-owned firms and has advocated a 
change of laws. The ambitions appear to be far-reaching. In the words of the 
head of the Latvian office: 

We are trying here to answer the questions, the needs for society. This 
is why we are so influential and respected today. We have played the 
politics.96 

Interview 3.6. 

                                 
95 The figures are based on internal documents.  
96 Half a year after this interview was conducted, this ‘play’ was boosted in the form of a 
major political debate in which the role of the NGO was questioned by the Latvian President 
in the context of the nomination of the Latvian commissioner, Ingrida Undre (Eglitis, 2004). 
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The head of the Latvian office further describes that in Latvia they had a 
“fortunate start” in that the initiators were committed to the project from the 
very beginning. Yet, the success was not solely a result of available funds. It 
was rather based on people “embracing the idea wholeheartedly” from the 
very beginning and being committed to do something about corruption in 
Latvia, as explained by the chairman. Accordingly, the creation of Delna 
was not dependent on a ‘push from Berlin’. Or, as the head of the Chapter 
says: 

I was very clear about the issue that we are here because we think 
corruption is a problem, and we believe that civil society can do 
something about it. We do it regardless of what Berlin would say. If 
they do not like us, fine. 

Interview 3.6. 

It seems important to distance oneself from the central office of TI, as it can 
be a way to emphasize the independence of the Chapter. To be perceived as 
independent from Berlin is a source of legitimacy. There thus is a need to 
show that the local NGO stands on its own legs. At the same time, the 
interviewee expresses respect and admiration and belief in the TI movement. 
To highlight independence is important at the local level in Latvia. 
Comparison with its neighbors is brought up in relation to different topics. 
Hence, the Chapter had a good start that made them “bigger, stronger and 
more visible and influential” than Estonia or Lithuania, according to the 
Latvian chairman. The chairman said that the Latvian Chapter has managed 
to establish a “platform” from where they can act. This recalls the perception 
of TI being on an “anti-corruption market”. Accordingly, less competition 
means a greater chance of success. In the beginning, there were no other 
anti-corruption NGOs in Latvia, whereas now there are several NGOs. “We 
have fought the platform so now I think that any NGO could take it and fight 
for their interest in society” as described by the head of office in Latvia. 

The confidence expressed by the Latvian Chapter seems to be based on 
recent past experiences in which TI has been invited to participate in the 
supervision of privatization processes (e.g. a Latvian Shipping company, 
which ended up in a corruption scandal that put TI “on the front page news” 
for quite some time). The high profile of the Latvian Chapter is consistent 
with the high perception of corruption in Latvia (and low ranking on the 
CPI). According to a survey done by TI Latvia, however, a considerable 
amount of what is perceived as corruption by the public in Latvia is not 
corruption. These kinds of arguments pinpoint the fact that perceptions do 
matter and do have consequences. If corruption is perceived as a problem, 
then anti-corruption activities are perceived as more legitimate and useful 
than if there is no such perception. This seems to be a case in point when 
comparing the Latvian Chapter with the Estonian.  
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This is related to a more general aspect of EU accession, i.e. that the 
candidate countries, reflecting upon their “accession experiences”, express 
that they will bring these experiences to the EU. One result that has come out 
of the experience of being “under scrutiny” is a new-born self-confidence 
and a critical view about the functioning of the old member states. The EU is 
not only seen as a legitimate scrutinizer but also an organization towards 
which scrutiny can be directed: 

And now we are facing a very big challenge called the EU. As a 
Swede you know [talking to me] that the EU is not about 
transparency. Many of your norms of transparency have been 
questioned by Brussels. 

Interview 3.6. 

Here the interviewee is arguing that at the end of the day the EU does not 
apply any good transparency standard. Latvia can bring their knowledge 
about corruption and anti-corruption into the EU. This also implies that EU 
membership is not the end of the story for TI’s sake; rather, it means a 
redirection of attention towards Brussels. 

The Lithuanian Chapter 
TI Lithuania does not seem to be as forceful or as much of an advocate as 
the Latvian Chapter, but it doesn’t lack resources to the same extent as the 
Estonian Chapter. It has a history of closer cooperation with state 
organizations. When it was launched in 2000, the Lithuanian Chapter was 
closely connected to academic circles. It was founded by a professor in 
sociology and is in 2003 run by two sociologists, but since then the 
leadership has shifted. The Chapter has completed over 13 projects in the 
past and has over 10 currently or planned projects for the future. The first 
annual budget was $70,000 and increased to $100,000 in 2004. In 2004, one 
third of the projects was funded by governmental institutions (the year 
before it was almost 50%). 

It is quite uncommon for a TI Chapter to receive funds by government 
agencies. The Lithuanian case is an exception, cooperating with the national 
anti-corruption bureau, called the Special Investigation Service (SIS) and 
financed through their projects. This illustrates the differences between the 
Chapters and their national context. One example of a project financed 
through the anti-corruption bureau is the “Corruption Map”. It is an in-depth 
study of corruption in Lithuania, done using sociological methodology. The 
map was created in cooperation with a sociological institute, and in 2003 it 
corresponded to a third of the activities of TI Lithuania. Initially, the 
Corruption map was a project financed by the American and Finnish 
Embassies in Lithuania. This first map was then “presented to the 
government and the parliament members, to the president palace, to all main 
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institutions”. According to the project manager, “When they saw the results 
of this project, they just decided to give money to its continuation and to the 
additional analysis of this map […] it was a very good thing for us.” 

Recognition by state organizations thus seems to be playing an important 
role. The methodology consists of two surveys measuring the perception and 
the experience of corruption. The first survey is directed towards the 
“general public” and the second towards businessmen. A major finding is the 
difference found between perception and the actual experience. In general, 
people have a higher perception of corruption than their actual experience of 
it. As noted by the project manager at TI Lithuania, it thus becomes 
important to determine where the public gets this perception, and it is 
conveyed mainly through the mass media.  

We want to measure perception and experience and we see a big 
difference. We also want to measure different sources of information. 
From which source do people get information about corruption, and of 
course the main source is the mass media. 

Interview 3.9. 

To produce a measure that is both appreciated and demanded by the 
government seems to be a good way to gain local legitimacy. Because 
corruption has been perceived as one of the main obstacles to EU accession, 
a scientific result suggesting that the perception is higher than the actual 
experience of corruption might be very interesting from a political 
standpoint. Therefore, the result of the measurement matters. The Corruption 
Map is referred to as the turning point in the history of TI Lithuania, where it 
is described as the “face of the organization”. It is relatively unusual for a TI 
Chapter to receive such a large amount of financial support from the 
government, therefore this is considered to be an achievement. “This project 
was very successful. There was a big reaction from state organizations, 
public officials, government and parliament regarding this project” 
according to the project manager. 

Interestingly, TI is obviously contributing to the picture conveyed in the 
media through the annual release of the corruption perception index. 
Measuring perceptions of corruption thus have an endogenous effect: if 
people read in the newspaper that Lithuania is perceived as a highly corrupt 
country, this will influence their own perception of corruption in Lithuania, 
which is then measured in another type of survey. Consequently, the results 
of such measurements are being reproduced and might even be reinforced. It 
is well-known that the media and public agenda are often highly correlated, 
with the former tending to shape the latter (McCombs and Shaw, 1972).  

As we have seen, comparing Chapters indirectly becomes a way of 
comparing countries. The problems and achievements of a NC partly reflect 
the situation in the respective country.  
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6.4 Reporting on corruption 
The work of TI evolves much around getting attention. As an officer in the 
International Secretariat describes it, it is a constant challenge to “keep on 
saying interesting things”. 

Getting and managing media-attention 
A large part of the work of the International Secretariat is devoted to external 
relations: a crucial issue for the organization involves managing the media 
and to agree upon statements concerning the position of TI regarding various 
policy issues that have a transparency or corruption dimension. If there is a 
corruption scandal somewhere in the world, TI is often asked to make a 
statement. The organization often seems to have the preferential right of 
interpretation. For example, the public relations department was developing 
a position regarding the issue of foreign aid and debt release. One question 
was formulated as how to make a statement “in order for us to be allied with 
the right organizations.” The international work of TI thus has much to do 
with the positioning of the organization. It is often crucial to be influential 
without being hi-jacked by bigger actors in the field, especially if the issue is 
controversial. This means that others might use the opinion or statement of 
TI for other purposes, “hijacking” TI with the words of a project leader at the 
Secretariat. 

Media attention is a central feature of the context in which the scrutiny of 
TI takes place. The activities of the NCs and of the Secretariat are made 
visible through TI reports and its website. Further, it is also reported by the 
international media. People working for TI often refer to the media when 
they describe what they do. To spread messages via the media is important: 
this seems to guide the way messages are formulated. As a program 
coordinator in the Secretariat said, “We need to keep on saying interesting 
things so that people listen to us”.  

In order to be able to act TI needs others to listen to what it has to say. 
Because the attention span of the media is short, media-friendly “products”, 
such as rankings of states, are central in gaining media attention. 
Competition for attention seems to be a central concept used by several of 
the National Chapters to describe them-selves. When the organization 
consciously formulates messages that appeal to the media, it follows a 
“media logic” or mediatization (Altheide, 1979). The media often rewards 
simplicity and catchiness. Mediatization thus supposedly leads to a 
simplification of the form that the messages take. It is important to TI to 
appeal to the media, and we could describe the organization as following 
media logic.  

Corruption as an issue is media-friendly per se. People working for TI 
often highlight the fact that the issue of corruption is in “fashion”. As 
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expressed by a project manager at a NC: “Corruption is sexy; everybody is 
talking about corruption; of course everybody is denying that they were ever 
corrupted.” Another head of Chapter talks about the annual release of the 
Corruption Perception Index: 

A lot of journalist just phone our office and want us to explain and 
then they put our expression in the newspapers. And the corruption 
topic is a priority area in Lithuania now; it’s very popular. 

Interview 3.9. 

Media thus plays an important role. If “everybody” is talking about 
corruption, more will listen to what TI has to say. At the same time, there is 
a need to reveal corruption because corruption is hard to detect: there is a 
need for enhanced transparency! The discourse of the interviewees often 
refers to the “raison d’être” of the organization: how and why it has an 
important role to play.  

Yet, the relationship to the media is sometimes a complex one. In a brief 
reflection over political party funding and the reforms in this area advocated 
by TI, the head of the Latvian Chapter concludes that although journalists 
helped to introduce new rules in this area, “it appears that those at the 
business end of the media are harder nuts to crack than the politicians”. All 
in all, the combination of a strong voice in the world media with local 
presence and expertise is described as the main ‘assets’ of the organization 
by a manager working for the TI International Secretariat. 

The Global Corruption Report 
The most well-known report issued regularly by TI is the Global Corruption 
Report (GCR). It assesses the state of corruption worldwide. The GCR 
explains that it draws upon the experiences of National Chapters. The 300-
page book contains reports written by various authors who are experts 
commissioned by TI. It has been issued since 2001 yearly, except no report 
was issued in 2002. The GCR can be downloaded for free from the TI 
website and is distributed by TI at conferences and workshops. 

A special focus 
Each report has a “special focus” in the form of a thematic topic.97 The 
themes can be seen as a way to link corruption to other issues facing society. 
In this way, the damage that is caused by corruption is illustrated in concrete 
examples by looking at a sector that is familiar and thus accessible to the 

                                 
97 In 2001, there was no special focus; in the 2003 GCR, special focus was “access to 
information”; in 2004, it was “political corruption”; in 2005, the topic was “corruption in 
construction”; and in 2006, it was “corruption and health” (Transparency International Global 
Corruption Reports).  
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public. The health and construction sectors are such examples. Thus, the 
GCR translates an abstract concept – “the corruption problem” – into 
something more tangible with practical examples. The disposition of the 
GCR has changed somewhat over time. As one of the editors explained to 
me, they have been working using a trial and error approach from year to 
year. The report has now acquired a somewhat standardized format and 
structure.  

The first section of the report is devoted to the special focus. It contains 
short case studies from different places in the world grouped under a few 
themes. To take an example, the 2005 GCR special focus was “corruption in 
construction”. The themes were “the costs of corruption”, “corruption in 
practice” and “international finance and corruption”. The case studies are 
mostly empirical but some are theoretical.  

The country reports 
The second part is devoted to Country Reports. The 2005 GCR covers 40 
countries in alphabetical order in slightly more than 100 pages. These vary in 
number. In the first reports they were labeled “region reports” but then the 
region was represented by one or two countries. This sometimes gave an 
unfair representation of the various regions. In more recent reports this 
section has grown thicker, and according to one the editor, it became easier 
for NCs to contribute to the report. According to the editors, another reason 
behind the decision to give more space to individual country reports was for 
the Chapters to see themselves as “owners” of the GCR.  

What issues are raised in the country reports? The reports are written in a 
similar format, but with varying contents. Each country report begins with 
the country’s score on the Corruption Perception Index, followed by a list of 
the conventions that have been signed or ratified.98 This is followed by a 
short paragraph on “legal and institutional changes”, which is a review of 
anti-corruption legislation and whether these have been implemented. These 
short introductory notes are followed by a one- or two-page text about 
country-specific topics, which is often an account of a recent corruption-
related event in the country and a description of what occurred in its 
aftermath. Often some kind of scandal or an issue that has received increased 
focus is described. For example, the Latvian country report in the 2005 GCR 
addresses the problem of extensive and non-transparent party financing, an 
issue with which the Latvian Chapter has been working. The problem is 
described as an “increasing public disquiet about the fierce competition 
between political parties to collect ever greater donations to finance media 

                                 
98 Examples of conventions frequently figuring in such lists are: the Council of Europe Civil 
Law Convention on Corruption, the OECD Anti-Bribery Convention and the UN Convention 
against Corruption. 
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campaigns with little political content” (Transparency International, 2005, p. 
173).  

The report describes a new law based on a proposal from the national 
anti-corruption bureau that has been adopted to deal with the problems of 
obscure party financing. The section ends with the statement that even if the 
law appears promising, it remains to be seen if it will address the problems it 
has been enforced to solve. In the words of the GCR: “while the amendment 
law seems well placed to address these issues, the real test for the new 
legislation will be its ability to control the income and expenditure limits for 
the local elections in March 2005” (ibid., p.174). In this way it is suggested 
that the problem has not been solved, given that the solution (a new law) has 
not yet been put up to the test. TI does not let the issue “off the hook” just 
yet. The last section of this country report reflects a monitoring of the anti-
corruption bureau entitled “Finding a head of the anti-corruption bureau” 
(ibid., p. 174), suggesting that the head of the bureau was elected under 
somewhat suspect circumstances. 

Finding the experts 
The last part of the GCR is devoted to “Research on corruption”. The articles 
are the result of a general ‘call for papers’ announced at the TI website and 
of TI contacting people that are already known by the organization. 
According to the editors, the majority of the contributions come from people 
that have previously worked with TI, i.e. written articles.  
To find the right people to write the texts is a constant challenge. This is 
largely because there needs to be balance between framing and standardizing 
the content of the articles on the one hand, and, on the other, letting the 
authors write about things they know something about. If a report is more of 
a product on demand, it might mean that the author has less freedom of 
choice. Opting for the latter might be a problem, especially if the person is 
an expert in a certain field and not another. This tension is expressed in the 
following quote from an interview with a project leader working with the 
GCR: “It was difficult to identify experts; it was difficult to deal with them 
once we identified them because we were making them write what we 
wanted from them rather than what they knew.” 

Over the years there have been discussions on what kind of people should 
be commissioned to write and how they should be instructed. If too steered 
or too managed, obeying an order or just filling the demand of TI, the person 
writing will be more like a consultant than an expert. An “expert” should 
know best what to write about. Consequently, if TI standardizes too much, 
telling the author what to write, the end product becomes less of an expert 
product and more of just “filling in the form”. Who is chosen to write for TI 
will obviously influence the content of Global Corruption Report.  
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Initially, it was a strategy to have journalists and then for this second 
book the decision was made to go with academics. And then 
academics turned out to be no better… There were decisions to try to 
concentrate. In this edition we really try to get experts, rather than 
looking at whether they are academics, or in the NGO world, or 
working for an international organization, or a private sector group. 
This was not so important as long as they are experts in what they are 
writing about. 

Interview 3.5. 

Experts are quite difficult to define as expressed in the above quote. It does 
not need to be a person with an academic degree; it might as well be a 
journalist specializing on a certain topic. However, they should be ‘able to 
write’ (in an appealing and easily read form) and preferably have some 
status as an expert in his or her field. Accordingly, many of those writing for 
TI are journalists with a particular interest in corruption.  

Referring to expertise is a feature that seems to transcend most TI 
activities. The way solutions are created expresses a faith in the power of 
expertise, as illustrated by the following quote from a project manager in a 
national Chapter: “since the experts knew where the weak parts were, we are 
now able to create the models. Now we are able to say how it should be 
solved.” In fact, being able to establish contact with experts and convey 
expertise seems to be an important goal of National Chapters.  

A ‘good Chapter’, as it was described to me at the Secretariat, can provide 
the organization with local experts. A relevant question could then be what 
criteria do the NCs use to evaluate expertise. But discussing the definition 
and the choice of expertise is a sensitive issue. In fact, the ability to track 
down experts is seen as a sign of the competence and the network of the 
Chapter, in general, and its leader, in particular. The following is a quote 
from a conversation with a project manager in a Chapter who almost became 
offended when I asked about how experts were chosen:  

- Could you tell me a bit on how you choose experts? 
- I work in this and I know who is good and who is not good. And I 
know who is doing what. I don’t find it problematic. That’s my job – 
to find the good people. 

Interview 3.2. 

So, expertise is not easily defined and experts are often people who are well-
known in the field of anti-corruption. They are also external to the 
organization, meaning that they are not directly involved in the daily running 
of the organization and can be remunerated for their services. For instance, 
people on the board of TI cannot be commissioned to write a TI report. As a 
consequence, one member of the Lithuanian Chapter quit his position in 
order to work for TI as a (paid) expert rather than as a (volunteer) member of 
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the board. In general, people working for TI often seem to be either former 
journalists, civil servants or researchers. The last section of the GCR 
describes the most well known anti-corruption research conducted by TI, the 
Corruption Perception Index, which is included in each Global corruption 
report.  

6.5 Measuring corruption 
Since its start over a decade ago, TI has developed three indices to measure 
various aspects of corruption. The first, and still most well known, is the 
Corruption Perception Index (CPI), which was first published in 1995. This 
index reflects the perception of business leaders and experts on the level of 
corruption in their country. The Bribe Payers index (BPI) focuses on the 
other side of corruption, i.e. on the propensity of exporting companies to pay 
bribes abroad. It was first released in 1999. In 2003, a third type of survey 
was conducted, which measures corruption perception in the general public: 
the Global Corruption Barometer (GCB).  

The Corruption Perception Index 
The CPI aggregates the perceptions of “well-informed people” regarding the 
extent of corruption. In this index corruption is defined as “the misuse of 
public power for private benefit” (Transparency International, 2003b, p. 
262). The extent of corruption may imply different things but includes (1) 
the frequency of corrupt payments, (2) the values of bribes paid and (3) the 
resulting obstacles posed to businesses. The goal of the CPI is to provide 
data on these perceptions. Corruption is obviously a difficult thing to 
measure. For instance, the number of cases of prosecution does not 
necessarily correspond to the actual level of corruption, it might as well 
reflect the quality of prosecutors. Accordingly, “unbiased, hard data” on 
corruption are difficult to obtain (Lambsdorff, 2004). What is the result of 
this compilation?  

