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Foreword

Dear Reader,

We are happy to introduce this publication on the research of methods, approaches and
traditions guiding the policy formation in Georgian political parties. The nature of
theprocessby which political parties shape their ideas into programs has considerable
impact on thefunctioning of nation’s political system. Intra-party discussions, research,
systems of planning and analysis, monitoring and evaluation of policies or, their
absence,have strong influence on the workings of individual political parties as well as
national politics.

In the course of consolidating the Georgian democracy, it is critical that political parties
can produce competent, well informed political platforms and visions. The democratic
process of policy formation on its turn strengthens the parties institutionally. On the one
hand, the way in whichpolicies are created speaks about the values of the party; on the
other hand, they show what needs to be done to better support the institutional
development of political parties. In this regard, the processes which create political ideas
are no less importantthat these ideas themselves.

One of the NIMD priorities is to strengthen the policy analysis, program development
capacities in Georgian political parties. With this research, we tried to look at the norms
and processes that are shaping the policies of Georgian political parties. This research
assesses several dimensions of policy formation. First and foremost, we were interested in
the intra-party mechanisms (if any) for developing political programs, the extent to which
policy formation is institutionalized, democratic and effective and when this is not the
case, we tried to see as to what are the obstacles that need to be overcome. This research
also looks at the capacities that exist in Georgia’s non-profit, research sector to aid political
parties in this work and the methods and resources that are being used in communicating
policy ideas to the public. The study also surveys the opportunities offered by international
development assistance and international cooperation in this particular area.

Finally, we hope that it will be an equally interesting read both for political party members
and those who are working for the advancement and development of Georgia’s political
system.

Yours sincerely,
LevanTsutskiridze

NIMD Georgia
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Executive Summary

Georgiaremains a place where palitics is more about style than substance, more about
personality than ideas. There is no developed market for policies, and little demand for
the kind of thorough going policy research that might deliver tangible benefits to the
country’s development. Furthermore, along with their being little demand for policy
work, there is only a very limited supply: both political parties and NGOs tend not to
prioritize policy development; even when they do, most face serious obstacles

involving both human and financial resources.

The dominance of the ruling party, and the fact that it is sometimes hard to distinguish
the party from the executive and civil service, also negatively affect the situation.
With its supermagjority in parliament, the ruling party faces little competition in the
realm of policy. Thus marginalized, the opposition have less incentive to embark on
costly and time-consuming policy research of their own. Coupled to this is the fact
that such research is no guarantee of electoral success. Some parties that ignore policy

work altogether remain relatively successful.

Political parties tend to see policy work as less important than the presence of a strong
leader for electoral success. Some explicitly say that policies are not necessary in the
current political environment, which they regard as unfairly skewed against them.
Even those that are attempting to develop formalized, structured methods of policy
elaboration face problems in terms of financing and alargely disinterested public. This
leads them to sometimes opt for unrealistic populist rhetoric instead. Compounding
this are problems with media access, which makes spreading new ideas even more
difficult.

NGOs, while acknowledging the desirability of long term, institutionalized policy
research often feel they lack the capacity. Most are heavily donor dependent, tying
them to more short-term projects and leaving little room to develop sophisticated

policy research institutions. Also, in the years since 2003, many NGOs lost funding
4



and saw an exodus of their top cadres into government. Though this has largely
stopped, the instability of the NGO sector has been a mgjor hurdle in terms of policy
development.

In Georgian palitics, parties are often seen as more or less ‘radical’ and while this term
is often used as a basis for political critique it can also be used to usefully divide the
parties. More ‘radical’ parties are those that are less prepared to negotiate with the
government and more likely to make demands, backed with the threat of street
protests. In general, the appreciation of the importance of policy making among
opposition parties is inversely proportional to how ‘radical’ they are: the more radical

the party, the less developed their political programme tends to be.

Parties which have traditionally been engaged in policy work include the Republican
Party, to a lesser extent the New Rights and, more recently, the Christian-Democratic
Movement (CDM). The Republicans, for example, have over the years produced in-
depth policy portfolios on a number of issues including the breakaway regions, the
division of competencies at the local and regional level, and have put forward what is

in essence a draft constitution for Georgia’ s transition to a full parliamentary republic’.