Countries are listed according to their score on the index. Each country 
receives a score: the scores range between 0 (“highly corrupt”) and 10 
(“highly clean”). One decimal is used. The states are then ranked according 
to their scores, with high scores (i.e. “cleaner” countries) receiving a low 
rank. The least corrupt state is ranked as number one, the second least 
corrupt as number two, and so on. The “worst” corrupt states are placed 
lowest on the list. The results of the CPI are not a surprise, rich countries on 
the top of the ranking and poorer at the bottom. Or as ironically described in 
an article in Spiegel International: 
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At first glance, it looks like a Winter Olympics medal tally. 
Scandinavian countries (Finland, Sweden, Norway and Denmark) take 
up 4 of the top 8 spots, while countries like Chad, the Congo, Sudan 
and Haiti linger at the bottom. But this isn’t a game – it’s a ranking of 
how corrupt your government is. And, if you live in a relatively poor 
country, the news is not good. 

Gallu, 2006. 

Ranking is a particular form of comparison. Its foremost function is to 
convey information on the number of “better” units than the unit in question. 
Hence, when two countries have the same score, they get the same ranking, 
with the next rank skipped entirely. Comparison over time should thus be 
made with the help of a country’s score – not rank. The ranking might 
change just because a new country is added to the list (Lambsdorff, 2004). 

The CPI is a composite index, where each score is based on at least three 
independent sources (surveys). It is thus a “poll of polls”, with the index 
drawing on approximately 15 surveys (the number varies somewhat from 
year to year). To be included in calculating the index the survey must be 
comparative and be able to rank several countries. Further, the survey must 
measure the overall level of corruption, without other variables such as 
xenophobia or nationalism (ibid., 2004).  

For the 2004 CPI, 18 surveys from 12 organizations were used.99 The 
sources aim at measuring “the same broad phenomenon”. Hence, the 
different sources do not differentiate between administrative and political 
corruption; nor do they differentiate between petty and grand corruption. It 
strongly argues in the descriptions of the methodology of the CPI that all 
surveys are comparable. The surveys might use different terms when 
describing the degree of corruption e.g. “prevalence”, “commonness”, 
“frequency” and “likelihood” (ibid., 2004, p. 5), however, it is argued that all 
these terms refer to the extent of corruption, which is also the aim of the CPI. 
Thus, the object that is measured, the degree of corruption, is broadly 
defined. Yet, it is admitted that “the extent of corruption” might imply 
different things, including frequency of bribes or the size of bribes. This 
problem is treated by arguing that there is a high correlation between the 
two. In sum, it is concluded that the “extent of corruption” equally reflects 
frequency and the total value of bribes paid. 

Depending on how many surveys are used for a given score, its 
confidence range will differ. The greater the number of observations, the 

                                 
99 (1) The World Economic Forum, (2) the Institute of Management Development, (3) the 
Economist intelligence unit, (4) Information international from Beirut, (5) the World Market 
research centre, (6) Gallup International on behalf of TI, (7) Freedom house’s Nations in 
transit, (8) the Merchant International Group Limited (London), (9) the political and 
Economic Risk Consultancy (in Hong Kong), (10) Columbia University, (11) a multilateral 
development bank, (12) the Business Environment and Enterprise Performance Survey of the 
EBRD and the World Bank.  
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more robust is the score of a certain country. With five observations, there is 
an 80 per cent chance that the score is within the confidence interval. If there 
are enough observations (surveys in this case) with 90 per cent probability, 
the score is within the confidence range. If, however, there are 7 sources, the 
mean coverage probability shrinks to 82 per cent; for 3 sources, it is down to 
65 per cent. In other words, to make a fair comparison it becomes necessary 
to take into account the number of sources as well as the confidence range. 
The score reflects the views held by “business people, academics and risk 
analysts”. For some of the surveys, assessments from the past 3 years are 
combined in order to reduce abrupt variations in scoring that are due to 
random effects. This type of averaging, however, is not used when it comes 
to assessment by “professional risk agencies” (ibid., 2004, p.3).  

The CPI table (Table 5) provides information about the ranking, score, 
number of surveys used and statistical information on standard deviation, 
high-low range and confidence range. The methodology used to link together 
the different databases into one index was developed by an economist 
(Professor Lambsdorff) at the University of Passau, Germany. He is also the 
director of statistical work on the CPI. The following is extracted from the 
2002 CPI, where the highest rank and the lowest rank and those of the Baltic 
States are included: 

Table 5. Corruption Perception Index 

Rank Country 2002 CPI 
score 

No. of 
surveys 

used 
Std. Dev. High-low 

range 

90% 
confidence 

range 

1 Finland 9.7 8 0.4 8.9-10.0 9.5-9.9 
29 Estonia 5.6 8 0.6 5.2-6.6 5.4-6.0 
36 Lithuania 4.8 7 1.9 3.4-7.6 3.7-5.9 
52 Latvia 3.7 4 0.2 3.5-3.9 3.5-3.9 
102 Bangladesh 1.2 5 0.7 0.3-2.0 0.7-1.6 

Source: Global Corruption Report, 2002, pp.264-265 

The 90 per cent confidence range provides a range of possible values of the 
score, reflecting how a country’s score may vary depending on the 
measurement precision. It is also highlighted that this interval should be seen 
as a “rough guide”, particularly when the number of sources are few. Given 
the possible variation in scores, the ranking is not to be taken literally. It is 
more sensible to compare countries through comparing scores, keeping in 
mind the inexactness of the score. These rows with numbers receive 
considerable attention, especially in countries that are ranked relatively 
badly and do not make progress in their score from year to year.  

Politicians refer to the CPI and may even use it to proclaim their own 
intentions. For instance Lithuanias Prime Minister even pledged to resign (!) 
if Lithuania’s CPI levels were not to decline within the coming year. “I 
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believe it is a matter of honour to reduce the corruption index”, he said in an 
interview with Ziniu Radijas news radio. Kirkilas expressed certitude that 
the corruption perception index (CPI) would be lower in Lithuania next year 
(Racas, 2006). This particular news article in the Baltic Times was written in 
the context of the yearly release of the CPI. It went on listing the countries in 
the European Union among which Lithuania is ahead in terms of the index: 
Latvia, Slovakia, Greece and Poland. It is noteworthy that the releasing of 
the index widely noticed; it engages politicians and society in general. 
Perhaps the discussions in the aftermath of the CPI represent its primary 
function rather than an uncontestable measurement of corruption. This 
appears to be the view held by many of those working for TI.  

When talking about the CPI with TI representatives, the representatives 
express a distance to its results: for instance, reminding me that the CPI just 
represents one view, which is not necessarily the “truth”, i.e. it is just “one 
perception of many”. In this way they show that they do not take the CPI at 
face value. What do people working for TI see as the main function of this 
index? Many seem to view it primarily as a good way to obtain media 
attention. The CPI is also one of the most well known ideas of TI. Many 
interviewees refer to the CPI when explaining the success of TI as an NGO. 
The reason the CPI became such a widely accepted measure, according TI 
representatives, is its ability to translate a complex problem into something 
easily understood and “media-friendly”. This ranking is often presented in 
major newspapers, especially on the day when it is published worldwide. It 
can be used as a basis for policy discussions. Further, it seems to be used by 
researchers who are comparing corruption in different countries. It can give 
an “overall” picture, though the exact ranking of one country should not be 
given too much weight. 

The CPI has been heavily criticized. One of the major flaws of the CPI is 
its inability to reflect dynamic change. One of the most talked about critics 
against the CPI is that of a former research director of TI, Fredrik Galtung, 
who “blew the whistle” after leaving TI.100 Being merely an “annual 
snapshot”, the CPI is not saying anything about whether “the situation in any 
given country is truly getting worse or getting better” (Tiri, 2004). The CPI, 
however, is widely used and is seen as a measure of the progress of a 
country. This poses a problem, especially if aid donor organizations use the 
CPI as an indication of whether the country has become corrupt. In the worst 
cases a dip in the CPI may lead to diminished funds to developing countries. 
For instance, the US government uses the CPI as one of 16 criteria to 
determine whether developing countries qualify under its “Millennium 

                                 
100 When Galtung left TI and began criticizing the organization, this created some intensive 
feelings. The name Galtung seems to raise strong feelings among people engaged in or who 
know a lot about TI, whether they are agreeing or not. He is often referred to in contexts 
where the CPI is discussed. 
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Change Account” (ibid.). Galtung argues that if the CPI cannot depict trends, 
it should not be used in such a way. 

Bribe Payers Index 
As a complement to the CPI, TI created the Bribe Payers Index (BPI). The 
BPI was created by Galtung a former TI activist as a counterweight to the 
CPI. Whereas the CPI singles out countries where bribes are received, the 
BPI deals with the other side of corruption, i.e. focusing on the countries 
which have firms that give bribes. It measures the propensity of the world’s 
top exporting companies to pay bribes in exporting markets.  

The scale is the same as the CPI scale: countries are scored from 0-10 
(where 0 indicates high bribery and 10 indicates low bribery). Contrary to 
the CPI, the BPI does not cover all countries and is not published annually. 
The first BPI was published in 1999, the second in 2002 and the third in 
2006. In the 2002 BPI, 21 countries were scored. Within these leading 
exporting economies, Russian and Chinese companies were perceived to 
bribe most frequently, whereas Australian, Swedish and Swiss companies 
bribed least frequently (Global Corruption Report, 2004, p. 266)  

The BPI thus rates the likelihood that companies will pay bribes when 
doing business abroad. Gallup International was commissioned to conduct 
the study, albeit TI developed the questionnaire and sampling frame. The 
index is also used as a way to assess the degree of implementation of the 
OECD anti-corruption bribery convention. Yet, somewhat deceivingly to its 
advocates, it is found that awareness of the convention has barely improved 
between the first and second BPI. In 1999, 6 per cent expressed familiarity 
with the convention and in 2002, it was 7 per cent (ibid., p. 266). In 2002, 
the BPI looked as follows (Table 6 represents an extract of the first and last 
rows of the BPI 2002): 

Table 6. Bribe Payers Index 
Rank Economy Score (0=high bribery; 10=low bribery) 

1 Australia 8.5 
2 Sweden 8.4 
 Switzerland 8.4 
4 Austria 8.2 
5 Canada 8.1 

…   
20 China (excluding Hong Kong) 3.5 
21 Russia 3.2 
 Domestic companies 1.9 

Source: Global Corruption Report, 2003, p. 267. 
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To compile the index, interviews were conducted with business executives 
from companies in emerging market economies. The following statement 
was presented: “In the business sectors with which you are familiar, please 
indicate whether companies from the following countries are very likely, 
quite likely or unlikely to pay bribes to win or retain business in this 
country.” Interesting to note, in 2006 the countries scored lower than in 
2002. The countries that are ranked in the BPI are among the leading 
international or regional exporters whose combined exports represented over 
80 per cent of the world total. 

In calculating the BPI the answers are converted into a score between 0 
and 10, with the ranking reflecting the average score. The 2006 BPI results 
are illustrated in the following quote: “the results show a considerable 
propensity of all nationalities to bribe when operating abroad (Transparency 
International, 2006, p. 12). Yet, the countries that are ranked show different 
propensity to bribe depending on which part of the world they operate, 
where they are much more likely to bribe in low income countries and in 
Africa. It is also specified in which sectors bribes are perceived as frequent. 
The most “flagrant corruption” is found in public works, construction and in 
the arms and defense sectors. These sectors are described as being “plagued 
by endemic bribery by foreign firms.101 It is also found that the bribe payers’ 
index is closely correlated with the CPI of the year before. Countries that 
ranked well on one index ranked well on the other and vice versa, although 
the indices consider different aspects of corruption (Transparency 
International, 2006).  

The Global Corruption Barometer 
The CPI and the BPI are largely used to survey the perception of business 
leaders and experts. The Global Corruption Barometer (GBP) is a third index 
used; it captures the perception of the general public (rather than those of 
business men and experts as was the case of the CPI). The survey is carried 
out by Gallup international as a part of another survey called “Voice of the 
people survey”. The survey asks people about their opinions regarding which 
sectors of society are the most corrupt, which spheres of life are most 
affected, whether corruption has increased or decreased in relation to the 
past and whether it is likely to be more or less prevalent in the future.  

Almost 50,000 people in 60 countries were asked the following question: 
“To what extent do you perceive the following sectors in this 
country/territory to be affected by corruption?” (Transparency International, 
2005) The respondents were asked to rate the following sectors: political 
parties, parliament/legislature, legal systems/judiciary, police, business or 
private sector, tax revenue, customs, media, medical services, education 

                                 
101 Transparency International Annual Report, 2002, p. 10.  
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system, registry and permit services, utilities, military, NGOs and religious 
bodies. The sectors were rated with 1=not at all corrupt to 5=extremely 
corrupt.102 In 2003 and 2004, the sector that was generally perceived as most 
affected by corruption was political parties, followed by parliament, the 
legislature and the legal system. The GCB is released on the same day 
throughout the world.  

From the results of the Global Corruption Barometer, TI makes various 
analyses based on sectoral and geographical comparisons. This is done in 
order to explain variations and find regional trends, etc. They are presented 
at the same time as the index is released. Countries are grouped according to 
whether they are considered to be “low”, “middle” or “high income”, or 
according to which region they belong to. They are also grouped based on 
their performance in the areas that are measured. Table 7 summarizes the 
performance of all countries in relation to which spheres of life corruption 
affects the most. 

Table 7. Global Corruption Barometer 

>70% Bosnia and Herzegovina, Bolivia, Greece, Israel, Peru, Philippines, 
Taiwan 

51%-
70% 

Argentina, Bulgaria, Canada, Cameroon, Chile, Colombia, Croatia, 
Czech Republic, Dominican Republic, Ecuador, France, Ghana, 
Indonesia, India, Italy, South Korea, Lithuania, Macedonia, 
Mexico, Nigeria, Panama, Paraguay, Poland, Portugal, South 
Africa, Russia, Serbia, Thailand, Turkey 

31%-
50% 

Costa Rica, Ethiopia, Georgia, Germany, Guatemala, Hong Kong, 
Ireland, Japan, Kosovo, Kenya, Moldova, Nicaragua, Pakistan, 
Romania, Senegal, Togo, UK, Ukraine, Uruguay, USA 

Where 
corruption 

affects political 
life to a large 

extent 

11%-
30% 

Austria, Cambodia, Denmark, Finland, Iceland, Luxembourg, 
Malaysia, The Netherlands, Norway, Spain, Switzerland, Venezuela 

Source: Transparency International, 2005, Global Corruption Barometer, p. 7 

The first row shows those countries where more than 70 per cent of the 
respondents believe that corruption affects political life to a large extent. TI 
notes that corruption in political life appears as a global problem: the most 
problematic cases are not in a certain region but are widespread throughout 
the world.  

6.6 Monitoring Corruption 
In parallel to these global indices and surveys, TI NCs are engaged in 
monitoring corruption (About surveys, TI webpage). TI wants to cooperate 

                                 
102 Transparency International, 2004, Annual Report, p. 11. 
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rather than confront others. Pieth (1997) describes TI as “a reliable partner” 
in various international contexts, serving “an essential liaison role between 
international organizations, governments and the business community” 
(ibid., 1997). From the outset, it was decided that TI should not blacklist 
certain cases and not play the role of a “muckraker”. Rather, the organization 
focused on “reforming systems” through a cooperative approach. One of the 
official aims of TI is to “build coalitions” to tackle corruption. The coalitions 
may be between civil society, governments and the private sector. 
Discussions with those organizations in need of reform are thus the basis of 
the TI approach.  

Cooperation rather than confrontation 
TI has the goal of holding governments accountable without necessarily 
singling out individual cases of misconduct. Thus, TI takes on a “holistic 
approach” in the sense that it focuses on society as a whole and the 
interrelation between the different parts and practices. This cooperative 
approach is on a local and central level. TI does not want to be confused 
with activists that “go marching in the streets” defending their cause, as one 
interviewee explained. Or as expressed by a project leader in a NC: 

We are not working against anybody; we just wish to work for 
somebody. It can be government, local government, or whoever wants 
to work with us to create something which is considered to be 
transparent or to help to cure the rotten system. This is our priority. 

Interview 3.6. 

Cooperation, as opposed to confrontation, is thus a leading theme in TI’s 
approach to corruption. Another aspect is that their ‘mutual approach’ makes 
it easier for TI to receive invitations to meetings hosted by various 
International Governmental Organizations (IGOs). As one interviewee put it, 
the likelihood of “getting access” to reputable governmental organizations is 
higher for an NGO that does not “blame and shame”. The meetings and 
activities of governments, intergovernmental organizations and corporations 
generally outline goals and principles towards which NGOs can aim their 
activities – TI is no exception. In fact, referring to and relating oneself to the 
work of IGOs such as the EU and the OECD, is a way to present and 
promote the scrutinizing activities of TI. In a reflection over the state of 
democracy in the 20th century, Ann Florini concludes that unless “global 
integration comes to a screeching halt […] transnational civil society is in no 
danger of running out of targets” (Florini, 2005, p. 136). TI marshaled 
support for the OECD anti-corruption convention at an early stage 
(Brademas and Heimann, 1998). TI has also been closely connected to 
international financial institutions, particularly the World Bank. At the 1996 



 150 

annual World Bank meeting, the president, James Wolfensohn, made 
combating bribery a top priority. TI “was invited” to develop the World 
Bank’s anti-corruption strategy. Today, TI still stresses their connection with 
other organizations in various contexts. This view is expressed by a project 
manager in the following quote: 

There are many organizations supporting TI. There is the EU, the 
Phare projects, there is an Open Society Fund and, to a certain extent, 
the Open Society Institute. And then many other foreign institutions, 
including the World Bank and the EBRD. 

Interview 3.3. 

The term “supporting” as used here should be understood in a broad sense, 
i.e. it should be understood in terms of networks in addition to the more 
common financial terms. The above quote illustrates that referring to IGOs is 
a way to stress that TI is successful and accepted by the international 
community. In a sense, TI borrows legitimacy from other organizations by 
identifying its own activities as being in “line with” or “supported by” 
important organizations such as the OECD or the World Bank. To monitor 
rules issued by intergovernmental conventions is also a way to connect to 
other organizations.  

Relating to the EU 
On the eve of EU accession, the Baltic States provided another case of how 
TI connects itself to governmental organizations, especially the EU. Anti-
corruption measures were discussed and referred in the EU accession 
process, and the establishment of anti-corruption institutions was taken as an 
indication of progress in the fight against corruption. The accession process 
enabled TI to play a role vis-à-vis the EU. As described retrospectively in a 
TI Annual report: 

In candidate countries, TI National Chapters played a role in 
monitoring progress towards membership in the anti-corruption sector. 
Accession, as a conditional process, enables TI to advocate for and 
work with governments on adoption and implementation of anti-
corruption legislation necessary to qualify for membership. 