The New Rights, meanwhile, have taken on board international advice and expertise
and are doing a substantial amount of work in trying to produce policy documents,
focusing on small and medium-sized enterprises, tax policy and regiona economic

development.

The Christian Democrats have given individual MP responsibility for one area. They
have also been able to hire alimited number of people, and have groups of volunteers
working on concrete topics. A good example is their agriculture project, where their

hired expert criss-crosses the country in search of material which will later translate

into apolicy paper.

1“Project of the Constitution of Georgia of the Republican Party”. 1995. GYLA Archive No.
8-33-5
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Our Georgia — Free Democrats (OGFD) has elaborated policy documents concerning
agriculture, healthcare and education. They rely exclusively on internal resources for
policymaking, and have spent much of their history involved in coditions. Currently
they are part of Bidzina Ivanishvili’s Georgian Dream and, as a result, little room for
has been left for long term independent policy-making. Georgia's Dream itself has
started to become heavily engaged in policymaking, hiring groups of “experts’
working on particular areas of interest. This, however, is a recent development and

they haven't yet published any substantial documents.

The Labour Party, which is the most ‘radical’ of the parties considered by this
analysis, says policies are simply irrelevant. They argue that it is only after the
toppling of the current regime that they will start actual work on detailed policies. This
is evident in their previous campaigning activities, which focused on manifestos

calling for radical change, but failed to even cursorily touch policy issues.

In spite of recent changes in the political terrain, opposition parties also continue to
complain of significant weaknesses in human resources and finances. Given these
weaknesses the policy deliberation process in Georgian parties tends to follow a
pattern. Party members with prior experience in a specific sector sit down, gather a
few other knowledgeable people within the party, or friends or acquaintances from
outside. These people form an informal (and unpaid) working group who conduct
fieldwork on the topic and come up with a policy paper. Parties also frequently
pointed to the significance of local knowledge. Input from ordinary people, local party
chapters and trips of party leaders to regions are reported to be a good method for

discovering both issues of importance and the nuclei of ideas to solve them.

External assistance in policy deliberation is highly valued by some political parties.
Netherlands Institute for Multiparty Democracy (NIMD)-hired experts were reported
to have been a great help in terms of policy elaboration by the New Rights, the CDM
and the Republican Party (the three opposition parties most concerned with
developing policies). Such international assistance, however, is not continuous, and
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cannot be expected to continue indefinitely. It is therefore, unsustainable for parties to

rely on in the longer term.

Two parties in Georgia, the CDM and the Republican Party, work with closely
affiliated NGOs, the Christian Democratic Institute (CDI) and the Republican Institute
respectively. Other than these, no party, including the United Nationa Movement
(UNM), has an ‘in house’ NGO, though Social-Democratic Party (SDP) is in close

association with two smaller academic-inclined institutions.

US Nationa Democratic Institute (NDI) and International Republican Institute (IRI)
are by far the most important international partners for most parties in Georgia.
Opposition parties use polling conducted by these organizations to establish their
priorities, and some parties (notably the New Rights and CDM) have benefitted from
engaging with trainings and seminars offered IRI and NDI.

NGOs in Georgia divide into certain categories. There are the larger and more
established NGOs with a high public profile. Most of these, such as Georgian Y oung
Lawyers Association (GYLA), International Society for Fair Elections and
Democracy (ISFED), Transparency International (Tl) Georgia or Multinational
Georgia work mainly to advocate certain issues or to act as watchdogs on the legal or

electora environment.

There are also smaller and lesser known NGOs like International Center on Conflict
and Negotiation (ICCN) and Liberal Academy Thilisi (LAT) which, in spite of limited
capacity, attempt policy work on specific issues. NGOs that do have atrack record of
helping to develop and implement policy include Georgian Institute for Strategic and
International Studies (GFSIS) and, to a certain extent, Caucasus Institute for Peace,
Democracy and Development (CIPDD), however, these are also sometimes seen as
being too close to government. Finally, there are also NGOs directly affiliated with
certain parties (CDI, Republican Institute) as well as NGOs which work on a more

grassroots level on smaller issues like Civil Development Agency (CIDA).



While most NGOs and civil society groups understand the necessity and significance
of policies and policy development, they keenly apprehend the shortcomings and

difficulties their sector faces.

Furthermore, for both NGOs and political parties, the rapid pace of reformsin Georgia
could render much policy work obsolete before it is even published. There are some
significant examples of NGOs coming up with sophisticated policy papers, and their
ideas being implemented by the government. However, this remains rare. Many NGOs
avoid working with parties so as not to be seen as biased, and there is little

cooperation between political parties and NGOs.

Context to the Research and Research Methods

Georgid s emerging democratic system is often seen as personality-driven and poorly
ingtitutionalised. In terms of both political parties and NGOs, there is a significant lack
of systematic work on policy development. This deficit adversely affects the way in
which laws are written and implemented, as well as the political discourse of the

country as awhole.

While many in the political and the NGO sphere in Georgia understand the need for
policy research, the demand and supply of such research is scant. As a result, many
political parties remain mere electoral vehicles for their leaders, and civil society lacks

the ability to contribute to the political process in a meaningful way.

There are historical reasons for the continuing dearth of quality policy development in
Georgia, not least the continued reliance in the government on small circles of trusted
advisors to make decisions. Nonetheless, structural issues, as well as problems of
capacity and expertise, can be addressed to improve the climate and alow policy-
based politicsto emerge in Georgia.



With this in mind, NIMD and GeoWel Research have undertaken an in-depth study
into the attitudes towards and methods of policymaking and development in Georgia
This report is based on full length interviews with leading political parties and NGO
workers, as well as focus groups with political party representatives. The report will
present a detailed overview and analysis of the current situation concerning policy
development, as well as highlight particular areas of concern and of best practice. The
data used in this report is based on qualitative research including in-depth semi-
structured interviews and focus groups. Interviews were in English or Georgian,
dependent on the interviewee's English speaking ability. We have completed 21
interviews. 7 with members of parties and 14 with leading NGO representatives
Parties were chosen from NIMD’s initial list and according to their recent electoral
performance, public profile and the prospective strengths. Leading NGO

representatives were interviewed across different areas of interest and structural reach.

Focus Groups with parties representatives were undertaken at GeoWel Research’'s
premises. Focus Group members included leading party members, policymakers and
MPs. The average focus group size was five persons. Focus groups were conducted in
Georgian and recorded. Fieldwork was conducted from February 14 to March 9. A full

list of interviewees can be seen in Appendix 1.

Beyond fieldwork, the research team studied numerous sources ranging from party
documents, relevant academic and policy studies literature and journalistic work. In
some cases, within interviews, NGO experts having experience in working in the field
were a source background information beyond their particular experience in their

current work.



Political Parties’ attitudes toward policy development

There is a general consensus that Georgian political parties do not prioritise policy
development, and that what work does go on in this direction is often haphazard and
short term. While most parties are open about their shortcomings in this respect, some
reject the idea that having detailed policies is necessary in the Georgian political
context; others, however, are making serious attempts to boost their capacities and

capabilities.

The significant exception to this is the ruling party. The UNM has successfully
developed and implemented hundreds of policies over the years, and has sometimes
engaged constructively with outside bodies and international actors in order to do this.
However, many of these policies suffered from alack of long term thinking and input
from outside, deficiencies that reflect the lack of institutionalized policy making
structures within the UNM. Indeed, the lines between the ruling party, the civil service
and the executive government are often hard to discern. This means it is amost
impossible to say where policy initiatives arose from, and who developed them: the
party or the government. This blurring makes the UNM's attitude towards and

methods of policy development difficult to fathom.

The opposition, meanwhile, are at a disadvantage regarding policy: not only are they
small and weak (the CDM, the bhiggest opposition party in parliament, has just seven
MPs), but the sheer number of new ideas put out by the government, and the rapid rate
of legidative change, makes much of the opposition’s policy work obsolete or
irrelevant. Furthermore, the government’s penchant for big, headline grabbing
initiatives naturally leaves the opposition on the defensive, having to act reactively,
rather than pro-actively, and failing to offer an alternative vision. A representative of
the Republican Party commented that instead of talking about urban planning policy,
the party was instead forced to discuss President Saakashvili’s plan for the new city of
Lazika that is to be built on the Black Sea coast, and that instead of talking about
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concrete policies in terms of healthcare reform, the party instead had to respond to the
much promoted “ 100 hospitals’ programme®.