Transparency International, 2004a, p. 5. 

It has been highlighted by TI that the EU regards addressing corruption as 
vital in developing the administrative capacity necessary for membership. 
Consequently, there is a strong demand for anti-corruption activities. 
However, the Commission cannot accomplish this task on its own. For 
example, in TI’s regional report about the CEE and the Baltic States it 
mentions that: “while the EU has enormous political and economic power in 
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the region, it has not formulated a comprehensive anti-corruption policy”.103 
By identifying a gap in the knowledge of the European Commission, TI also 
frames their own work as a way to fill that gap, which fulfills a role in the 
partnership with other important organizations. At the same time, TI notes a 
tremendous intensity in anti-corruption programs supported by international 
organizations and financial institutions. The EU is in fact “drawing on” the 
know-how and assessment of other organizations (ibid). On the one hand, 
corruption is viewed as an important issue that the EU draws attention to; on 
the other hand, the EU lacks the capacity and knowledge to address 
corruption. This can be seen as legitimatizing the work of TI in the Baltic 
States. The argument is also used as a more general one. As put in a working 
paper addressed to EU Institutions and member states in 1999 by TI 
Brussels: 

TI recognizes that major initiatives that have been taken at the EU 
level during the past few years in the fight against corruption, but few 
of them have been carried through to the stage of practical 
implementation. Therefore, TI calls for continued strong action and 
systematic monitoring of progress made. 

TI Brussels, 1999. 

By framing the problem as a lack of implementation, the work of TI is 
recognized as necessary in the fight against corruption. The view that TI has 
a role to play and is needed also is indicated by how the contacts between TI 
and the Commission are described by TI project managers, as illustrated by 
the quote below from a project manager in a NC: 

They (the European Commission) are always asking about our 
opinion. Most of the people are reading our reports. If they need some 
advice or something they just pick up the phone or write us an e-mail 
and we are writing back, but it’s not that formal. 

Interview 3.1. 

The quote above reflects the eagerness of TI to be perceived by the EU as an 
important actor. This is one way in which TI might “borrow” legitimacy 
from the EU. In general, TI describes itself as leaning on support from 
organizations. For instance, the Latvian NC links to the web pages of the 
UNDP, the Council of Europe, the World Bank and to the Open Society 
Institute under the headline “International organizations” on their home 
page. TI, therefore, enhances its legitimacy as a scrutinizer and policy 
advocate by association with well-known rule-makers and IGOs. One of the 
roles of an NGO is to hold governments accountable for their promises and 
actions. ‘Accountability’ has become a kind of buzzword in today’s political 

                                 
103 Global Corruption Report, 2003, pp. 177-179. 
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discussions. TI’s description of its mission is well in line with this trend. As 
Peter Eigen writes in the introduction to the Global Corruption Report of 
2005: 

Corruption cannot be overcome without political will and courageous 
leadership. Politicians and government officials are in a position to 
show that leadership, but civil society must also be ready to monitor 
their actions, to check that they keep their promises and hold them to 
account. 

Global Corruption Report, 2005, p. 4. 

This quote points to a central aspect of TI’s work, namely to monitor what 
other organizations or actors do. But what does it mean to monitor, and what 
is the main function of monitoring in the TI context?  

Defining the problems to be solved 
To define and emphasize the seriousness and urgency of the problem of 
corruption is one of the central accomplishments of TI. In many activities 
discussions and texts about corruption is being reconstructed and 
reemphasized. In many countries there are anti-corruption campaigns 
supported by TI with the intention of raising public awareness of this 
problem. There are stickers that can be glued to cars that simply read 
“Corruption kills”. The quote below is an example of how corruption is 
described as dangerous.  

Corruption doesn’t just line the pockets of political and business 
elites; it leaves ordinary people without essential services, such as life-
saving medicine and deprives them access to sanitation and housing. 
In short, corruption costs lives […] However integrated corruption 
seems, it can be beaten. 

Global Corruption Report, 2005, p. 1. 

As the message suggests, it not only conveys fear but it also conveys hope; 
corruption “can be beaten”. TI monitors corruption, but what are the 
practical implications of monitoring? Monitoring is often suggested to be a 
desirable activity in the NCs. In Estonia, they wish they had more resources 
that could be devoted to monitoring. In Latvia, the head of the Chapter 
proudly explains that they have been “invited” to monitor “big privatization 
processes”, which have received considerable attention in the press. Specific 
projects are also supposed to be monitored, during the planning and 
development phases, and even afterwards as a sort of ex-post “self-
evaluation”. However, it is difficult to measure the success of a project by 
monitoring alone: 
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In the beginning there is monitoring then after the implementation 
there is more monitoring. This is the evaluation – actually, how the 
project was successful. […] The result is a very visible result. If this 
was not achieved, it doesn’t necessarily mean that the project failed. It 
can also be that these things take time – to agree on the change. We 
have to evaluate to what extent it was successful. What we can do 
more to reach our goal. 

Interview 3.1. 

To know what has occurred one needs to monitor. If the evaluation shows 
that the intended result of the project was not achieved, it is not necessarily 
interpreted as failure. Another type of explanation is then proposed, namely 
that “things take time”. Monitoring can also be seen as the first phase of an 
evolutionary process. Before initiating a project to cure the “system”, the 
system must be observed and understood, i.e. the problems must be 
understood before they can be solved: 

Once the person decides he wants to help to clean, to make at least 
some part of the police transparent; From that moment he has to study 
everything concerning police force. How they are working, the 
system, the structures, the decision-making, the departments, what 
they are in charge of, who are the people? How is the system working 
in the government and in society? What are the weak points? What are 
the strong points? Essentially, this is everything he has to know before 
he is ready to submit the basic idea of a project. 

Interview 3.1. 

Once when I asked about monitoring, the interviewee quickly answered that 
this particular Chapter was “beyond monitoring”. The country had made 
such progress that monitoring was no longer necessary. This clearly is in line 
with seeing monitoring as the first stage of a process of development. As 
explained by a project manager in a NC: 

It [monitoring] is good for diagnosis. But like a doctor, it doesn’t stop 
at diagnosis. The doctor has to come up with some medicine. And 
now we are in the medicine: We already know [what needs to be 
done]. 

Interview 3.2. 

The metaphor in the quote above is quite suggestive. It compares TI to a 
profession that is highly regarded as having an answer to a very important 
problem: similarly to the way a doctor can cure a sick patient, TI can cure a 
sick (i.e. corrupted) society. After diagnosing (or monitoring), the doctor has 
the answer. Monitoring is thus seen as a way to identify problems, not to 
solve them. 
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To agree on “cleaning the system” 
At other times, monitoring is referred to more concretely. It can imply the 
organization of workshops that bring together representatives of the 
organization that are under scrutiny. Here, is an example of what can be 
done in a workshop, as described by a project leader in a NC. 

In order to find out what is going on in the judiciary, we organized a 
series of workshops. There were separate parts from the judiciary. 
There were high judges from the high court, from the constitutional 
court and employees from the commercial register. Then there were 
advocates and prosecutors. I mean we just made all these small 
workshops; we invited all the top people, let’s say 7 to 10 people. We 
sit around and we start to talk to them. What do they think about their 
own system? And of course for 5 or 10 minutes they were really, I 
mean “it’s fun, but what do you want from us?” After 20 minutes they 
realize that we are not a partisan organization. We really want to know 
as to what they think can be done. What they think about how it 
functions and how it can be improved. After 20 or 30 minutes, 
everybody was relieved in a way and out of all these workshops we 
made minutes and we circulated these minutes to all the participants. 
Of course we got some feedback and that was our basic monitoring 
field. 

Interview 3.1. 

This quote reveals several interesting aspects concerning how the monitoring 
of TI is described and presented. It is TI who invites various “top 
individuals” in order to obtain information. This exercise is described as a 
success story. At first, the people invited were skeptical but later they 
became convinced that it was a good idea. The turning point is when these 
people understand that TI is “not a partisan organization”, working for its 
own interest in one way or another. This formulation could be translated 
into, “when they understood that we are a professional organization of 
experts”. When they understood that, “everybody was relieved”. This 
expression emphasizes mutuality in the sense that TI cooperates with those 
that are under scrutiny.  

But professional ought not to be confused with consultant. TI has a 
mission with a general value. However, it is important to stress that the 
organization works according to its own conditions. Thus, at the same time, 
TI attempts to distance itself from the idea that it operates as a business with 
a service to provide. Other organizations actively approach TI and demand 
for their solutions as if they were consultants:  
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Well, we say that it is proven that there is big corruption in your 
system and we just want to help you out. Sometimes institutions are 
approaching us, which is also a problem because we are not an agency 
that is getting into the system and cleaning up the system. 

Interview 3.3. 

To discuss the problems with an organization under scrutiny is a way to gain 
more knowledge about the issues at hand and to anchor TI as a partner. This 
is important because TI has no automatic mandate to monitor and they have 
to inherent power to make others do what they want. Rather, the 
organization has to market itself. If people do not agree to comply with TI’s 
monitoring, it has no way of enforcing its presence. This fact points to the 
importance of achieving legitimacy in the eyes of those who are under 
scrutiny. It is even viewed as a prerequisite for any of the organization’s 
ideas to have an effect on practice. As explained by the head of a National 
Chapter:  

If they don’t understand why, then they don’t do it. It’s better of 
course to start this negotiation in the beginning before the project is 
written. You can tailor it to the institution or to the group of people 
you want to address. This is something that is very interesting and also 
very time-consuming. This is actually the most difficult part […] You 
first have to evaluate to identify the problem and then if you have the 
target group you need to approach this group. 

Interview 3.1. 

It is interesting to note that the objects of scrutiny are described by this 
person is in fact using the language of management or a consultant. For 
instance, the product has to be “tailored” to the “target group”, which in turn 
needs to be “approached”. In summary, through monitoring, various 
problems may be defined and identified. How, then, are the problems to be 
addressed once they are defined? Many of the activities that attempt to solve 
the identified problems come in the form of toolkits or best practices.  

Creating tools for solving the problems 
Collecting and combining information about different experiences from the 
National Chapters is a way for TI to formulate more general knowledge in 
the form of “best practice” or “toolkits”. If a solution has had a positive 
outcome in one country, it is seen as fruitful to test it in other contexts. If a 
model is successful and has been used in several countries, it is likely that 
the model’s general value and applicability will increase. At a regional level 
(e.g. Central and Eastern Europe), the same kind of reasoning seems to hold 
true. 



 156 

As you know, we are an international network and of course in many 
of the Chapters in Central and Eastern Europe the problems are very 
similar. Thus, we can learn from each other. When some of the 
Chapters have completed a successful project, we are able to create a 
toolkit that can be helpful for other Chapters that are working in the 
same field. 

Interview 3.4. 

The term “tool” might suggest that standardized methods are being used. 
However, the picture is more complex. At the Chapter level, people often 
stress that they have to adapt things to local needs. The approach towards 
common tools differs depending on the Chapters. In Estonia, for example, 
they were quite skeptical towards TI toolkits, whereas in Latvia tools are 
described with great enthusiasm and considered to provide useful 
knowledge.  

We are not able to use the same kind of toolkits. I have participated in 
several international anti-corruption conferences and I have seen many 
toolkits (laughs) fighting corruption. If we were to use some of them 
here in Estonia I think there would be absolutely the opposite result 
(more laughs). Puppet plays or posters that I have seen, [might be] 
very useful in Africa, but [not here]... 

Interview 3.8. 

When I say tools, I mean knowledge such as access to information. 
Or, for instance, there is a budgetary process in which it is best for 
citizens to intervene at a certain point. Thus, we give them tools if 
they want to be actors. 

Interview 3.6. 

The quotes above express two opinions about tools. Further, the Latvian 
Chapter describes local knowledge in similar terms as it does knowledge 
from the international level, thereby taking a more active position. In 
contrast, when asked about TI toolkits related to ideas coming from other 
parts of the world, the Estonian Chapter found it difficult to relate such ideas 
to their own context. Tools thus seem to refer to different practices (e.g. a 
workshop).  

The Integrity Pact formulated in the TI Source book is referred to as a 
specific kind of tool. The Integrity Pact is an agreement between a 
government and all bidders for a public sector contract. Both sides make an 
agreement that none of them will pay, offer, demand or accept bribes, or 
collude with competitors to obtain a contract. Originally called “islands of 
integrity,” this tool was developed by TI during the 1990s. Since then, it has 
been tested in more than 10 countries. The Integrity Pact presupposes the 
active involvement of civil society; it should play a key role in overseeing its 
implementation. The tool thus creates opportunities for monitoring. 
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Under the title “TI tools,” is the Corruption Fighter’s Toolkit, which is a 
book that was released in 2001 and 2003, along with a special edition in 
2004. The Corruption Fighter’s Toolkit contains a compilation of diverse 
“civil society experiences and emerging strategies”. It is a number of 
accounts from various countries on how the NC organized different kinds of 
anti-corruption activities. For example, the Lithuanian way of “Mapping 
Corruption” is described, as well as a workshop on public procurement done 
in Paraguay and a Romanian campaign to inform the public about access to 
information.  

Activities that have been undertaken at the local level with successful 
results are thus described thoroughly so other Chapters can gain inspiration 
as well as learn from the experience of others. The use of global “toolkits,” 
however, is in line with the vision of TI being a world standard setter in its 
field. However, there seems to be differing views about whether toolkits 
created elsewhere can be implemented on the local level. 

Some of the tools are done on the international level, [then] you have 
some kind of conferences and workshops through which the toolkit 
travels to the local level. We get inspiration from there. There are 
toolkits that are in the movement. But some of them are just a product. 
I mean, how can someone in Berlin know what we need? 

Interview 3.6. 

The quote above expresses a critical attitude towards the toolkits and seems 
to associate tools with things that “come from Berlin”. This can be seen as a 
way to mark the independence of the Chapter vis-à-vis the rest of the 
organization. The quote also highlights a differentiation between two kinds 
of toolkits: the international ones and the local ones. The former are 
described as a source of “inspiration” and the latter are “a product of a local 
need”. Ideas that come from an international level and that are produced 
through high-level conferences and workshops are seen as more useful. They 
are considered more “scientific”, which would explain their more 
generalized value as compared with the tools that are a response to “local 
needs”. 

The ideal standard to strive for 
Another tool to fight corruption is the National Integrity Source Book, 
commonly referred to as the Source Book or simply as the Bible by IT 
personnel. It describes standards that should be strived for and how they can 
be achieved. The Source Book, written by Jeremy Pope, who is one of the 
founders of the organization, proposes “practical reforms” that can be 
applied to “each sector of society”. The book reviews various “lessons 
learned” in the global fight against corruption and provides a compilation of 
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emerging best practice. It was issued in 1999 by TI and is sold by all NCs. 
The Source Book is often translated into the local language by the Chapter.  

The Source Book is described as a set of standards to which NCs can 
refer to in their work, providing a framework to understand and implement 
the previously mentioned “integrity system”. The national integrity system is 
built up of 12 “institutional pillars”. The pillars have different roles in a 
functioning society and there are certain necessary preconditions, including 
the application of certain rules and practices, if they are to function properly. 
The Source Book discusses the critical requirements for each pillar. 
Corruption cannot be addressed by singling out a few segments of society. 
On the contrary, anti-corruption measures require a ‘holistic approach,’ 
which should guide the work of TI. It therefore serves a dual purpose. On the 
one hand, it provides ideas on what sort of activities a NC might engage in. 
On the other hand, these activities are defined in generalized and inclusive 
terms, i.e. there are many kinds of activities consistent with the ideas of the 
Source Book. It can thus be used to re-enforce the notion that people 
working for TI are doing the right thing and that their activities are based on 
knowledge and best practice.  

This seems to be in line with the employees’ views regarding the Source 
Book. A respondent explained that people working for TI tend to share the 
basic principles spelled out in the Source Book: “in our head, in our blood”. 
Yet, another of the interviewees described the Source Book as an inspiration 
for new projects and for activities that can be undertaken by the National 
Chapters:  

We use it as an inspiration of what can be done. Of what institutions 
can be changed […] Of course some countries need special solutions, 
but it gives you a very strong idea how that should be dealt with.  

Interview 3.2. 
 
The Source Book has also been called “the Bible”, which suggests that 

people working for TI assert great value and importance to it. A head of a 
Chapter described the Source Book as follows:  

Everything [in the Source Book] is about not to cheat, not to betray, to 
be as good as possible, don’t take money which doesn’t belong to 
you… actually it’s like a Bible. 

Interview 3.1. 

This bible describes the recipe on how to combat corruption and the methods 
used. TI Chapters can read about solutions to various problems of corruption 
in the Source Book.  
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6.7 Conclusion 
This Chapter has described the scrutinizing practice of Transparency 
International. The first empirical question concerns who is scrutinizing. TI is 
a less well integrated organization than the EBRD in that the local offices are 
independent organizations. However all activities go under the TI “brand”. 
Thus, formally TI stands behind the results from various types of scrutiny. 
Whether it is about compiling data for statistical analysis or whether it is 
about writing country reports, these tasks are often commissioned from 
external experts. Thus, there is close cooperation with the University of 
Passau concerning the CPI. One of the functions of the NCs is to find local 
expertise that can contribute to TI’s reports. Consequently, those who 
scrutinize are often (but not always) recruited on a temporary basis from 
outside the organization. The role of TI consists of commissioning, 
coordinating, editing, publishing and promoting these various types of 
account that the scrutiny results in. 

What is then under scrutiny? Two types of objects are under scrutiny. 
First, different aspects of the perceived degree of corruption in a country are 
scrutinized. Corruption is defined inclusively. Mostly, it is the view of 
various “elites” that are considered (e.g. business leaders and experts on 
corruption). Second, another type of object of scrutiny is reflected in the 
work of the NCs. In this case the professional activities and sectors of 
society where problems of corruption tend to occur are the objects under 
scrutiny, such as specific processes (e.g. privatization processes or election 
campaigns or professional groups, such as judges or the police force).  

Which processes does the scrutiny involve? Depending on the object 
under scrutiny, the processes vary in character. Regarding the first type, it 
involves aggregation of data on perceptions. To take the CPI as an example, 
to gather information on the perceptions on corruption, opinions polls 
conducted by other organizations are used. Using statistical methodology, 
different polls are weighted into a composite index. There are also more 
direct surveys, such as the GCB. TI conducts a more descriptive survey, 
depicting how the general public perceives various sectors in society 
regarding corruption. These processes are thus primarily quantitative in their 
methodology.  

TI also defines and discusses problems of corruption. These processes are 
more qualitative; for example, a National Chapter may invite people to a 
workshop or approach a certain authority and start scrutinizing it in order to 
establish a “diagnosis”. What is the problem? How can it be solved? In these 
cases scrutiny supposedly takes place in conjunction with those under 
scrutiny. TI is keen to stress its cooperative approach, both towards those 
under scrutiny and towards other international organizations. When it comes 
to the second type of object under scrutiny, it tends to involve the 
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interpretation of specific situations or organizations. Monitoring plays an 
important role in this context.  
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Chapter 7. 