Furthermore, rather than taking a systematic approach to policymaking, parties tend to
focus all their efforts around election dates. Thus, instead of developing a set of core
concepts which can be reworked and elaborated as necessary, parties instead tend to
rush out with ill-conceived or overly broad policy proposalsin the run up to elections.
As a case in point, in the run up to the 2010 local €elections, the normally moderate
CDM, which is one of the few parties that is taking active steps to develop its research
capacities, resorted to populist, unrealistic promises, including a proposal to slash
utilities rates to virtually nothing in the capital .2

This stop and go approach not only contributes to the lack of sustainable policy
making processes within parties, but also hampers the development of a policy-based
discourse on the part of the public at large, with debates over ideas drowned out in the
cacophony of the campaign. A Republican Party representative bluntly said that the
public was not interested in detailed policies, so it was not so important to come up
with them.? This illustrates one of the fundamental challenges facing political parties
and NGOs in Georgia. With little demand for detailed policies on the part of the public
and the media, parties and NGOs are less likely to come up with them, which in turn
leads to a political system more dependent on personality. There are problems on both

the supply side and the demand side in the Georgian market for ideas.

Parties do not think that having well elaborated policies correlates with electoral
success. Acknowledging the general consensus about the way Georgian politics is
done, many parties said that having a credible, strong and charismatic |eader was the

most important factor for getting elected. Significantly, even parties that do conduct at

2Focus Group with the Republican Party. March 9.

3Civil Georgia. “Giorgi Chanturia” http://www.civil.ge/eng/article.php?id=22261 (last
accessed March 30, 2012)

4 Focus Group with the Republican Party, March 9.
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least some serious policy work (such as the CDM) said the leader was more important

than the policies he or she espoused in terms of attracting votes.®

A number of parties also said that structural issues were more important than policies.
The Republican Party, New Rights, Labour and OGFD al complained that electoral
success is simply impossible for them under the present system, which they
characterize as undemocratic®. For some parties, gaining unrestricted access to the
media and curbing the use of administrative resources were seen as the key to
success”: a decidedly short term strategy, as were these parties to come into power
tomorrow, they would have precious few policies to actually implement. The SDP,
meanwhile, said forming a united opposition front against the government would be
the most important thing for getting elected®. In interviews with OGFD and
Republican Party notions such as “vision” and the articulation of “simple and less
sophisticated” messages were mentioned as factors for electoral success, yet nowhere

was a party’s policy programme held to be the most important factor®.

An extreme example is the Labour Party, which says policies are simply irrelevant.
“We are in a situation where first we need to dismantle the regime, otherwise any

policies we have elaborated will be useless,” 10

their representative explained. It is only
after the toppling of the current regime, they say, that they will start actual work on
detailed policies. This is evident in their previous campaigning activities, which
focused on manifestos calling for radical change, but failed to even cursorily touch

policy issues™.

5 Interview with Levan Vephkvadze. February 20.

6 Interviews with Davit Usupashvili (Republican Party), Ramaz Samniashvili (Labour
Party) and Alex Petriashvili (OGFD)

7 Interview with Manana Nachkhebia (New Rights), February 24.

8 Interview with Gia Jorjoliani and Gela Bandzeladze. February 14.

9Interviews with Davit Usupashvili and Alex Petriashvili.

10 [nterview with Ramaz Samniashvili. February 22.

11“Ten Steps to Save Georgia.” (2006)http://www.labour.ge/en/party/congresses/156-
iv-congress.html, (last accessed February 10, 2012)
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This approach is not entirely illogical: the Labour Party is, by Georgian standards, a
relatively popular opposition party, managing to secure over five per cent of the vote
in every election it has contested since 1995. However, while Labour may well be able
to continue to trade on the populist politics of its flamboyant leader, their lack of any
policies or serious ingtitutions means the party is likely to forever remain at the

sidelines of Georgia's political life.

Other opposition parties pay at least lip service to the necessity of policy development,
and most have elaborated some policies with a varying degree of depth and
robustness. In general, the appreciation of the importance of policy making among
opposition parties is inversely proportional to how radical they are: the more radical
the party, the less developed their political programme tends to be. For example, the
moderate CDM is relatively sophisticated in terms of policy research, and has
produced policy documents, whereas the Labour Party, one of the more prominent

radical parties, has failed to come up with a single robust policy document.

Parties which have traditionally been engaged in policy work include the Republican
Party, to a lesser extent the New Rights and, more recently, the CDM. The
Republicans, for example, have over the years produced in-depth policy portfolios on
a number of issues. As well as a comprehensive strategy on engagement with the
breakaway regions (which, in the aftermath of the 2008 war, they now deem
“useless’*?), they have worked out an extremely detailed policy on the division of
competencies at the local and regional level, and have put forward what isin essence a
draft constitution for Georgia's transition to a full parliamentary republic'. Even
while some commentators deem some of these ideas as unworkable or unrealistic'*,
the Republicans can at least point to a long history of producing robust policy

documents.

12 Interview with Davit Usupashvili (Republican Party), February 29.
13“Project of the Constitution of Georgia of the Republican Party”. 1995. GYLA Archive No.
8-33-5
14 Interview with Davit Losaberidze (CIPDD). February 21.
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The New Rights, meanwhile, have taken on board international advice and expertisein
order to up their game when it comes to policy. While their 2003 election platform®™
had little in terms of concrete proposals, they have since improved and are doing a
substantial amount of work in trying to produce policy documents, which include
boosting small and medium-sized enterprises through decriminalization of tax evasion

for small businesses, as well as policiesto revitalize Georgian villages.

The CDM is also focusing more on policymaking. With seven MPs in parliament, the
party has divided its labour, so that each MP heads up a working group on a broad
policy are, be it agriculture or education. They have also been able to hire a limited
number of people and have groups of volunteers working on concrete topics. A good
example is their agriculture project, where their hired expert criss-crosses the country

in search of material which will later tranglate into a policy paper.

NGOs Attitudes toward policymaking

Georgian’s NGO sector has had a bumpy ride since the Rose Revolution of 2003.
Donors began to reduce spending on a number of projects. A representative of CIPDD
went as far as to say that after 2003 the smaller NGOs went down and the bigger ones
shrank considerably™®. Recent years have seen more donor money and more stability
for NGOs in Georgia, but these fluctuations have adversely affected long-term
planning, the NGO policymaking process as well as general credibility and public

profile.

NGOs in Georgia divide into certain categories. There are the larger and more
established NGOs with a high public profile. Most of these, such as GYLA, ISFED, Tl

15http://www.nrp.ge/images/doc/900%20dge%20geo.pdf (last accessed March 31
2012)
16 [nterview with Davit Losaberidze (CIPDD).
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Georgia or Multinational Georgia work mainly to advocate certain issues or to act as

watchdogs on the legal or electoral environment.

There are a'so smaller and lesser known NGOs like ICCN and LAT which, in spite of
limited capacity, attempt policy work on specific issues. NGOs that do have a track
record of helping to develop and implement policy include GFSIS and, to a certain
extent, CIPDD, however, these are also sometimes seen as being too close to
government. Finally, there are a'so NGOs directly affiliated with certain parties (CDI,
RI) as well as NGOs which work on a more grassroots level on smaller issues like
CIDA.

While most NGOs and civil society groups understand the necessity and significance
of policies and policy development, they keenly apprehend the shortcomings and

difficulties their sector faces.

There are two main factors at work here: on the one hand, most NGOs suffer from a
chronic lack of internal human and financial resources, meaning their isn’'t the money
or the people in place to engage in meaningful policy research; on the other hand, well
funded and staffed NGOs that can demonstrate success tend to focus on their
watchdog and/or advocacy functions, leaving little room or resources for a more

robust policymaking process. NGOs even use the word “luxury” in the context of
policies.