Comparing three cases of scrutiny 

Thus far, I have described three types of scrutiny directed towards 
transforming states. The aim of the thesis is to characterize the role of this 
practice of transnational regulation. Through comparing the three case 
studies, an analysis will be made of the role of scrutinizing processes in 
relation to the transformation of states. Comparing the three cases serves to 
highlight the main characteristics of each case. Based on the features of each 
case study, I discuss what can be said about the role of scrutiny in the 
transformation of states? I will rely on central discussions on the role of 
classical audit processes as well as on discussions on the role of expertise. 

The use of concepts borrowed from the audit literature offers a framework 
for comparison. Table 8 summarizes the main characteristics of the scrutiny 
in each case in relation to the two other cases. The categories represent 
analytical tools that I will use to analyze and compare the findings from the 
three case studies. 

I compare the three cases of scrutiny by explicitly relying on the basic 
steps of an ideal auditing process that are derived from definitions and 
discussions about classical audit processes (Mautz and Sharaf, 1961; Flint, 
1988). By relating the findings from each case to these ideal auditing 
processes, I compare the cases with each other and at the same time I relate 
theory about auditing processes to a new empirical field. The reason for 
conducting this comparison is to be able to characterize the process of 
scrutiny in relation to its objects, i.e. the transforming states.  

By comparing three contrasting cases with the help of previously 
developed theoretical concepts, an analysis of the role of scrutiny in the 
transforming states is possible. In what ways can we say that international 
organizations scrutinize states in a similar way as auditors audit business 
firms? How do the processes differ? How and to what extent can we 
understand scrutiny as a practice of transnational regulation with the help of 
concepts of ideal auditing processes? 
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Table 8. Summary and comparison of the three cases of scrutiny 

 European 
Commission EBRD Transparency 

International 

1. Connection between 
local and central levels  

Participant: locals as 
colleagues 

Integrated: locals as 
ambassadors 

Autonomous: locals 
as franchise-takers 

2. Relationship Reciprocity Contingency Separation 

3. Evidence Achievements in 
adapting to the EU 

Economic records 
Perceptions of 
corruption by 

experts and public 

4. Expectation Criteria for EU 
membership 

Standard of market 
economies 

Ideal of absence of 
corruption 

5. Evaluation Description of 
achievements 

Judgment of change Aggregation of 
perceptions 

6. Communication Text Index Ranking 

7. Audiences Core actors Transition 
communities Mass media 

The categorization thus takes auditing processes as its reference point. All 
categories essentially rely on the basic steps of auditing process as they are 
commonly referred to and described. The categories are neither exclusive 
nor exhaustive. The first category aims at summing up the main features of 
the organization of scrutiny, focusing on the connection between the local 
and central levels of the organization that scrutinizes (Section 7.1). The 
second category describes another type of relationship, namely the 
relationship between the scrutinizer and the scrutinized (Section 7.2). In an 
audit process the auditor should be independent from the audited; however, 
this is not always the case when it comes to scrutiny of states.  

The third category describes what could be considered as being the 
collected evidence: the different types of information used to assess the 
countries (Section 7.3). The fourth category refers to what kinds of 
expectations the collected evidence is assessed against (Section 7.4). The 
fifth category, evaluation, describes how this assessment is done (Section 
7.5). Category six concerns how the scrutiny is communicated in each of the 
three cases (Section 7.6). In the seventh category a description of the 
audiences to which the reports are directed (Section 7.8) is given. Finally, I 
sum up the findings of the comparison and the characteristics of the three 
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cases by relating them to discussions about the role of expertise and the 
production of comfort and critique.  

7.1 Connection between the central and the local levels  
In a classical audit process the organization that audits does not have to be 
very complex; the auditor may even be a single person or a small, local firm. 
Often, however, auditors work closely in teams, and while performing the 
audit they are stationed at the offices of the audited firm (Pentland, 1993). 
Organizationally, the scrutinizing organizations in these three case studies 
are somewhat complex, i.e. they have central and local organizational levels. 
Furthermore, the scrutinizer is international in that in all cases it acts on a 
European or global level. However, the division and understanding of the 
local and the central organizations differ substantially depending on the 
organization of the scrutiny. Hence, in all three cases the auditor is a quite 
complex organization. I will discuss the connection between the local and 
central parts of organizations, in particular how the local organizations relate 
to the central organizations. Are they autonomous and independent or are 
they controlled and integrated? 

Whereas TI and the EBRD have local organizations that were present in 
the countries, the need for a local organizational body shrunk over time in 
the Commission case. The ‘local organization’ in fact became the monitoring 
units in the organization under scrutiny, i.e. the national public 
administrations. The Commission largely uses civil servants employed in the 
public administration as an extended arm of its scrutiny. The self-monitoring 
of the public administration under scrutiny played an important role in the 
scrutiny of the Commission. By then, national EU units were in direct 
contact with the respective country team at the Commission in Brussels and 
not with a local delegation. Over time, contacts became more frequent and a 
form of “mutuality” concerning the scrutiny developed. The parties were 
dependent on each other and the officials at the DG enlargement described 
the national civil servants working in the public administrations as their 
colleagues. In the case of the Commission, the local and central levels were 
both participating in the scrutiny. The local civil servants could be regarded 
as colleagues to the officials of the DG Enlargement (the central level).  

The EBRD is an example of a type of organization in which the local 
level is an integral part of the organization, in the form of residential offices, 
that are directed by the central level of the organization similarly to the way 
embassies obey under the foreign office of a country. The policies and ways 
of doing things become standardized and similar in all local offices; they are 
clearly managed by the central levels of the organization. The EBRD 
residential offices were indeed described as the “engine” of the organization, 
and as something that singles the EBRD out in comparison with other 
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foreign investors without direct access to local knowledge and contacts. The 
EBRD residential offices are described as centrally controlled. The local 
offices are structured in the same way and operate according to the same 
logic independently of the country. This is also the legitimate way to 
describe the organization. In the EBRD case the local organization is 
described as being managed from London: they act as ambassadors for the 
EBRD. In the case of the EBRD the central and local parts of the 
organization are thus integrated.  

In sharp contrast to the official line of the EBRD, in the TI case the local 
organizations are autonomous organizations. The national NGOs were 
allowed to use the TI brand if they were living up to the TI principles. TI 
also highlights the importance of having “access to local expertise”. 
Generally speaking, the National Chapters are loosely coupled to the TI 
secretariat, i.e. they are “independent organizations”. Central directives do 
not seem to be legitimate on the local level, as it was repeatedly pointed out 
that “Berlin” does not know what is needed on the local level and at the 
International Secretariat an officer says that it should not look like they go 
out and chose people when National Chapters are created. This is line with 
the National Chapters’ being NGOs in their own right in a “franchise-like” 
structure. The National Chapters devoted their time mostly to projects in the 
country in question, and were not usually involved in writing the Global 
Corruption Reports. This was perceived as a problem, and in more recent 
reports, the National Chapters of TI were invited to write country reports. 
This was done in order for them to feel more “ownership” of the Global 
Corruption Report, which would also enhance their motivation to market and 
work for the distribution of the report. The organization of the central and 
local levels is thus autonomous and the latter can be seen as franchise-takers 
of the TI concept. 

In summary, in the Commission case the country teams at the central level 
were in direct contact with the public administration in the monitored 
countries where they developed a mutual commitment and interdependence. 
In the EBRD case the residential offices were more dependent on central 
directives and centrally steered. In the TI case there is a high degree of local 
independence with the franchise-like structure of National Chapters. Thus 
‘the local level’ of a scrutinizing organization can be related to ‘the central 
level’ in very different ways: it may be participating in the work of the 
auditor, as in the case of the Commission scrutiny, or it may be integrated, as 
in the case of the EBRD, or autonomous, as in the case of TI. In the next 
section I describe the relationship between the scrutinizer and the 
scrutinized.  
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7.2 Relationship: the scrutinizers and those under scrutiny 
In an ideal auditing process the auditor should be independent from the 
audited: “Absolute independence” is a goal in audit processes (Flint, 1988, p. 
63). Furthermore, at the same time, auditors often work in close interaction 
with their clients (Pentland, 1993). Independence does not imply distance. In 
this empirical context, however, the auditor hardly appears independent. On 
the contrary, the organization that performs the scrutiny is often highly 
involved, being the one that initiates the whole process and often has an 
interest in its outcome. How then can the relations between the scrutinizing 
organization and those under scrutiny be characterized? 

The Commission initiated the EU accession process of the CEE countries 
by inviting them to negotiations. Clearly, if the scrutiny would have pointed 
at a total failure with regard to the adaptation, the Commission would in fact 
be criticizing itself. In the Commission case an important incentive is indeed 
to be able to present a “successful accession” and to show that the countries 
have progressed into becoming ‘European’ and that they live up to those 
standards. Thus, there should be an incentive to be able to show progress and 
success in the accession process. If the Commission is able to present 
progress in achieving the standards that were set up in 1993, this gives 
credibility to the whole accession procedure, which the Commission is 
responsible of. The Commission is thus far from being a disinterested or 
independent auditor. Rather, this is a case of high involvement of the 
scrutinizer.  

There is reciprocity in the relationship; through the scrutiny of the 
Commission, a group of people sharing a common goal and language is 
formed. The officials from the Commission and the national administration 
are engaged in regularized procedures that evolve around written reports 
issued at a certain pace. They distinguish themselves from specialists and 
from politicians; they are coordinators and part of the monitoring chain. In 
addition, they spend a great deal of time talking to each other and sending 
and receiving information. They describe the monitoring process as being of 
“mutual interest”. Even though one party is scrutinizing the other, the 
process over time tends to resemble inquisition through cooperation. The 
relationship between the scrutinizer and those under scrutiny can thus be 
characterized as reciprocal in the sense that both parties are engaged in a 
successful outcome. 

In the case of the EBRD there are interests working in both directions. On 
the one hand, in a similar way as in the Commission case, the EBRD is a 
promoter of transition: to point at progress in transition indirectly implies 
that the EBRD has been successful in its job and is in the process of attaining 
its aim. Likewise, progress in the countries makes their investments more 
liquid. However, there seems to be forces working in the other direction as 
well. Accomplished transition makes one of the EBRD’s main rationales for 
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investing disappear. The EBRD employs many people in London as well as 
in the resident offices that are dependent on the fact that the countries are 
defined as being in transition rather than transited. If they are defined as 
fully fledged market economies, the EBRD would logically not have any 
role to play anymore. This tension clearly appeared in the empirical study in 
discussions about “graduation” and whether and to what extent there were 
“things left to do for the EBRD” in the Baltic States. In case all countries 
graduate there is obviously not much left to do for the EBRD, which implies 
there are no investments for the countries to get from the EBRD. At the same 
time, the countries have an interest in being considered as market economies, 
which is a sign of inclusion into Europe or the western economic model. 
Consequently, both the recipients and the auditor have an inbuilt incentive to 
‘keep the business going’. Obviously, this is a controversial and highly 
political question. Both the countries under scrutiny and the EBRD are 
dependent on the fact that the countries are defined as being in transition. 
The relationship is therefore contingent on the multiple implications of 
whether a country is defined as being in transition or not.  

In terms of the relation with the “object” under scrutiny TI appears as 
more independent than the two other scrutinizers. TI is not involved in the 
policy processes to the same extent and can thus keep (and profit from) their 
underdog and or watchdog profile. Further, even though the organization is 
devoted to combating corruption, it is not supporting and scrutinizing any 
particular process of change in any particular organization. If TI records 
show an increase in corruption, it will hardly be blamed for it in the same 
sense as the Commission might be criticized if EU accession would have 
failed. Yet, the greater the number of anti-corruption campaigns, the higher 
the perception of corruption. Further, if corruption is perceived as being low 
(as in the case of Estonia) in comparison to other countries, or as nonexistent 
(as was once the case in Sweden), TI will have difficulties in establishing 
itself. Hence, a high degree of documented corruption enhances media 
attention on TI activities, making it easier to argue for anti-corruption. For 
the organization to be successful, corruption thus needs to be documented. 
Hence, there is an inbuilt incentive to find and define corruption and for TI 
scrutiny to reveal corruption rather than not. Therefore, TI would hardly 
qualify as an entirely disinterested scrutinizer regarding the problem of 
corruption. However, the interests of TI are clearly separated from those of 
the countries under scrutiny. 

Both in the case of the EBRD and of the Commission scrutiny has a 
receiving party, where the main argument for the scrutiny seems to be that it 
enables and speeds up changes that would have had to be made sooner or 
later anyway. Being monitored makes things happen faster, or so they claim. 
It was quite clear in the above empirical stories that those under scrutiny 
tended to bring out positive sides of being scrutinized. This is quite 
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interesting per se in that it suggests that they might often be arguing against 
an opposite pre-conception.104 The three cases could be interpreted as 
reflecting different degrees of independence vis-à-vis the object under 
scrutiny. In all three cases the scrutinizer has a high interest in the outcome 
of the scrutiny. However the relationship between the scrutinizer and the 
scrutinized is more or less close. While the Commission was a case of a 
close relationship and a high degree of involvement and reciprocity, in the 
EBRD there are different types of dependency related to the mandate of the 
organization, making the relationship contingent on transition. In the TI case 
we see less closeness with the object under scrutiny and a higher degree of 
separation. The pictures that emerge are relative: TI is more independent 
than the Commission and the EBRD, but this does not mean that it is 
completely independent. 

7.3 Evidence: information collected about the performance 
To evaluate performance some information about the performance needs to 
be collected. What is actually being collected? In a regular audit process 
what is collected is called evidence (Flint, 1988). Thus, for there to be an 
audit, there needs to be a performance that can be measured and collected as 
evidence.  

At the Commission it is explained that “many different sources” are used 
to evaluate each country. But what kinds of sources are mostly used? The 
most important source, especially when it comes to the administrative 
criteria of EU membership, is the self-evaluations of the national public 
administrations (i.e. their “input”). The scrutiny was thus based on the 
descriptions that those under scrutiny make of themselves. This view is 
confirmed in interviews with civil servants from different parts of the 
administration. It was their reports on their own achievements that were 
mostly used as a base for the scrutiny of the Commission. However, what 
was reported (and what was not) was guided by the format of monitoring 
tables. Filling in spots in the tables may appear to be a quite innocent and 
unimportant secondary activity. However, it is a structuring process, where 
different activities are created as a consequence of the spot that needs to be 
filled in. There were also other ways to collect information about what had 
been done and not (yet) done in the respective countries’ administrations 
(e.g. by relying on reports from other member states). Yet, in the case of the 

                                 
104 Often I have been asked when presenting my project whether the monitoring has any 
effects. The interest in effects could be seen as reflected in the arguments in favor of the 
monitoring activities. Interviewees were well aware of why and how monitoring is (supposed 
to be) beneficial. 
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Commission the scrutiny is based on evidence of the reported achievements 
in adapting to the EU of those under scrutiny.  

In the EBRD case the evidence mainly consists of quantitative data that is 
either produced by other organizations or the result of surveys made by the 
EBRD. Concerning the EBRD, there is not any one single subject of audit in 
a similar way as in the Commission case, where the public administration 
can clearly be regarded as the organization under scrutiny. The 
corresponding organization regarding the EBRD would be the “local 
partners”, which are the companies or projects (private or public) in which 
the EBRD invests. However, the analysis of the results of these projects (e.g. 
their “transition impact”) does not represent the main data (to use EBRD 
language) on which the EBRD bases its general evaluation of each country. 
The sources on which the various transition indicators are based primarily 
come in the form of macroeconomic information from other international 
financial institutions as well as national central banks. Another important 
source is national statistical information. These two sources are external, or 
“feed-in data” to the EBRD. However, the EBRD also uses surveys that they 
have designed or contributed to themselves. Thus, this type of scrutiny is 
based on various records of economic performance; either on a project level 
or a country level. These records are supplied by other similar organizations, 
state organizations or the partner companies, or are produced by the EBRD.  

In comparison with the Commission and the EBRD, scrutiny in the TI 
case involves many forms of evidence. The collection is the result of an 
active engagement in compiling information about corruption through 
various means. Different types of surveys and opinion poll directed to the 
business community and other professionals represent an important 
component of what could be labeled performance. The surveys measure the 
perception of corruption. Most of the input is commissioned from an 
external party. Further, person-based expert knowledge is an important 
source of information. Here, the authority of the expert is a central feature in 
order for the input to have legitimacy. Accordingly, the ability to find “good 
people” is a crucial challenge for a National Chapter to be successful.  

Another type of source is of a more discursive character: organizing 
workshops and conferences, bringing together various experts, i.e. people 
from the business community as well as politicians and civil servants and 
researchers. TI scrutiny is thus based on evidence on different types of 
perception of corruption. It may be the perception of the general public or 
that of certain experts. The topic of the next section concerns the question: 
What kind of expectation is this evidence compared with or evaluated 
against?  
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7.4 Expectation: criteria used to evaluate the evidence 
A central element of an ideal auditing process is the expectation against 
which the collected evidence is related (Flint, 1988; AAA, 1972). To make 
an evaluation, one needs to have some criteria to evaluate against.  

The European Commission presented a case of well known, albeit not 
always well-defined, criteria: the Copenhagen Criteria. It was officially 
proclaimed that the countries needed to live up to the three criteria of 
membership that were agreed upon during the European Council meeting in 
Copenhagen in 1993. The formulation is straightforward, it is only when the 
countries performance is at the level of this expectation – made explicit 
through the formulation of the Copenhagen Criteria – that they can become 
EU members. However the Copenhagen criteria, although explicitly referred 
to as the criteria for membership, have been criticized for being vague and 
difficult to apply in practice. Therefore, although well known, they are not 
always operationalizable. Another aspect of the expectation is whether it is 
possible to attain. In this case membership of the EU should be regarded as a 
token of success in living up to the criteria. Thus, the expectation is, per 
definition, possible to reach. Because the candidates eventually became 
members, this means that the criteria were possible to attain according to the 
definition of the scrutinizer.105 The expectation in the case of the 
Commission scrutiny is thus the criteria for membership in the EU.  

The EBRD’s expectation is formulated as the standard of market 
economies. In a similar way as in the Commission case the standard is 
explicit, yet the meaning of market economy is more precise and broken 
down to a more detailed concept than is the content of the Copenhagen 
criteria. Yet, as it appears so far, none of the countries that have been 
scrutinized by the EBRD has yet been regarded as living up to the standard 
of market economies, according to the EBRD definition. The expectation is 
apparently difficult to achieve. This is relatively easy to see because the 
standard is clearly operationalized. To be regarded as a full market economy 
a state needs to score 4+ on all dimensions, which the transition score is 
calculated to. However, even old market economies run the risk of not 
achieving 4+ in all dimensions, so the standard has an ideal component to it 
that, for all practical purposes, is unattainable. Even countries, which de 
facto are market economies, do not live up to the EBRD’s standard of a 

                                 
105 However, on occasions, many others have questioned whether the criteria of membership 
are actually fulfilled when a country becomes a member. For instance, the accession of Latvia 
was highly criticized with reference to the minority question, which by many was considered 
as not being solved. Latvia was considered by others as not living up to the political criteria of 
membership. Yet, according to the definition of the Commission, becoming a member implies 
that the country has lived up to the standards. Otherwise, the whole screening process of the 
Commission would be delegitimized. 
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market economy on all categories. The expectation in the case of the EBRD 
scrutiny is nonetheless the standard of market economies. 