This is not to say that NGOs in Georgia are ineffective. Advocacy and watchdog
organizations can point to numerous successes, including TI's campaign for media
transparency resulting in a change of law, or ISFED successfully having the electoral
code amended. However, there is still little room for the organizations to engage in
anything programmatic. Indeed, the hell-for-leather pace of legidative change in
Georgia, and the almost daily announcement of new government initiatives or

reforms, dis-incentivises NGOs from engaging in serious policy research. As a CIPDD

17Interiew with Keti Chachava (nGnl) among many other NGO representatives
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representative pointed out, even the most robustly researched and worked out policies
may be rendered obsolete before they are even published as the result of some

unpredicted law change.'®

Another mgjor issue facing NGOs is donor-dependence. With long term, capacity-
building grants difficult to acquire, interviewees said many NGOs content themselves
with fulfilling project after project as they turn up. Clearly, this piecemea approach
hampers efforts to build more long-term, self sustainable organizations that are
capable of undertaking serious policy work. Some NGO representatives, however, see
apositive side to this. A representative of nGnl, for example, said it allowed NGOs to

be flexible, giving them the opportunity to address more pressing, hot button issues.™

NGOs are critical towards the policymaking process in political parties too. Demand
for policy work from parties, while not entirely non-existent is still not high, and some
NGOs complain that when their policies have been adopted by parties they have often
been poorly understood, distorted or spun for political gain. Low demand for policy
work in general, according to CIPDD interviewee, leads to a situation where parties
come up with policies just to prove they have the capability to do so, not because they

seriously believe the policy will become law or have any discernable effect®.

Furthermore, NGOs like the Republican Ingtitute or CDI—which are closely
associated with the Republican Party and CDM respectively—act more as ideological
platforms rather than a policy-making arm®. The same applies to NESG, which has no
interest in coming up with concrete policies, but rather serves as an educational
ingtitution to spread economically right-wing libertarian ideas across the party-

political spectrum.?

18]nterview with Davit Losaberidze. February 21.

Ynterview with Keti Chachava, March 7.

20 Interview with Davit Losaberidze.

21 Interview with Nodar Sarjveladze (CDI) and focus group with CDM
22 Interview with Paata Sheshelidze, March 1.
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Working with concrete parties on policies is something most NGOs avoid (with the
obvious exception of NGOs that are affiliated with parties). While most of the NGO
representatives interviewed well understood that working with political parties in
terms of providing policy servicesis good practice in Western democracies, this is not
Georgian NGOs preferred modus operandi. Their primary concern here is
reputational. This issue of the NGOs good name is especialy acute in organizations
that are already regarded as partisan one way or the other—pro-government or
opposition minded. One GYLA representative, for example, said it is frequently
accused of being under influence of the Republican Party?, something that could
potentially damage its credibility. nGnl, meanwhile, is regarded as pro

UNM/government.

In order to avoid this sort of issue, interviewees said that they sometimes cooperate
with parties as individual researchers on individual contracts, or informally help them
with policy work. Ancther strategy is to provide services to all interested parties —in
improving election-related legidation, capacity-building, parliamentary decision-
making, education and so on®*. Clearly, these sorts of arrangements are not conducive
to building strongly institutionalised structures of cooperation between the NGO

sector and political parties.

23 [Interview with Tamar Chugoshvili, March 6.
24 [nterviews with Nino Lomjaria (ISFED), Tamar Chugoshvili (GYLA), Nina Khatiskatsi
(TI Georgia), Paata Sheshelidze (NESG) and others
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Policy Development

Policy development in Political Parties

While the leve of interest in, as well as the sophistication of, policy development
tends to vary between political parties in Georgia, there are some common
characteristics. Firstly, written policy documents, if any are produced by the party at
al, are mostly published in the pre-election period. This was evident during
interviews. the CDM, the New Rights and parties in Bidzina lvanishvili’'s new
codlition all said they are currently working on policy papers, gearing up for the

autumn elections.

Secondly, policy development in general tends to be ad hoc and informal: it is seldom
an ongoing, systematic and flowing process. Thirdly, the structural aspects of policy
development within parties are weak, if they exist at all. Some parties like SDP have
very informal decision making mechanisms, while others have tried to be more

systematic about how policies are devel oped and adopted®.