The unattainable nature of the expectation is even more relevant in the TI 
case, where there are no explicit criteria against which the countries are 
assessed. The general expectation is more implicit and could be described as 
a society free from corruption. Such a society is hardly imaginable and most 
probably there will always be corruption of some kind to deal with. TI, in 
fact, represents the only case where the area of scrutiny is expanding. 
Whereas in the EBRD case, the number of states under scrutiny is expected 
to decrease in 2010, TI has opened more National Chapters. This trend is in 
line with the expectation being difficult to reach. Zero corruption is not an 
explicitly spelled out standard and thus is not specified into operationalizable 
dimensions either. The logic underlying the ranking procedure is consistent 
with this unrealizable touch of the expectation. A ranking is always relative 
to the rankings of other countries. The relative progression of one country 
implies the relative regression of another. The relative nature of a ranking 
logic makes it impossible to conclude that all countries can progress. The 
expectation of absence of corruption is thus similar to an ideal. 

The expectation towards which the performance is compared can therefore 
be described according to three aspects: whether it is explicit, whether it is 
specified and whether it is possible to accomplish. To summarize, both the 
EBRD and the Commission have relatively explicit expectations. When it 
comes to the possibility to fulfill the expectation, the Commission case is an 
example of when the expectation is, per definition, possible to reach. This is 
because the Commission accredits membership only to countries that fulfill 
the criteria. The EBRD presents the only case when the expectation is 
deconstructed and specified; yet, such an expectation appears more difficult 
to live up to. In the case of TI the expectation, defined as the absence of 
corruption, can be described in terms of an ideal that is difficult to achieve.  

7.5 Evaluation: evidence against the expectations 
A central aspect of regular audit according to its most widely used definition 
(AAA, 1972) is the evaluation of the evidence against established criteria 
and an expectation. The aim of the audit procedure is to produce unbiased 
judgment-free (independent) evaluation of the evidence (Flint, 1988). The 
methodology by which the evaluation is done is at the core of audit 
processes (Mautz and Sharaf, 1961). The procedure presupposes a 
relationship of accountability between two parties, i.e. one owes an account 
to the other and an (independent) auditor that asserts the accuracy of the 
given account (Flint, 1988). How can we describe the procedure of 
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evaluation in the three types of scrutiny in which we have observed different 
relationships between the scrutinizer and those under scrutiny?  

In the case of the Commission there is no spelled out index or ranking 
inherent in the procedure. The most striking feature regarding the European 
Commission is indeed the involvement of those under scrutiny, namely the 
national public administrations in general and civil servants working with 
EU monitoring (EU units in the ministries) in particular. The descriptions 
made by the national civil servants of their own achievements were said to 
be the most important source of information. There were also other 
descriptions of their achievements (e.g. those made by other member states). 
The input, however, is produced during a relatively extensive process, one 
that involves many communications between specialists in the line 
ministries, their EU units, the central EU committee and the desk officer in 
Brussels. The procedure involves e-mails and telephone calls in order to 
answer questions and make clarifications. In the Commission case the 
procedures imply a high degree of involvement of people from the national 
administration and the Commission in order to describe the achievements. 
The procedure produces texts that are edited and re-edited; on the whole, the 
procedure aims at describing the achievements of the public administration 
in adapting to the criteria for membership.  

In the case of the EBRD the evaluation is done by the people working at 
the Office of the Chief Economist. Based on various data and on discussions 
with colleagues, the scores are largely a result of judgments made among 
internal experts. These discussions are described as taking place in two steps. 
The first step is based on information and discussions of each country 
individually. Each country officer makes an analysis according to the most 
recent statistical information, etc., and then sets a preliminary score based on 
last year’s level and eventual progress or regression of the country in 
question. The second step consists of an assessment of all scores, i.e. the 
“whole picture of countries”. There are precise descriptions of each of the 
values of each score. Describing the evaluation in terms of judgments 
implies that there is more than one way to view the countries, and it can be 
seen as an attempt to diminish the image of objectivity that is given by the 
numbers. The term “awarded” also reflects this rather judgment-based 
approach. In the case of the EBRD scrutiny the evaluation can be described 
as a judgment of change. 

In the case of TI the procedures are primarily of a quantitative nature in 
the sense that it is an aggregation of perceptions of corruption. The 
Corruption Perception Index (CPI) is based on a compilation and weighting 
of quantitative data. The process of setting the ranking seems to involve 
significantly less discussion. The CPI ranking is the result of an aggregation 
of statistical weighting and alignment of the different opinion polls. The 
individuals behind the evaluation are more visible than in the EBRD case in 
that we know who has created the CPI. Other types of evaluation produced 
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by TI (such as the Global Corruption Report) are based on the texts written 
by the individual experts, rather than being the product of a group as in the 
EBRD case. The country reports and other more thematic texts are often 
produced by different external authors writing from their own point of 
expertise. Other scrutinizing activities are likely to involve discussions in 
workshops and seminars. However, the most central evaluations, the 
rankings, can be seen as aggregations of the evidence collected, i.e. an 
aggregation of perceptions.  

7.6 Communication: distributing the results of the evaluation 
The last step of an auditing process is to communicate the results of the 
evaluation to the interested parties (Flint, 1988). The results are most often 
communicated in a report. Ideally, this report should reflect an independent 
evaluation of the performance of the organization under scrutiny (ibid.). In 
all three cases of scrutiny of states there are reports that tell us something 
about the evaluation.  

Concerning the Commission, the main way to communicate the results of 
the scrutiny is through the Regular Report, a text that is edited in a similar 
way from year to year.106 These reports were in fact a focal point of the 
whole process of scrutiny, structured in a similar way from year to year 
following the Copenhagen criteria and the chapters of the acquis. The 
formulations were often recognizable, especially because every report 
repeated the previous years’ findings. New achievements were added and 
edited into the common format. The label “regular” is thus quite telling in 
that the reports set the yearly pace and rhythm of the accession process. 
There is an obvious feedback mechanism built into these reports: the opinion 
of the Commission this year would influence the information the national 
administration provides next year. Even though the reports highlight 
problems, they do so in a reassuring way, where the civil servants could 
analyze the text and find a ranking “between the lines”. It was thus in the 
actual edit that the results of the evaluations were communicated. The 
reports are a text enabling a “dialogue” within the public administration. 
Through knowing the meaning and implication of certain wordings, the civil 
servant could make sense of the evaluation. The communication of the 
results thus took the shape of various texts. 

The EBRD communicates the results of its evaluation mainly through an 
index – the Transition Index – that reflects the overall progress in transition 

                                 
106 The Commission did thus not measure achievements numerically. As a sign of this there is 
no section called “Measuring …” in Chapter 4 (the Commission case), whereas in both the 
EBRD and TI chapters (Chapters 5 and 6) contain this type of heading (“measuring 
transition” and “measuring corruption”).  
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of all countries under scrutiny. This index is included in the yearly 
Transition Report. The main focus is on incremental change from the past 
year. This involves revising each country’s progress since last year, which 
might imply an “upgrading” or “downgrading” of a country in one or 
another transition dimension. Between each yearly Transition Report there is 
an update giving a similar image to regular business reports that imparts up-
to-datedness.107 In the empirical chapter on the EBRD it was concluded that 
the reports provided an efficient message for busy people. In line with this 
observation is the fact that the report has a different eye-catching focus every 
year, capturing a topical issue often spelled out in the subtitle of the report. It 
is easy to grasp the progress on transition when reading the report: the 
picture appears quite clear, especially when the reader has been acquainted 
with the format (categories and scales) of the index over several years.  

The evaluation in the TI case is mainly communicated through a ranking 
called the Corruption Perception Index (CPI). The CPI is released on the 
same day every year, but is also reported in the yearly Global Corruption 
Reports. In contrast to the other reports from the EBRD and the 
Commission, the texts in the Global Corruption Report are commissioned 
from external authors who are experts on corruption. The individual interest 
and expertise of the author is allowed to influence the substance of the texts; 
the reports thus reflect the opinions of various experts in the field. The CPI 
ranking is referred to in connection with country reports. In contrast to the 
two other cases, the reports explicitly aim at putting issues on the global 
agenda and raising attention for the work of TI and the problems associated 
with corruption. The audiences to which these evaluations are communicated 
will be the topic of the last section of this comparison. 

7.7 Audiences: the targets of the communication 
The reports in a regular audit process often have self-evident audiences: the 
owners and the public. When it comes to the reports on the scrutiny of states, 
the audiences appear as somewhat more diverse and less easily defined. The 
scrutinizers communicate standards, arguments and results to different 
audiences. What we observe is more like continuous efforts to explain why 
and for who the scrutiny is needed. The audiences towards which the reports 
are directed will most probably influence those who will take an interest in 
the results of the scrutiny. However, who is expected to read the reports?  

In the case of the Commission the primary audience of the scrutiny is 
actively involved in the enlargement process: the civil servants working in 
the administrations and in the Commission and the European Council. It is 

                                 
107 The update is often published in April and can therefore incorporate end year figures from 
national accounts and other statistical information.  
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also the latter formally commissions the Regular Report. Further, the reports 
were (and still are) available to the general public through the EU website. In 
this way, citizens, journalists, politicians and researchers can follow the 
progress of each country through the reports of the Commission. This was 
also a way for the Commission to present their own efforts in making the 
enlargement materialize. Because EU enlargement has been a widely 
debated issue throughout Europe, the issuing of the reports is a way to 
legitimize the project by making it appear more transparent. However, the 
reports are not easy to read and the messages are written in bureaucratic 
language. Accordingly, sophisticated “decoding” was needed to understand 
whether one country was considered as being closer to fulfilling the criteria 
of accession, or to closing a chapter. The visibility coming through the 
reports also functions as a reward to the national civil servants for their 
efforts. The audiences of the reports are thus the core actors in the process 
that the reports describe. 

In the case of the EBRD Transition Reports, the audience is a somewhat 
wider spectrum of people. Different kinds of communities that are interested 
in transition are seen as the audiences: governments (as owners of the EBRD 
and as recipients), researchers, policy makers and business people all have 
(different) interests in following how the transition is evaluated. Further, the 
reports are considered a way to account for the EBRD activities, i.e. to show 
that the funds are used appropriately. Contrary to the Commission case, 
these reports are more externally oriented in that they are primarily aimed 
for audiences external to the EBRD. This is confirmed in interviews with 
EBRD bankers at the resident offices, who regard the content of the reports 
as “old news” and merely a product for “academia”. The researchers in the 
field of economic transition are another type of audience, especially 
economists interested in the region. They were perceived as a main 
consumer of the EBRD indices because they enable various kinds of 
quantitative comparative analyses. The interest also manifested itself in the 
fact that the Transition Report is the only report that is not available free of 
charge. In the EBRD case the audiences to which the scrutinizer 
communicates the results can thus be described as various transition 
communities. 

In the TI case we see yet another type of recipients of the reports. Here 
there is no particular stakeholders towards which TI needs to give an 
account.108 The aim is for the report to raise awareness concerning various 
problems connected to corruption and from that awareness to effect practical 
action from different elements of society. The goal of the reports, which are 
available to the general public on the TI website, is to show the current state 
of corruption in the world. They also have a hands-on practical focus and 

                                 
108 It is rather the other way around, i.e. TI aims at holding governments accountable to their 
commitments. 
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convey a strong message: more work is needed to fight corruption. The 
intended audiences are various decision-makers, including business, politics 
or civil society, and indirectly, the mass media. TI has quite successfully 
managed to get across their message, perhaps more so than most other 
NGOs. The media in fact serves a double role in the case of TI. It spreads the 
voice of the organization by asking about its opinion and by referring to the 
CPI in various contexts. Secondly, and perhaps as important, the media 
reports on corruption scandals and thus brings people’s attention to the 
problem (corruption) that TI has set out to resolve. In this sense processes of 
mediatization underpin the legitimacy of TI at the same time as it 
strengthens the perceived need for anti-corruption activities.109 One of the 
main assets of the ranking is its catchiness and media-friendly appeal. 
Strikingly global in its coverage, the report clearly aims at reaching out to as 
many different audiences as possible. The ranking, in particular, is a way to 
receive media-attention and in this way communicate the results of the 
scrutiny to more people. The audience to which TI communicates and tailors 
its results can thus be described as the mass media. 

The reports are therefore directed towards different kinds of audiences. They 
might be directed towards those that are monitored as in the case of the 
Commission. A second alternative is for the reports to be aimed at 
communities that are interested in the evaluation for various other reasons, 
as in the case of the EBRD. A third type of audience is the media, which 
serves as an intermediate to reach a wider audience of decision makers, civil 
society, business leaders and the general public. The audience is also closely 
linked to the argumentation of the scrutiny. The arguments of the 
Commission are for example ‘user-oriented’, focusing on the usefulness for 
those involved: the civil servants in the national administrations and the 
responsible political body i.e. the European Council, which also ordered the 
reports. The EBRD largely tries to point out the beneficial effects of their 
various activities in promoting transition. The EBRD could, in fact, be 
described as representing a self-centered argument aiming at convincing a 
community of people that the EBRD is doing and thinking the right thing, as 
well as conveying information about the developments in the countries. The 
TI argument is more world-oriented. The problem is in focus. Corruption is 
described as dangerous and a problem that concerns everyone and to which 
TI can provide a solution. Because the central goal is to get broad attention 
to the problem of corruption, the most important audience is the mass media. 

                                 
109 The (sometimes perverted) relation between corruption, anti-corruption and the media has 
been discussed. For instance, the more people read about or a subjected to anti-corruption 
campaigns, the higher will be their perception of corruption. With a high perceived level of 
corruption, the country will score low and will thus be the subject of even more corruption 
campaigns, etc. Cf. Andersson and Heywood, 2006. 
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7.8 Characterizing the role of scrutiny  
I have now compared how the three organizations go about their scrutiny, 
what methods they use and what results the scrutiny yields. Moreover, I have 
compared how the scrutinizers are organized, how they talk about their own 
activities and how the organization is related to those under scrutiny. From 
the comparison of these three cases, what conclusions can we then draw 
about the role of scrutiny in the transforming states?  

Studies of auditing processes have suggested that audit is a ritual whereby 
numbers are formed as “comfortable” to various parties (Pentland, 1993). 
“Audit rituals produce comfort, which is treated like a commodity within the 
engagement team, the audit firm and the investment community at large” 
(ibid., p. 619). According to this view, the task of the auditor is to create 
certainty – to assert the numbers. The auditors (at all levels in the auditing 
team) and the managers need to be “comfortable with the numbers” (ibid.). 
Accordingly, if the process creates hesitancy, it will likely produce critique 
(Power, 1996) or be framed as a failure (Carrington, 2007).  

By relating scrutiny to the role of expertise, it was suggested that one can 
also see scrutiny as creating methodological hesitancy (Giddens, 1991). This 
would be in line with perceiving audit as enhancing transparency (Power, 
1995) and enabling “effective inspection” (Meyer and Rowan, 1977). What 
about scrutiny of states? Do people working with scrutiny feel comfortable 
with the numbers (or, more broadly speaking, with the evaluations)? What 
makes scrutiny produce comfort or critique? By answering these questions, a 
better understanding of the role of scrutiny in the transforming states can be 
achieved. 

The Commission: co-production of comfort  
Despite a tight time schedule, a high working load, and pressures for change, 
those who were involved in the scrutiny in the Commission case described it 
in terms that can be related to comfort. The relationship between the officials 
at the DG Enlargement and the civil servants is characterized by high 
involvement of both parties: they were colleagues with reciprocal (although 
not always identical) interests. Accordingly, those under scrutiny were 
entrusted with conducting a major part of the scrutiny themselves, which 
consisted of describing achievements in adapting to the EU membership 
criteria. The comfort producing aspects of the Commission scrutiny is 
further enhanced through the way the scrutiny was reported. The 
descriptions of the achievements were written for an internal audience. The 
texts rarely provided any surprise, not the least through their repetitive and 
cumulative character. Taken together with the fact that the civil servants 
contributed to what was described in the texts, the evaluations were made in 
comforting terms rather than in criticizing terms. This does not mean that the 
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reports were never critical in their content. However, the texts spoke of 
challenges instead of problems and were generally written in an encouraging 
tone. 

The Commission case shows aspects that we recognize from descriptions 
of audit teams that work long hours, under tight time schedules and in close 
interaction with the clients (Pentland, 1993). The civil servants can be 
compared with the accountants in a business firm in the sense that they 
provide the inputs to the auditing process, i.e. the numbers (or in this case 
the descriptions) of the achievements that the auditors are to assert. 
However, in the commission case these accountants have a strong influence 
over the audit: they not only provide inputs but they also co-edit the audit 
report (which would be seen as highly problematic and corrupting the 
independence of the auditor if this were to be a conventional audit). Comfort 
is thus co-produced by the auditors (the Commission) and the accountants 
(the civil servants that report to the Commission); a situation which would 
be highly discomforting if it were to be a regular auditing process.  

Why then did the involved actors describe the scrutiny in terms of 
producing comfort? Part of the answer is probably to be found in the context 
of accession. To accede to the EU was a very high priority in the Baltic 
States. Not to cooperate was not really an option since it could seriously 
jeopardize accession. Therefore, the power asymmetry between the Baltic 
States and the EU can, paradoxically, explain the emphasis on comfort 
production in the process. Too much discomfort from either of the parties 
could lead to severe consequences, i.e. a delay or a halt in the accession 
process. 

The EBRD: managing potential discomforts 
The scrutiny performed by the EBRD produces more discomfort than the 
scrutiny performed by the Commission. Despite large investments and 
partnerships to promote changes towards attaining the standard of market 
economies, governments may get upset when they are downgraded or 
singled out as taking reverse steps in the transition process. A noteworthy 
aspect is that the states under scrutiny are also part-owners of the bank and 
thus have voting power on the board. There is thus a built-in contingency of 
the scrutiny of the EBRD in relation to the objects under scrutiny, which 
may jeopardize its perceived legitimacy as a scrutinizer. One way to handle 
this dilemma is to separate the responsibility of the Office of the Chief 
Economist from that of the board. The latter, for example, does not sign off 
on the Transitions Reports. The term “signing off” recalls a central ritual in 
the audit process. When an auditor “signs off” a certain number it means he 
or she has checked it, and is OK – or comfortable – with it (Pentland, 1993). 
In this way scrutiny is made more independent from those that are under 
scrutiny.  
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Taking into account the political dimension of the mandate also creates 
discomfort inside the organization: critique is in fact directed towards the 
owners of the bank (the criticized countries) if they do not behave 
democratically. Yet, there are also aspects of the scrutiny that result in the 
production of comfort: because the investments of the EBRD promote 
transition, there is an incentive to collect evidence proving that the countries 
are changing in the right direction. 