Furthermore, all parties other than the UNM say that they lack the resources to engage
systematic, in depth policy research. Without the finances to draw in external support
(were that to be forthcoming), they have to rely on internal expertise. With little
demand for detailed policy in a non-election period, such research is often less of a

priority.

As noted, structurally, policy development tends to be informal and sporadic. Parties
do not have, and cannot afford, large groups working on separate policies. Parties
don’t have externa help primarily because they don’t have the money to hire experts
in a specific field for any length of time; however, even when finances are in place,

the CDM complained that finding experts with the appropriate skill sets was very

25 Republican Party, for example, has an internal “Rule of Document Creation”
http://republicans.ge/javascript/scribite editors/xinha/plugins/ExtendedFileManager/f
iles/document/politkursi.pdf (last accessed March 20, 2012).
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difficult®®. Compounding this problem is the fact that NGO representatives (who
might possess great expertise) are often reluctant to cooperate with political parties for

fear of being seen as biased.

Given these limitations, the policy deliberation process in Georgian parties tends to
follow a pattern. Party members with prior experience in a specific sector sit down,
gather a few other knowledgeable people within the party, or friends or acquaintances
from outside. These people form an informal (and unpaid) working group who
conduct fieldwork on the topic and come up with a policy paper. Parties also
frequently pointed to the significance of local knowledge. Input from ordinary people,
local party chapters and trips of party leaders to regions are reported to be a good
method for discovering both issues of importance and the nuclei of ideas to solve

them.?’

External assistance in policy deliberation is highly valued by some political parties.
NIMD-hired experts were reported to have been a great help in terms of policy
elaboration by the New Rights, the CDM and the Republican Party (the three
opposition parties most concerned with developing policies). Such international
assistance, however, is not continuous, and cannot be expected to continue

indefinitely. It istherefore, unsustainable for parties to rely on in the longer term.

Additionally and perhaps reflecting the lack of a true ideological divide in Georgian
politics, political parties tend to focus on the same policy areas. All parties highlighted
“social issues’ such as unemployment and access to healthcare as the most important,
as well as education and agricultural reform. Significantly, only the UNM and the
Labour said that foreign policy and relations with Russia were among the most
important policy areas for them (with both parties having very different perspectives

on the subject).

26 Focus Group with CDM, March 9.
27 CDM and New Rights have claimed this method was of particular use for them
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These priorities broadly reflect the results of public opinion polls, yet some parties
have their own ‘signature’ issues on which they have detailed policies, but which
arouse little public interest. The Republican Party, for example, rather than having a
fully elaborated agricultural policy, instead has a highly complex and detailed plan for
their system local self-governance, envisaging asymmetric, overlapping competencies.
They argue that if properly implemented their plan would go a long way to boosting
the agricultural sector, but concede that the issue is unlikely to gain much public
attention, and regard as a kind of ‘pet project’. This is perhaps why they recommend
releasing only broad brush stroke ideas in the election period, as the public “is not
interested” in policy detail

The small, center-left SDP also break the policy mould to a certain extent. Their left-
leaning policy ideas include progressive taxation and a dramatic reduction in defence
spending®. The party, which is small and little known, and has a long way to go in
terms of establishing itself more firmly in the Georgian political scene, says that it
comes up with these policies in analytical groups that contain external experts, and

that it collaborates with other left leaning and socialist parties in Europe.*

Parties also find it difficult to move away from confrontational rhetoric, even in their
policy papers. Even the relatively moderate Republican Party, which takes policy
making serioudly, allows its papers to be overcome with negative rhetoric about the
failings of the government. Their paper, ,,From Rose Revolution to Neobolshevism-

President Saakashvili’s Choice”*” being an example.

The CDM, the only opposition party with significant parliamentary representation,

appears to have the most formalized approaches to policy development. They have

Z8]nterview with Davit Usupashvili

29Interview with Gia Jorjoliani and Gela Bandzeladze

30 [bid.