When it comes to the relationship between the EBRD and those under 
scrutiny, however, two interests appear. The first, and most important 
interest, is that the EBRD aims at promoting transition. Thus, there is 
obviously an incentive to be able to prove that the countries in which the 
EBRD invests are moving forward towards this goal. The progress towards 
market economy can be taken as a sign of success for the EBRD, if one can 
measure a causal relationship between the investments and transition, then 
the EBRD recipe has done the trick. Indeed, substantial effort is put into 
assessing the transition impact of EBRD projects. On the company level, 
given that the EBRD has done its “due diligence”, it becomes possible to 
attract other investors because it is a sign that the company is being properly 
managed. Consequently, the scrutiny makes the company more credible in 
the eyes of others. The scrutiny by the EBRD thus clearly also produces 
comfort. In this sense the EBRD is far from disinterested, i.e. it is a 
scrutinizer with a strong vested interest in a “positive result”. The second 
interest can be described as keeping the business going, to go on existing as 
an organization. This is possible as long as there are states that are defined as 
being in transition. However, if the countries “graduate”, the role of the 
EBRD is automatically put into question, and needs to be redefined.  

The scrutiny of the EBRD attempts to manage potential discomforts. 
Given the structure of the organization, its mandate and the conditionalities 
involved, there are many possibilities for conflict, for instance between the 
Office of the Chief Economist and the board of owners and between the 
bankers and the economists, which may produce discomfort. However, the 
production of discomfort does probably not have the same severe 
consequences as in the case of the Commission scrutiny. The people 
involved are more open towards talking about critique and reflecting on how 
it can be handled.  

One way to manage critique is through organizational “decoupling” 
(March and Olsen, 1989). And indeed, in the case of the EBRD, those 
responsible for evaluating the countries are decoupled from the rest of the 
organization. Another way to manage the production of critique is to stress 
its relative character and diminish the objectifying power of the numbers 
(Power, 1997): the EBRD, in fact, presents the scrutiny as being based on 
more subjective judgments.  
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Transparency International: to produce critique without undue 
discomfort  
Transparency International aims at raising awareness about a problem, i.e. to 
make people start worrying about corruption. To make people worry could 
be seen as, by definition, creating discomfort. Rankings also produce 
critique: the “bad” countries are singled out in a determining manner. 
Further, a ranking makes it difficult to signal overall progress: if one country 
receives a higher ranking, another, per definition, gets a worse ranking. On 
top of that, the communications of the results are mediatized and circulated 
to a wide audience in an attention-seeching mode. Hence, critique will most 
probably not go unnoticed, which is also enhancing the production of 
discomfort.  

TI is an example of relatively independent scrutiny that criticizes states. 
This independence is also reflected in the organization itself: the local 
organizations (the National Chapters) are autonomous of the central 
organization (the International Secretariat). More relevant still, TI can be 
seen as relatively independent of those that are scrutinized: it is a private 
NGO that sets out to play the role of “watch-dog”. Referring to external 
expertise and scientific methods is in accordance with this scrutiny “from 
outside”.   

Despite these various aspects that add to the production of critique, TI is 
keen to stress their cooperative approach. They do not single out individual 
cases. Their goal is “working for somebody not against somebody” (project 
manager at TI). TI thus proposes comforting solutions to the discomforting 
problem of corruption. The reports convey the message that corruption is a 
serious problem in most countries. However, through signing conventions, 
monitoring and implementing anti-corruption strategies, the countries will be 
moving in a desirable direction towards less corruption.  

TI could thus be characterized as producing discomfort. Yet, there are 
continuous efforts to de-dramatize this critical role (e.g. through explicitly 
stating that TI works for, not against, organizations). TI focuses on 
cooperation in order to be “invited to the table” where decisions are taken. 
Arguing for cooperation is a wise strategy in that it does not produce too 
much critique and discomfort, which would reduce the possibility to 
influence others. 

Summary 
It has been suggested above that scrutiny is far less critical than we would 
expect. In fact, it produces “comfort” to both auditors and audited. We can 
see both tendencies (critique and comfort) through the three cases. These 
cases provide nice illustrations of how the roles of scrutiny might vary. In all 
three cases transforming states were put under scrutiny. However, the 
scrutiny might have the role of creating comfort; in that case we see a high 
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degree of mutuality, dialogue, socialization and internal exposure of the 
result. Alternatively, the scrutiny might have a more critical role. In that case 
we see a greater distance between the scrutinizer and the scrutinized, and an 
externalization or even a mediatization of the results. More importantly, both 
comfort and critique are tightly linked to one another and with the 
organization that scrutinizes. 

The three organizations’ different mandates and goals influence how 
comfort and critique are managed. On the one hand, scrutiny can infuse 
transforming states with confidence that they are progressing in the right 
direction. This was clearly the case with the Commission scrutiny. On the 
other, scrutiny may reveal problems and create critique. This occurred in 
both the EBRD and TI cases. However, the EBRD also produced comfort 
while TI embedded the critique using a comforting and cooperative 
approach.  

In different ways scrutiny offers hope for reform. This aspect will be 
further developed in the next chapter where I analyze scrutiny as a form of 
transnational regulation. Drawing from the results of the comparison of the 
three case studies, I discuss how we can understand scrutiny as a form of 
transnational regulation, and in what ways this type of regulation constructs 
the regulated objects, i.e. the transforming states. 
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Chapter 8. 

Constructing transformation 

With the help of an analytical framework inspired by regular auditing 
processes, I have compared the findings of each case study. This framework 
proved to be useful in that it enabled me to see similarities and differences in 
the three types of scrutiny. The analysis showed that transforming states are 
represented in different ways through processes of scrutiny. But this is not 
all there is, scrutiny also constructs transforming states as this chapter will 
show. International organizations have been described as bureaucracies that 
“map social reality as they collect and store files and data, create divisions of 
labor and specialized units, and construct rules that define, categorize and 
classify the world” (Barnett and Finnemore, 2004, p. 30). Following the lines 
of thought about the role of audits and the construction of auditability 
(Power, 2005; Power, 1994b; Hopwood and Miller, 1994) combined with 
theories through which scrutiny can be seen as a practice of transnational 
regulation (Djelic and Sahlin-Andersson, 2006a; Meyer 1996). This chapter 
focuses on how this scrutiny by international organizations constructs 
transforming states. Given that scrutiny of states is a kind of audit process, it 
would be expected that it constructs auditable objects. As was suggested in 
Chapter 2, accounts do not merely reflect a reality – they are part of it, i.e. 
they construct it. In what way then does the scrutiny construct its objects, the 
transforming states? When answering this question, we also analyze scrutiny 
as a practice of transnational regulation. What characterizes this regulation? 
What is regulated and how? Given the features of scrutinizing processes, 
what can they tell us about the role of scrutiny as a form of regulation?  

In Section 8.1, I discuss how scrutiny makes performances and practices 
auditable. The material conditions for scrutiny are discussed, i.e. practices 
that are created in order for organizations to be scrutinized. Problems can 
also be created as objects of scrutiny. Further, the performance can be seen 
as external to the process of scrutiny. I then go on to show how scrutiny is 
legitimized through references to science and expertise. In Section 8.2, I 
discuss how states are constructed as comparable through the scrutiny of 
international organizations. Developing the thoughts on how states are 
defined as similar units, I argue that scrutiny enhances the simplification of 
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the unit “state”. The quantification of performance and expectation further 
enhances comparability. In the last part of the section, processes of 
standardization, editing and categorization are analyzed as enforcing 
comparability. Then, in Section 8.3 it is argued that by being made 
comparable, states can also be seen as being inscribed into a story about 
progress. I discuss the characteristic of the construction of progress by 
relating progress to different types of comparisons. I distinguish between 
comparison with past performance, comparison with the performance of 
others and comparison with a standard. Finally in the concluding section of 
this chapter (Section 8.4), I relate scrutiny to audit. It is argued that what 
brings scrutiny and audit together is that they are both expressions of our 
belief in rational processes and the modern project. Scrutiny gives us faith in 
the power of transformation and brings hope to reforms. 

8.1 To make performances and practices auditable  
In Chapter 7, I analyzed scrutiny with the help of concepts of ideal auditing 
processes. With reference to the three empirical case studies of scrutiny I 
showed how evidence was collected, how it was evaluated against certain 
criteria and how it was communicated to an audience. The expressions used 
by the people describing the scrutiny of states remind us of auditing process 
in several ways, i.e. the process of scrutiny is largely presented as 
representing the performance of the states under scrutiny. However, the 
ambition to represent what is going on might also affect the performance that 
is being assessed.  

The material conditions for scrutiny 
Performance in auditing processes has been highly debated. It has been 
suggested that the audit process constructs the performance (Porter, 1994).110 
Researchers within audit theory have increasingly turned their attention 
towards the organizational conditions of audits, admitting that the 
‘performance’ or ‘evidence’ is not exogenous to the process but that 
organizations and activities need to be made measurable in order for there to 
be a material condition for audit (Power, 2005). It has been suggested that 
“the processes of creating the material conditions of possibility for audit” 
(ibid., p. 2) are more important than the conduct of the actual audit.  

This thesis started out with the observation that the Baltic States seemed 
to be opening up for scrutiny after the breakdown of the Soviet bloc. 
However, this study has shown that this is only part of the story. As it 
                                 
110 Performance commonly alludes to something that is quite easy to grasp; it something that 
you can see – it is “out there”. Yet, to perform also means to act, which adds a more creative 
aspect and another dimension. 



 183 

appears, the scrutinizers have demanded various kinds of “inputs” to their 
evaluation. Rather than walking into an open door to collect information that 
was already there, the scrutinizers have created various practices that can be 
scrutinized and information that they can collect. If it were not for the needs 
of those organizations, there would not be such an extensive amount of 
information. The process of scrutiny creates the material conditions for 
scrutiny.  

The production of evidence obviously has consequences on the practice 
of the audited organization (Power, 2005). As was discussed in Chapter 2, 
contrary to what the description of ideal auditing processes suggests, audits, 
evaluations and inspections are far from “neutral technologies of detection”; 
instead, they need and create environments that are “fit for monitoring” 
(ibid., p. 2). A telling example is the tables that the civil servants needed to 
fill in as an input for the monitoring of the Commission: information needs 
to be created in order for the monitoring to take place. The monitoring of the 
Commission is not only a reflection of adaptation processes, it is also a 
process in which ‘performances’ are constructed in order to be recorded and 
audited. As we have seen, certain things rather than other needed to be 
reported and entered into the tables. As one of the interviewees noted, “If the 
Commission writes there is something wrong with our border state control 
then we write that we will issue a regulation, we will improve administrative 
capacity and [we] also [write] a deadline time within which we are going to 
do this”. The civil servants will further make sure that this issue is treated 
and that a ‘measure’ to cover the problem is reported back.  

The scrutiny of the European Commission had a considerable impact on 
the order in which demands were met and which issues were given priority. 
Further, people were employed at the units created especially to cope with 
the monitoring procedures and the demand for information. Telephone calls 
need to be answered and e-mails need to be written. All in all, things and 
practices that were not there before are put in place to make the public 
administration auditable. This is an example of how a certain practice is 
created and presented so there can be an audit (the evaluation of the 
Commission). Yet an example of how the material conditions for audits are 
created is found in the TI case, where TI project managers “approach” 
authorities in order to monitor what they are doing. Workshops are 
organized and reports are written and approved. Another example is the 
reporting activities of the partner companies of the EBRD. They learned how 
to report on the environmental impact of the projects in a format that suited 
the EBRD. They also had to produce information that they did not have to 
produce before cooperating with the EBRD. Clearly, the scrutinizing 
processes create new practices from which evidence can be collected in 
order to have a performance to audit. 

Another way to construct performance is to focus on problems or areas 
where the countries do not “perform” according to the expectations of the 
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scrutinizer. For instance, the EBRD tries to find “gaps” that can be filled.111 
If gaps are found, it means that there are still potential investment 
opportunities. Gaps can also be constructed through the comparatice 
description of achievements.  

In the Commission case, performance is constructed in texts and the 
whole procedure of evaluating the performance evolves around the 
production of different texts: Regular Reports, Accession Partnerships, 
National Action Plans, etc. The problems and the solutions concerning the 
achievements of the administrations are therefore edited. Whether something 
is “in there” or not “in there” seems to matter a great deal. The power of the 
written word is striking: what is highlighted as a problem in a progress report 
is actually perceived as a “real” problem. Problems that are not edited and 
made visible in the reports do not need to be covered with a measure and 
therefore risk going unnoticed. Problems of the public administrations are 
“edited” in texts (Sahlin-Andersson, 1996). From year to year, the 
descriptions are reedited, where a word may be added or taken away in order 
to convey the evaluations of the achievements. Through analyzing the use of 
different wordings, the well-informed reader could compare the countries. In 
general performance has been described as grammatocentric (Hoskin and 
Macve, 1994), evolving around texts and the production of texts. This seems 
to be highly relevant in the Commission case.  

To sum up, a pure representation is difficult to imagine. The representations 
of transforming states construct what we perceive as transforming states. 
Further, even though the performance is described as exogenous to the 
process of scrutiny (in line what is to be expected from an auditing process), 
there are several examples of how the scrutiny results in new concrete 
practices that were not there beforehand. This is in line with a theory of 
“auditability” (Power, 2005).  

Performance as exogenous to the process of scrutiny 
To explain the wide spread of “tick box activities”, such as the use of 
standardized checklists to evaluate performance, despite wide spread 
criticism, Power (2005) proposes focusing on the “deeply institutionalized 
assumptions of evidence production”, arguing that the production of 
evidence is characteristic of many “regulatory regimes”. The scrutiny of 
states seems to be no exception. Evidence is produced;, however, although 
this evidence is often dependent on the process of scrutiny and the demands 

                                 
111 Even though a country is very close to full transition, “gaps”, i.e. places or aspects of a 
countries economy that do not live up to the standard of market economy can be found if 
looked for. 
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of the scrutinizer, it is constructed as exogenous to this process. This will be 
the topic of this section.  

The words practitioners use to communicate what they do and the 
concepts that are chosen to describe a country’s progress towards EU 
accession articulate something about how the scrutinizing organizations go 
about making sense of the world. Texts and language create meaning: they 
even produce references internal to discourse and to the speakers installed 
within discourse (Latour, 1993). The scrutinizers that have been studied in 
this research project are far from being “auditors” in any strict sense of the 
term. However, an important observation is that they use words and concepts 
similar to those describing more regular audit processes. A TI project 
manager firmly states “we are not auditors, not yet, and we do not want to 
become auditors”. However, the perceived necessity to make the point (i.e. 
about not being an auditor) in itself suggests that there is at least some 
relevance in making the comparison. Even though the performance that is 
evaluated is based on a practice that is a result from the scrutinizing process, 
it seems to be important to construct this practice as exogenous to the 
process. Despite the differing topics, mandate and organizations, the 
scrutinizers describe themselves and their activities in accordance with an 
audit ideal. These striking resemblances can be interpreted as a product of 
the rationalization processes that guide modern society (Meyer et al., 1994). 

The evaluation process is described in similar terms: it is based on 
information from the outside, collected through various means. The 
empirical descriptions of the reports could also be compared to how the third 
step of a rational audit process is described. For instance, the reports can be 
described as directed to certain ‘stakeholders’, as in the EBRD case. 
Referring to activities in terms of collecting data, minimizing judgment in 
evaluation and issuing unbiased reports is an attractive way for organizations 
to present scrutinizing activities directed towards states. We can thus observe 
that all three organizations often tend to employ a kind of audit-like 
discourse when they describe their activities. The Commission cannot be an 
expert on all issues that are covered by the Acquis Communautaire and thus 
the report relied extensively on the input from specialists in various fields. 
The employees of the EBRD speak of data. For instance, the IMF reports 
‘feed-in’ data into the EBRD Transition Reports. This is a way of 
objectifying the performance and constructing it as exogenous to the process 
of scrutiny.  

To conclude, it is perhaps not so surprising that the way scrutiny is 
presented is highly influenced by a modern and rational discourse, recalling 
a quest for accountability and transparency. Hence, the scrutiny directed 
towards states seems to be embedded in an ‘audit aura’. Indeed, accounting 
has been described as a certain style of communication and a key element of 
a rationalized society (Power, 1997). To be sure, scrutinizers appear to be 
taking up on that style of communication.  
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Legitimization through science and expertise 
Describing central lines of thought of new institutionalist scholars (Chapter 
2), the focus was on the trends or ideas that states and other organizations 
incorporate in order to be seen as legitimate. States were described as 
embedded in an institutional environment towards which they need to 
behave in an appropriate way. This study enables us to develop this 
perspective. By being under scrutiny, states are in fact constructed as 
legitimate. The scrutinizers actually contribute to the legitimating work. 
Even if the information that the scrutinizers use as evidence in their 
evaluation varies, if the countries get a score in the same table, this indicates 
that they are aligned as similar units. Similarly though, for these 
organizations to have states as their objects and to create knowledge about 
these objects is also a way for the scrutinizers to create legitimacy for their 
activities. As described by Power (1996), “audit actively constructs the 
legitimacy of its own knowledge base and seeks to create the environments 
in which knowledge base will be successful” (ibid., p. 291). By referring to 
themselves as experts and by coordinating and employing experts when 
producing accounts on the transforming states, scrutinizers create their own 
knowledge base and thus become legitimate in their special field.  

Expertise has played an increasingly important role in modern society, 
particularly by providing scientific knowledge on what individuals and 
organization should do in various contexts. Some claim that enhanced 
reliance on experts create confusion rather than clarity (Giddens, 1991), 
whereas others suggest that expertise gives answers to politicians on how to 
solve complex problems (Haas, 1992). What about scrutiny? Does it lower 
insecurity or does it enhance our methodological hesitance? The results from 
the three case studies suggest that scrutiny of states’ transformation aims at 
providing security in the sense that they construct an objectified knowledge 
through the quantification of performance. The scrutiny is presented as 
following a rational model, collecting data and relying on different sources. 
The final products (the evaluations in the form of indices or opinion reports) 
have become accepted views. They can be seen as lessening hesitancy by 
providing answers on how (and to what extent) countries have transformed 
and what is required in order to transform. 

Thus, the scrutiny directed towards states certainly “seeks data” but it also 
“seeks allies” (March and Olsen, 1989). The Office of the Chief Economist 
of the EBRD makes sure its analysis is in line with other financial 
institutions. Further, they take into account the “political dimension” when 
establishing the strategies so the governments of the board accept them. TI 
also clearly seeks allies, aiming at working together with rather than against 
other organizations. They repeatedly stress their cooperative approach. But 
the seeking of allies does not mean that the aspiration to be perceived as 
experts diminishes. On the contrary, the scrutinizers do rely on expertise as a 
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means of gaining legitimacy for their evaluations. Indeed, to be independent 
from the political elements of the organization and to make as objective 
judgments as possible, the Office of the Chief Economist of the EBRD is a 
separate department. TI project leaders employ experts because they know 
who the “good people” are. Being able to spot and employ experts is 
described as one of the most important tasks of a TI project manager. 

Parallel to the increase in experts and expertise, an increased reliance on 
and production of science has been noted. Science has even been described 
as a new “catechism” or “religion” (Drori and Meyer, 2006; Meyer, 1997). 
Scrutiny can be conceived of within these broad developments. Rather than 
seeing science as the driving force per se, science should be conceived of as 
a way of legitimizing the scrutiny. However, because modern society 
acknowledges science as the most legitimate form of knowledge, using and 
referring to scientific results and research give scrutiny higher legitimacy. 
The EBRD presents its evaluations as a result of research and TI has an 
entire section in its reports devoted to research on corruption. Clearly, both 
these organizations legitimize their scrutiny through referring to science in 
one way or the other. The Commission does not refer to science to a similar 
extent. This difference can be referred to as differences in authority. The 
scrutiny of the Commission is, by definition, through the mandate of the 
organization, authoritative when it comes to evaluating whether the 
achievements of candidate countries live up to the criteria of membership. TI 
and the EBRD on their side had to create authority for their evaluations.  

To summarize, by creating performances that can be subjected to scrutiny 
and to expert knowledge, transformation becomes possible to audit. 
Depending on the organization that scrutinizes, there are different 
representations of transforming states, but there are common traits. The 
organizations create the material conditions for scrutiny, construct 
performance as exogenous and rely on expertise and scientific methods.  

8.2 To make states comparable 
Scrutiny not only makes transformation auditable, it also helps in making 
states comparable. In this section I will develop and discuss this aspect. The 
scrutiny of states creates a regularity in form: the same ‘objects’ are 
measured (created as measurable) and audited independently of the country 
in question. The following section will exemplify how the scrutiny of states 
can be understood as a way to make states comparable.  

States as similar units of attention  
It has been claimed that theories that dominate the world culture stress 
similarity between different kinds of social units: they “define or construct 
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social units as comparable” (Strang and Meyer, 1994). The argument is that 
through defining “social units” (e.g. states or organizations) as similar, 
modern scientific theorization lays the ground for standardization (ibid.). 
This seems to be highly relevant in our case. Only when we define states as 
similar units, can the same advices, measures, models and ideas be applied to 
all states. Only then will it become possible for international organizations to 
scrutinize states according to the same criteria.  

The object under scrutiny (i.e. the performance) varies depending on who 
is doing the scrutinizing. Obviously, it is not easy to find one single way to 
represent either states or developments in general terms. Many have dwelled 
on this matter: for instance, the view of state as rational actors has been 
debated (McNeely, 1995). This study shows that depending on the kind of 
‘evidence’ that the organizations use as input for their evaluation, quite 
different things will represent the object under scrutiny. It may be 
perceptions of corruption, achievements of the public administration or 
economic records (see Chapter 7).  

When scrutinizing states in a similar way and reporting upon the findings 
in a standardized format, the scrutinizing organizations continuously adds to 
the construction of states as simplified entities. Every time Estonia, Ukraine 
and Albania are presented as dots, columns or numbers in various graphs or 
tables they are reconstructed as similar units of analysis. Although scoring 
differently, they are placed on the same scale. In this way the complex nature 
of the state gets extremely simplified. What does it actually mean to say that 
Estonia is “less” or “more” of something than Latvia? As we have seen, the 
performance that is measured might vary from being an opinion poll 
surveying experts to national macroeconomic statistics. The translation into 
a ranking, a score or a standardized opinion, however, somewhat blurs what 
is actually referred to. The entity used in all three types of scrutiny is 
“Estonia”. Appointing states with numbers can be viewed as simplifying the 
content behind these figures. Whether it is about internal governing 
structures, privatization of state companies, or certain people’s perception 
when translated into a number that is attached to the state, this simplification 
make states comparable. Scrutiny of states makes it easier for us to talk 
about the development of a state in general terms rather than specifying the 
actual content of change.  

From the above analysis of the three cases, another aspect to this notion 
could be added. To define states as similar social units is also necessary to 
pinpoint differences in the application of standards and models. It would not 
be possible to assess whether a state was conforming if it was not defined as 
similar to other states. It is essential to recognize states as similar units if one 
wants to scrutinize if, and to what extent, they live up to the established 
standards. Through constructing similarity, scrutiny can enforce states as 
attractive units of attention. Further, it has been noted in previous research 
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that the increased globalization and activity of international organizations 
does not lead to a weakening of states, which was feared or predicted 
(Ohmae, 1996; Strange, 1996). Scrutiny creates a focus on states as units of 
attention. At the same time, a relevant question is what happens to the 
meaning behind this unit of attention. Rather than revealing the complex 
realities in countries under transformation, the scrutiny risks simplifying too 
much in aiming at creating comparability. The scrutiny of states thus 
enforces the unit of the state by making it comparable with other such units. 
The next section will describe an important mechanism in creating 
comparability, namely the quantification of performance. 

Quantification of performance and expectations  
Indeed an important way to make things comparable is to quantify them. By 
quantifying things one can create a sense of objectivity. The numbers 
quantifying the developments of the CEE states have such a constructive 
role. It is genuinely difficult to compare countries; it is much easier to 
compare a ‘2’ with a ‘3’. Such quantification has been described as a driving 
force behind the scientization of society (Drori and Meyer, 2006). 
Quantification is also seen as an important aspect of how things are made 
auditable (Porter, 1994). As discussed in Chapter 2, audit is a constructive 
process by its translation of performances into numbers, and in this way it 
objectifies subjective evaluation (Pentland, 1993). To convey a seemingly 
stable comparative image is part of the objectifying power of numbers (ibid., 
1993). Numbers appear as more objective through their stable virtue. 
Moreover, making things quantifiable can make things new: “with numbers 
one can often make new things, or at least transform old ones” (Porter, 1994, 
p. 46). The three organizations I have studied quantify states’ performance in 
a more or less direct way. The communication of the scrutiny may signal 
quantification of the results to different extents.  

In the case of EBRD and TI there is a quantified outcome in the form of 
an index (on Transition and Corruption Perception, respectively). This does 
not mean that the underlying methodology is quantitative in all stages: the 
process might contain different quantified elements as well as different 
stages. We saw a high degree of quantification of scrutiny in the EBRD 
Transition Report, i.e. the report contains tables, charts and graphs on almost 
every page. The CPI ranking is also an example of quantified 
communication. This can be interpreted as a way to give higher objective 
value and thus legitimacy to the evaluations. In the case of the Commission 
the evaluation is not quantified in any direct way. However, interviewees 
reported that upon a thorough reading of the reports they could indicate a 
ranking between the countries. The Regular Reports also allowed for 
quantification because the number of adopted chapters was seen as a sign of 
how near (or far) a country was from accession. The greater the number of 



 190 

chapters adopted and “closed”, the closer to accession. This can also be seen 
as a quantitative measure of progress. 

The quantification can thus take place earlier or later in the process of 
evaluation. In the EBRD case, transition is quantified through asserting 
different values to different degrees of development. Then, the final score 
that is “awarded” is set in discussions in comparisons with other countries. 
The performance is clearly translated into a number. TI is an example of 
earlier quantification. The ranking is the result of an aggregation in which a 
score is the result of a compilation of opinion polls. The score is then 
directly transformed into a rating. In comparison with the EBRD, the 
methodology of TI involves less translation moments and less evaluation 
from inside the organization.  

Making things comparable means that we can easily make sense of them 
as being similar (or different) to each other. Yet, even though it is possible to 
say that Estonia is “less” corrupt than Lithuania and thus closer to the ideal, 
this does not really tell us how far from the standard Estonia is. The 
quantified comparison is relative to something that is not always well 
defined. By quantifying states’ progress, the numbers give us the perception 
of absolute similarity or difference, but in fact what we see is relative 
similarities or differences.  

Enhancing comparability: standards, edits and categories 
The spreading and adoption of standards are generally associated with 
increased uniformity in rules and practices (Brunsson and Jacobsson, 2002). 
When organizations are subjected to the same expectation, they also become 
comparable with each other. Thus, one way to make transforming states 
comparable is to apply the same expectation to all the states. The expectation 
can take different forms as we have seen in Chapter 7. If one can compare all 
units to the same standard, it would give us a picture of the performance of 
each state. By quantifying both the standard and the performance, one can 
compare the states with the help of the standard, as in the case of the EBRD 
where the standard is “full market economy”, quantified into a 4+. The 
expectation in the EBRD case is explicitly formulated as a standard: the 
standard of industrialized market economies. Yet, it is also somewhat 
difficult to define. States defined as market economies have very different 
economic systems and thus far from following a standard. Although the 
expectation is labeled “standard”, in reality it is far from standardized. 
However, it does enable comparison through being quantified. Expectation 
in the TI case is defined by default: it is the absence of corruption (indexed 
as “0”). This expectation is easier to conceive of, but difficult to achieve. 
Still, defined in this way it facilitates comparison; the more corruption, the 
worse. 
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Another type of standardization is to edit the accounts similarly from year 
to year and from country to country, as in the Commission case. The 
comparison is then left to the reader, but it is enabled through the detailed 
similar reports over the years and countries. Information is edited in a 
standardized way. To make the countries fill in standardized tables, state 
time plans and describe “measures” to be taken is a way to facilitate cross-
country comparison, especially because the standard to which the countries 
need to live up to is often not explicitly mentioned in the actual evaluation 
process. The Copenhagen criteria to which the countries should live up to 
were rarely referred to by the interviewees, probably because they were 
implicit and taken for granted. The standardized reports thus facilitate 
comparison. 

The Commission reports enable a comparison of national achievements 
by editing them into a similar kind of format. To be aware of the meaning of 
various formulations and meanings becomes important if one wants to 
understand whether a country progressed more than another in a certain area. 
This is underlined by the fact that the national civil servants saw the 
comparability that emerged from the reports (the underlying ranking that 
came out through “reading between the lines”) as one of the additional 
values of the reports.  

The Membership Criteria seem to constitute a general background on 
which the accession process took place. However, a particular country’s 
achievements were made sense of by comparing them with other countries’ 
achievements, rather than comparing them with the initial criteria or 
“expectation”. One explanation is that the criteria are quite broad and vague 
and do not function as a practical benchmark. The inputs (the self-
evaluations of the civil servants) become comparable by being presented 
according to a certain format and in a certain order.  

Yet a way to create comparability is to use categories, or classifications. 
Classifications have been described as procedures for naming, making 
visible, diffusing and constructing knowledge about the objects that are 
classified (Bowker and Star, 1999). Rankings have been analyzed as 
classifications that structure the boundary of fields (Hedmo, 2004). By using 
the same categories from year to year, the categorization is institutionalized 
and taken for granted by those involved in the measurement process. The 
EBRD constructs all states under scrutiny into an overall group of transition 
countries, which can be compared with the non-transition countries. This 
second category (by default) is not always easy to define. In the case of the 
EBRD Business Environment and Enterprise Performance Survey (BEEPS) 
a benchmark of comparison is the “mature market economies”. However, 
this non-transition category may include a host of (very different!) 
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countries.112 When repeatedly referring to 27 countries as “transition 
countries”, they are constructed as different to mature market economies by 
their membership to this transition category. Further, some countries within 
this category are depicted as more similar to each other than to others. Even 
though it might be so that Ukraine is as similar (or different) to Poland as it 
is to Turkmenistan, Ukraine is constructed as more similar to the latter 
because it is repeatedly grouped together with other CIS countries. 

There is also a form of categorization in the Commission case. A common 
underlying understanding exists of ‘good’ or ‘European’ public 
administration: it should be efficient, professional, independent, etc. These 
ideals are the opposite of the common perception of the public 
administration under the Soviet rule. So even if not spelled out, the “EU-
alike” becomes the “not-Soviet-alike”. States can be grouped together with 
other states that are perceived as more similar and thus be defined as less 
similar to states that do not belong to that group.  

Scrutinizing activities enhance comparability in various ways. I discussed 
important elements of this construction, including similarity, quantification, 
standardization, editing and categorization. But what does it mean if a state 
can or cannot be compared with other states? What are the comparisons 
actually about? States are described as being more similar to some goals and 
less to others. The comparison takes a certain direction, where the 
benchmark of comparison varies depending on the organization and its 
focus. Through scrutiny, states become comparable, which enables us to talk 
about similarities and differences. In the extension of this argument, the 
comparability is a way to construct states as becoming more similar to 
modern European states (identity) and as different from Soviet states 
(alterity) (Czarniawska, 2002).  

8.3 To inscribe states into a story about progress 
It has been argued that the most important function of the audit process is to 
assert accountability: “without audit, no accountability; without 
accountability, no control; and if there is no control, where is the seat of 
power?” (Normanton, 1966, p. vii). Concerning scrutiny of states, the 
relationship of accountability is not as straightforward as in classical audit, 
where, in fact, the process produces other things than control.  

The results of the scrutinizing process may be the accreditation of 
membership in an organization, as in the case of the Commission. But 

                                 
112 In the case of the BEEPS 2005, the non-transition countries to which the survey was 
directed and which were used as a benchmark of comparison included Germany, Greece, 
Portugal, South Korea, Turkey and Vietnam (data from South Korea and Vietnam, however, 
were not used). 
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scrutiny also appears to accredit less tangible things, such as legitimacy (as 
was discussed in Section 8.2). Another common aspect in the three cases is 
that the scrutiny constructs the states as being part of a progress story. 
Progress, as well as means to pursue progress, has been described as an 
institutionalized goal in the world system (McNeely, 1995). The scrutiny 
directed towards states can be viewed as facilitating the inscription into a 
story of progress towards rationalized ideals (Meyer, 1997). We could 
interpret progress as the ability of connecting to a narration that is in 
accordance with a rational ideal. The states are narrated as moving towards 
desirable goals in the future.  

This narration is related to the ideas about scriptedness of states 
(Jacobsson, 2006). In this view states are not autonomous rule-makers, but 
rather follow various kinds of scripts set up by organizations. The 
enlargement has been taken as an example of how states reconstruct 
themselves as following scripts (in this case the acquis). As this study has 
shown, scrutiny makes states comparable. Quantification and categorization 
of performances constructs both the script and those who follow the scripts. 
In the three cases the reports describe a movement towards an expected and 
desirable future: being free from corruption or being perfect market 
economies or members of the EU. Expressions such as “Progress reports” 
and “Transition Indicators” allude to a movement in a forward direction. The 
belief in progress is a part of a rational culture (Boli and Thomas, 1999). In 
this sense, scrutiny can be viewed as part of a “rationalization process”.  

States are inscribed into stories about progress through the explicit 
comparison with a future situation. All states are viewed as moving towards 
a future goal. The goal can be precise, such as becoming members of the EU 
or imprecise, such as becoming free from corruption. Similarly, the 
expectation may be more or less achievable. When the states move closer to 
the expectation, they are also constructed as progressing towards a future 
situation.  

If it is possible to live up to the expectation, i.e. if the goal is achievable, 
progress tends to be constructed as relatively linear. It is then possible to 
achieve intermediate goals and assess how much time is left.113 A good 
example is the Commission case. The goal was achievable and measured 
through the fulfillment of criteria: more precisely, by the adoption of 
chapters. Each criterion corresponds to a number of chapters of the acquis. 
Fulfilling one chapter meant that the country was one step closer to 
becoming a member. Thus, how many chapters of the acquis that are 

                                 
113 I can’t help but noticing a parallel to writing a doctoral dissertation. For instance, if a 
doctoral student has passed a “Half way progress report” the end stage (i.e. a completed 
dissertation) is constructed as more achievable: you are half way. This obviously does not 
mean that you have done half of the work or spent half of the time needed to complete the 
work. Further, it certainly does not mean that one has half of the time left to go. 
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considered as fulfilled serve to indicate progress. However, these apparently 
linear landmarks are somewhat deceiving or are more relative than their 
appearance indicates. As noted by several civil servants, the few matters that 
were left at the end took much more effort to fulfill than those in the 
beginning.  

Even though the path is constructed as linear with x criteria and y 
chapters, this does not mean that the apparently equal landmarks take 
equally long to process. It was noted in the beginning of this book that the 
final goal that the candidate countries should strive for was a somewhat 
“moving target”. We could now add that a way to construct the target as less 
moving is to construct progress towards it in a linear sequence: the goal then 
can then be seen as more stable.  

We can relate the construction of progress to the ability of scrutinizing 
processes to make the performance of states comparable with future 
situations. The construction of progress via scrutiny relies on two other types 
of comparison. First, we have seen that states’ performance is compared with 
the performance of other states. Second, we have seen that states are 
compared with their own past performance. In the second case, progress 
over time is more in focus: each country is described as performing better 
than last year. However, when there is a drawback (which is seldom), the 
focus turns to regression.  

Rankings can be used as an illustration of comparing the performance of 
other states. In rankings, changes from the previous year are not in focus: 
rather, rankings focus on the relative change in comparison with other 
countries. Although a country receives a higher score compared with its own 
performance from the previous year, it still might get a worse ranking if the 
other countries have performed better, i.e. if other countries received even 
higher scores in comparison with their score from the previous year. The 
comparison achieved through ranking is thus relative to the performance of 
other countries. TI is an example of this type of comparison. Accordingly, 
the CPI of TI has been criticized for not taking in a dynamic dimension: it 
does not focus on progress over time. As previously noted in Chapter 7, 
rankings, per definition, do not allow that all countries progress. However, a 
certain country can be constructed as progressing in comparison with other 
countries. If the other countries perform in a poorer manner, the more 
progress is recorded for the country performing better.  

The progress reports of the Commission represent a comparison with past 
performance, thus focus is on progress over time. Achievements since last 
year were edited into each country’s progress report. The same text became 
longer as more achievements were recorded. The reports clearly focused on 
each country’s progress since last year. However, this does not exclude 
comparison between countries; rather, it allowed for a comparison with other 
countries. The civil servants could use the Reports in order to make a 
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comparison with other countries. Implicitly, then, the comparison with the 
past enables a comparison with others. 

In the EBRD case there is a more explicit mixture of both types of 
comparison. Through the use of ‘upgrades’ and ‘downgrades’, comparisons 
with past performance are in focus. By awarding each country a score in the 
transition index, comparison with the performance of other countries is also 
in focus. Countries are made comparable to each other because their 
performance is quantified. Often the same score is reported from year to 
year, meaning that the picture that emerges from the comparison in relation 
to others is reproduced and enforced. Estonia is repetitively reproduced as 
closer to market economy than Lithuania. However, when there is a change 
regarding the country’s performance in relation to the past, this change 
receives considerable attention through the use of arrows that pointed in an 
up- or downward direction. Accordingly, if everything remains constant, 
focus is on the comparison with others. However, if there is a change 
recorded in the performance of a country overtime, this change will receive 
attention, much more so than in the case of a ranking. Scrutiny thus inscribes 
states into different stories about progress, depending on the methods used 
and the presentation techniques. To focus on a comparison with past 
performance and to focus on desirable goals situated in the future are two 
ways in which states are constructed as progressing.  

8.4 Concluding remarks 
Scrutiny seems to be in line with a rational ideal. Rationalization has been 
conceived of as taking place on different levels (Meyer et al., 1994). For 
instance, “world society” is constituted by a collective order of world level 
organizations, associations and networks. Another place where this 
rationalization takes place is the nation-state (Meyer et al., 1994), which, to 
an increasing extent, is dependent on a legitimating environment and takes 
the shape of a rational organized actor. It has been argued that he nation-
state system leads to an increased rationalization of society (ibid).  

The present study has added another dimension to these lines of thinking. 
Rather than accepting the “nation-state system” as given, I have been 
focusing on how it is constructed through the scrutiny of international 
organizations. Through the scrutiny of international organizations, certain 
states are constructed as transforming, i.e. moving toward certain goals. By 
viewing states as comparable entities, this enables the production of 
knowledge about these entities. This study has focused on how states are 
scrutinized by international organizations, it has thus hopefully provided a 
better understanding on how the rationalization takes place on a micro level. 
I have shown that scrutiny is a regulatory practice that has elements in 
common with ideal auditing processes. 
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Accordingly, it is not the nation-state systems per se that leads to an 
increased rationalization of society; rather, states are constructed as 
belonging to such a system. It is through the visibility of reports, rankings 
and indices that states become part of the same system. States are 
constructed as comparable and auditable units and thus belong to the same 
category: states perform in a way that can be audited and compared.  

A relationship of accountability is described as a primary condition for 
audit (Flint, 1988). In this sense audit rests on and creates accountability, 
whereas scrutiny seeks to create comparability. In the scrutinizing situation 
there is not always a clearly defined accountable party. States can be 
scrutinized without being held accountable. However, it is difficult to 
conceive of audit without accountability. Thus, the essence of audit lies in its 
ability to assert accountability, whereas the essence of scrutiny lies in its 
ability to assert comparability.  

According to Meyer et al. (1994), the world is witnessing a “veritable 
explosion in the worldwide collective creation of ideologies of modernity 
and progress”. Scrutiny has not been analyzed as an ideology here, but rather 
as a structured process that has much in common with audit processes: 
through this process states are constructed as belonging to a modern and 
rational world. A common trait of both scrutiny and audit is their 
construction of measurable entities and progress, which is part of a modern 
project. If the states follow the advice of experts and reform according to 
certain scripts, they will progress to a new status with a better future. Thus, 
scrutiny also offers hopes to the power of reform: if they reform, states will 
be recorded as “progressing”. Perhaps scrutiny can be seen as a “mechanism 
of hope” (Brunsson, 2006), which induces hopes to states about a better 
future upon transformation.  

This study has focused on modernization in practice in micro-processes 
on the organizational level. It has been argued that modernization consists of 
imposing or voluntarily adapting “new ways of being” in the name of formal 
rationality and technological progress (Czarniawska, 2002). We have seen 
that “new ways of being” can be recorded when states are made auditable, 
and when they inform the auditor about their achievements. From being 
judged as performing low, the state can be judged as performing better. This 
can be in comparison with other states, with past performance or in 
comparison with a particular goal.  

We have seen that an important feature of rhe scrutinizing organization 
possesses knowledge about who the experts are. They have contact with 
these experts and employ their services. The work is known to differ and 
might be about creating a methodology (as in the case of the CPI), or it 
might be about writing reports on the achievements of the public 
administration (as in the Commission case), or it might concern making 
judgments on the degree of transition (as in the case of the EBRD). 



 197 

Although the façade of the various reports are appetizingly measuring the 
development or progress of states, what is being measured is not as easily 
quantified or unproblematic as a company’s sales or profits, as was alluded 
to in the first observation made at an EBRD presentation. On the contrary, 
states are more complex and therefore are likely to be more difficult to 
measure. This is especially true when it comes to assessing progress and 
development towards ideals such as becoming a democratic state. The 
standards towards which states strive might be difficult to assess per se. Yet 
the measures are accepted. Why then are these measurements so easily 
accepted and even demanded? I believe part of the reason can be found in 
Latour’s (1993) characteristics of modern society and the belief in science. 
One of the most central characteristics of modern society (and thus of 
modern states) is described as the rise of the scientific method and the 
separation between nature and society (Latour, 1993). Yet, what if we have 
never been modern, asks Latour (ibid). Taking his vantage point in the “year 
of miracle” (i.e. 1989), he develops an alternative understanding of the 
development of society and science. He juxtaposes the triumphs of liberal 
ideals after the end of the Cold War upon the defeat of western states when it 
comes to global ecological problems. One of the main arguments posed is 
that it is impossible to separate the social from the natural. We have never 
been modern, claims Latour, because we have never really succeeded in 
making this separation. Scientific measurements and calculations only 
represent acts of faith. We have faith in rationality and in the scientific 
method in a similar way as our ancestors had faith in the power of nature. 
The mechanisms are the same: using various legitimizing rituals, we make 
things measurable. I have shown how states are constructed as transforming 
through processes of scrutiny. Similarly to the audit process, the scrutiny of 
international organizations enforces and recreates our belief in the power of 
rationality and in progress – a haven for those who want to be perceived as 
modern, be it organizations, individuals or states.  
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Chapter 9. 

Governance through scrutiny 

This thesis began with a few intriguing observations. Similar to business, the 
performance of states seemed to be the object of audit processes. Complex 
societal developments in transforming states, reduced to simple numbers, 
appeared to gain wide attention. Reports on progress in adaptation also came 
to influence developments in CEE states on the eve of EU enlargement. 
Although produced for different purposes and in different contexts, accounts 
on achievements showed striking similarities. Scrutiny was described as a 
new practice of transnational regulation. Clearly, it appeared that the 
scrutiny of states played an important role in the transformation process of 
the new and enlarged Europe.  

As newly independent states that were eager to transform, Estonia, Latvia 
and Lithuania allowed themselves to be scrutinized by the international 
community. Shortly after their independence from the Soviet Union, the 
development in the Baltic States came to be highly dependent on the 
opinions of international organizations. The evaluations of external experts 
took the shape of rankings, indices and reports produced by a multitude of 
international organizations. Estonia, Latvia and Lithuania were clearly states 
under scrutiny.  

I have studied processes of scrutiny at the micro level. This was done by 
analyzing three cases of scrutiny using audit theories. I have also linked two 
important lines of thought: how states are regulated and how organizations 
are audited. Scrutiny was analyzed as a practice of transnational regulation 
in which the performance of states is evaluated similarly to the way auditors 
evaluate the performance of firms. The analysis showed how processes of 
scrutiny can construct transforming states. 

Now that the role of scrutiny has been explored and the research 
questions approached, it is time to summarize the findings and implications 
of this study. In this final chapter, I will also attempt to relate the present 
findings to the topical discussions about governance. What does governance 
through scrutiny imply?  

It has been suggested that transnational governance is chaotic on the 
surface; however, there are institutional forces (under the surface) that have 
an ordering function (Djelic and Sahlin-Andersson; 2006b). Transnational 
arenas of governance have an “intense surface activity that tends to 
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reproduce order behind an appearance of complexity and competition” (ibid., 
p. 391). By focusing on scrutinizers with a strong authority in their field, this 
argument could be reversed. Through scrutinizing states, international 
organizations produce order: they produce knowledge that appears definite 
and thus hard to contest. The rankings (of TI) and indices (of the EBRD) 
were compiled, agreed on, printed, distributed and became highly legitimate 
in their respective fields. Concerning the opinions of the Commission, it 
structured the priorities of the countries that were adapting in order to 
become members of the EU. Scrutinizers give definite answers on how 
transformation should be conceived of, describing the steps and measures 
needed to be taken. They provide solutions to problems rather than posing 
open-ended questions. TI has a “bible” where ideas and solution can be 
found; the EBRD has a “path” towards transition that should be taken; and 
the Commission has strong ideas on how to achieve a “successful” 
accession. Scrutiny thus creates order rather than disorder and certainty 
rather than hesitancy. This does not necessarily mean that there is one single 
global order that is being created, rather order appears to be fragmented.  

However, the various opinions are seldom completely at odds with each 
other, but instead often make reference to one another. For instance, the 
Commission uses information from TI, TI refers to the opinion of the 
Commission, the data sources used by TI and EBRD sometimes overlap, the 
EBRD use data from the IMF, etc. These overlaps have not been specifically 
investigated here, but have become apparent anyhow. To study convergences 
between different international organizations would be a worthy topic for 
future research. When the organizations are not in the same field, they 
perhaps do not need to contest each other, but work in order to gain 
legitimacy by referring to each other? On the whole, the surface activity does 
not appear as particularly chaotic. The rankings, graphs and reports are tidy 
and present an image of order. Given that scrutiny appeared to function 
similarly to auditing processes, it was concluded that by representing a 
reality out there, the accounts of the scrutinizing organizations took part in 
constructing this reality. Thus, the construction of auditability, comparability 
and progress can be viewed as a construction within a certain order.  

The study of scrutiny can also be related to ideas of transparency as 
enhancing democracy on the global level (Florini, 2005). The processes of 
scrutiny studied in this context have not used monitoring cameras or other 
technical devices. Nevertheless, it articulates a faith in the power of rational 
processes: to collect evidence, make objective evaluations and report state 
transformations. By representing performances, the scrutinizers also 
construct these performances. If we expect scrutiny to be similar to a camera 
lens, we are in for disappointment. In a similar way as auditors construct 
auditable objects when performing their audit, scrutinizing organizations 
construct their objects in certain ways. Thus, it is necessary to problematize 
the relationship between transparency and scrutiny. International 
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organizations that monitor states do not convey information about a “reality 
out there” in absolute terms; instead, the products of their scrutiny are the 
result of constructions. It may be argued, then, that it is to the point to further 
explore the constructing power of transparency enhancing activities and that 
one should not have blind faith in the belief that scrutiny automatically leads 
to enhanced transparency. Using the audit concept enabled such an 
exploration in this study.  

Another line of thought that has pervaded throughout this study concerns 
how ideas on what is to be considered as progress are enforced through 
scrutiny. There is a common agreement that corruption is bad, market 
economy is better than a planned economy and that the public administration 
should act professionally. There is thus a common understanding of 
progress. Further, the scrutiny of states works in a manner to produce 
rational accounts of this common understanding. Telling the story about 
transformation according to audit logic, scrutiny not only assumes rationality 
but also recreates expressions of rationality. Rational accounts of states are 
justified through their enforcement of general values. By measuring progress 
in relation to certain criteria, these very same criteria are operationalized, 
recreated and enforced. The obsession with measuring progress reflects a 
faith in the universality of rationality and faith in the capacity of reforms. 

This study makes a theoretical contribution by bringing together a macro- 
and a micro-perspective on the governance of states. Using audit concepts, 
which refer to organizational practices on a micro level, to understand a 
phenomenon that is usually conceived of in more macro oriented 
discussions, this study adds new theoretical aspects to the phenomenon of 
scrutiny. The study of scrutiny of states through the lenses of audit thus 
contributes to an ongoing discussion about regulative forms on the 
transnational level. By defining the scrutinizers and the states under scrutiny 
as organizational actors, it was possible to theoretically conceive 
transnational regulation through the audit process. This is therefore a way of 
crossing theoretical boundaries. Hopefully such crossings can provide an 
impetus to a continued combination of theories that are usually not 
combined. 

I have reasoned that it is difficult to understand processes of scrutiny if 
we do not understand the organizational settings in which these processes 
take place. By using several important elements of auditing processes, I 
described how evidence is collected and evaluated, how expectations are 
used in the evaluation, how results are reported and how they are being 
communicated to an audience. This approach is one way to make different 
organizational settings comparable. By using auditing concepts, it becomes 
possible to analyze the organizational level of scrutiny. This strategy permits 
us to study a variety of highly different organizations (that are usually not 
studied together) as scrutinizers. Defining scrutiny as a broad concept allows 
us to study organizations that are normally not compared because of their 
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differing mandates and structures. This comparative approach could 
nevertheless improve understanding of the diverse nature of this 
phenomenon. The result is a contribution to the empirical knowledge about 
how the scrutiny of transforming states takes shape in different 
organizational settings. This study has thus attempted to cross empirical 
boundaries, with the hope that this would inspire other researchers to 
compare empirical settings that are usually not compared. 

Although the study was made in a very particular context, namely that of 
transforming states on the eve of their EU accession, the results may have a 
more general relevance. Even though the organizational settings presented 
have very different characteristics, the processes of scrutiny exhibited 
common traits. Further, the objects under scrutiny were constructed 
according to similar ideals. Roughly, all societies are in a continuous the 
process of transformation. Likewise, there are organizations that constantly 
scrutinize all states. The Baltic States at this moment in history were of 
particular interest because of the intensity of the processes. The intensity 
made the phenomenon of scrutiny particularly striking. We can, however, 
expect similar processes of scrutiny to be present all over the world, 
especially through organizations that have a global reach.  

To study practices of scrutiny of states on an organizational level proved 
to be a fruitful way to enhance understanding of how transforming states are 
constructed and represented in the work of international organizations. Yet, I 
believe that there are many questions that could be asked, paths that can be 
taken and research that can be made where this study ends. There is a need 
to continue to study processes of transnational regulation by bringing in 
theoretical perspectives on an organizational level. Concepts other than those 
provided by audit could be used. The role of scrutiny can be further 
analyzed. Taking the constructive role of scrutiny as the point of departure, 
the processes whereby comfort and critique can be analyzed in other 
contexts as well. The use of audit is also something that could be extended. 
Audit researchers have successfully defined audit as a broad phenomenon in 
society. Although audit is often seen as a regulating activity, this study 
showed that we could view regulating activities as audit. 

Finally, I hope that this study can prompt further research on the 
boundaries of different disciplines. Society is by definition multidisciplinary. 
Thus, by combining different theoretical perspectives and using old ideas in 
new contexts, we develop new knowledge about society. Often, however, 
each discipline has its respective theoretical and empirical favorite thoughts 
and objects. Disciplinary boundaries are being reinforced every day. Yet, as 
we attempt to cross these boundaries, we enable interesting ideas about 
society to grow in a fertile soil.  
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Epilogue 
In the name of democracy; or the story of Frank 

Zappa in Vilnius 

In the early days of my dissertation work, I was told that writing a thesis is 
(also) about discovering “your own melody”,114 meaning that somehow you 
have to figure out what is your story and how to tell that story. I hope that 
this thesis relates a story about the role of scrutiny in the transformation of 
states, in what has developed as “my melody”. When discussing my thesis in 
different contexts (academic and other) and visiting different countries, I 
have been fortunate to encounter several variations on the theme of scrutiny 
of transforming states. In other words, when searching for “the melody” of 
this book, I have come across melodies that have played in a similar key. 
The following pages will describe a story from a different field (or a parallel 
melody?): that of music. It is a story about Frank Zappa, the lyrics of his 
song “The Central Scrutinizer” and his monument in Vilnius. I will not 
attempt to analyze this epilogue tune to any greater extent; hopefully, it will 
sing for itself.  

 
Never mind free and fair elections, independent judiciaries or respect 
for ethnic minorities, a country can only really be declared democratic 
if its leaders are big enoughto allow the erection of a monument to the 
late, lamented Frank Zappa. 

Saulius Paukstys as quoted by Bridge, 1991.115 

In 1979, Frank Zappa wrote a rock opera, “Joe’s Garage”. It was about a 
future in which the government made all music illegal. One of the most well-
known lyrics from the opera is The Central Scrutinizer. With a mechanical 
voice Frank Zappa – the “Central Scrutinizer” – tells the story of the evils of 
music and the terrible things that happened Joe when he decided to become a 
musician. Uttered in a haunting tone, the first words of the Scrutinizer in the 
song go as follows: 

This is the central scrutinizer… It is my responsibility to enforce the 
laws that haven’t been passed yet 

Zappa, 1979, Act 1, Scene 1. 

                                 
114 It was at a course in “Approaches in Social Sciences” given by Professor Kaj Sköldberg at 
Stockholm University in the fall of 2003. 
115 The quote refers to an article in the City Paper that can be found on the web. Curiously, it 
is difficult to trace the exact date of publication. After several e-mails with the City Paper 
editor, who in turn contacted the original editor and owner, I was informed that the article was 
published a long time ago, at a time when they did not date the articles. However, 1991 was 
suggested as the (most probable) year of publication. 
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The Central Scrutinizer goes on describing the results of “studies”, which 
have shown that music is dangerous. People who “do wrong things” (i.e. 
practice music) are to be punished according to “tiny paragraphs”, which are 
written in order not to conflict with the constitution. A constitution “which 
itself is being modified in order to accommodate the future” (emphasis 
added).  

Zappa recalls to how modernity was made sense of in the first years of 
post-soviet freedom in Lithuania. Indeed, the spirit of Zappa inspired a group 
of artists in the city of Vilnius in the early days of Lithuanias post-Soviet 
independence. These artists were active in a district of the old town of 
Vilnius that is called Uzupis. Its name means “on the other side of a river” 
and it has been proclaimed as a UNESCO World Heritage Site. It has one 
main street, approximately 120 residents with many art galleries. What 
makes this small district particular is that it has proclaimed itself to be an 
independent republic. Thus, it has its own constitution, flag and president. It 
also has a bishop, two churches and an embassy in Moscow and an army of 
12 men. To enter the republic you have to show your passport. The 
independence of Uzupis is celebrated on April Fool’s Day when elections are 
held. Apparently, this mini republic has some of the things that independent 
states commonly possess. The first initiative undertaken by the citizens of 
Uzupis was the erection of a Frank Zappa monument.  

This monument has become one of the main attractions in the city of 
Vilnius, according to guidebooks. It is a relatively tiny bust located on 
Kalinausko 1, nearby the Vilnius city center. The monument, which was 
unveiled in 1995 by the Frank Zappa fan club, was raised on the initiative of 
a young Lithuanian photographer, Saulius Paukstys, who also happens to be 
the President of the official Lithuania Frank Zappa fan club. In an interview 
Paukstys explains that they have many “busts and statues of long-dead 
Lithuanian poets and artists” and he goes on saying “I suddenly thought, 
‘Why not put one up to Zappa?’” (Bridge, 1991).  

Frank Zappa had never visited Lithuania and had no other association 
with the country. Nevertheless, he came to symbolize freedom in a certain 
sense. As expressed by the initiator, “this was a test of our new-found 
freedom. Lithuania had just proclaimed itself to be a democratic country. I 
wanted to test it and see if I would be able to realize my ideas” (ibid).  

A petition was presented to the city government requesting to build the 
bust outside the Vilnius Art Academy. Although surprised by the request, the 
authorities, after expressing some criticism against the project, granted 
Paukstys’ request. As explained by Paukstys, “They [the authorities] said, 
‘What does he got to do with Lithuania anyway?’ We said ‘nothing really’” 
(Connolly, 2000). The teachers at the academy, however, were apparently 
less enthusiastic “fearing that a memorial to a man still revered for his anti-
establishment songs could corrupt the innocent minds of their students” 
(Bridge, 1991). 
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Frank Zappa is described as a trigger in the rebellious republic of Uzupis, 
or as explained by Paukstys: “The spirit of Zappa made us see that 
independence from Moscow was not enough and persuaded us to declare 
independence from the rest of the city of Vilnius” (Connolly, 2000). With 
rock music comes modernity and a sense of independence. As explained by 
the then President of Uzupis, and one of Lithuania’s leading musicians and 
filmmakers, Romas Lilekis: “we are trying to relearn the smell of identity” 
(ibid., 2000). This endeavor to attain an independent identity and freedom 
can be far reaching: A Lithuanian video artist stated: “I’ve declared myself 
to be an independent state. Even the republic of Uzupis doesn’t satisfy me” 
(ibid., 2000). 

The Zappa bust continues to be one of the main attractions in Vilnius. In 
the name of democracy and independence a rock rebel without any obvious 
ties to the country – but giving voice to the Central Scrutinizer – now has the 
city of Vilnius under his constant gaze. 

 
The Frank Zappa monument in Vilnius. 

Photo: Matilda Dahl. 
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