31“The Republican Choice. (2006).

http://republicans.ge/javascript/scribite editors/xinha/plugins/ExtendedFileManager/f
iles/document/Respublikuri archevani 2006 14 tebervali.pdf (last accessed March 31,
2012)
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onhe or two MPs working on particular issues with a smaller group of party members
or informal consultants to assist. They, the New Rights, Republican Party and, to a
lesser extent, OGFD, are the parties who seem to have understood the significance of
policy deliberation and have worked hard in that direction. Even the CDM, which
receives the second largest amount of state funding after the UNM, lacks the resources
for extending their policy research. Their NGO affiliate, the CDI, could potentialy
step in here, but has yet to create teams dealing with policy research. Instead, the
party’s MPs, who have lots more to deal with day-to-day, have to oversee and

sometimes write policy papers®.

Most parties use existing polling data published by NDI and IRI for polling research,
having no resources to conduct polling by themselves (an exception here isthe UNM).
Instead of opinion polling, most parties rely on qualitative research methods such as
focus groups, interviews and regular fieldwork. Collaboration with NGOs on the early
stages of policy deliberation is scarce. A more common practice is advocacy at later
stages, when certain bills are already to be tabled in parliament. One example is the
recent changes to the Law on Political Unions of Citizens, where the CDM tabled
amendments it had written after consulting with civil society groups, led by GYLA, TI
and ISFED (the CDM actualy revoked a draft they had planned to submit after
consultation with the NGOs)®. This is also one example of NGOs successfully
lobbying parliament: as a result of the efforts of an NGO coalition headed by GYLA

and TI, the law was heavily modified to reflect their demands.

32 Focus Group with CDM
33 In an interview with Tamar Chugoshvili, interviewee was confident the law would be
reversed or revised, which happened to be the case eventually
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NGOs

Like political parties, NGOs are limited in capacities and resources. Those that do
conduct policy research tend to direct their limited human and financial resources to
narrow fields, so as to maximize effectiveness. Most policy-focused NGOs have
experience of cooperating with government agencies in one way or another. GFSIS,
for example, frequently recruits fellows from the junior-to-middle management level
of ministries and other government departments. These junior fellows have to write
policy papers as a part of their internships, which have involved EU harmonization
among other things—issues which GFSIS has been working on with the government™.
ICCN, meanwhile, cooperated with the Ministry of Reintegration regarding dialogue-
building in the conflict zones; significantly, it also contributed to the ministry’s policy
paper “ State Strategy on Occupied Territories: Engagement Through Cooperation,” a

rare example of NGO recommendations directly being used by government.®

While Think-tanks like CIPDD and GFSIS are considered better connected with the
government and therefore have more access, still they report little demand for use of
their work from political parties. This points to problems in two directions: firstly,
political parties are not willing to collaborate with NGOs with successful track records

and secondly, other NGOs seem less willing to copy a successful strategy.

On the other hand, successful watchdog and advocacy NGOs tend to achieve results
when they work in coalitions. They report limited capacity as well as more leverage to
come up with and advocate policies as individual organizations®. Therefore,

collaborations and NGO coadlitions are considered standard when working on larger

34 Interview with Kakha Gogolashvili, March 2.
35 Interview with Khatuna Lortkipanidze, February 27.
36 Interviews with Khatuna Lortkipanidze (ICCN), Nino Lomjaria (ISFED), Keti
Tsikhelashvili (LAT).
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issues. One example is the EPF-steered Coalition for Independent Judiciary,® uniting
30 entities, most of them NGOs.

As noted above, the ruling UNM parliamentary supermajority iswilling to incorporate
NGO suggestions on certain issues. most recently, for example, GYLA, cooperating
with LGBT pressure groups, successfully lobbied for crimes committed against people
because of their sexual orientation to be considered hate crimes, alongside crimes

committed against people because of their religion or ethnic background.®

Outreach and Impact

NGOs and political parties also face significant difficulties communicating their
policy ideas to a wider public. Not only does this limit the impact such policies might
have, it adso dis-incentivises organizations from conducting further work of that

kind—what is the point of doing policy research if no one ever finds out about it?

For both political parties and NGOs, one of the main problems is media access,
especialy TV, which is by far the most popular source of information in the country.
However, even when media access is not a problem, the personalised rules of the
Georgian political game often means there is no room for policies to come to the
centre of attention according to OGFD interviewee, and other than campaign season,
broadcasters have little interest in debating the merits of policies. A representative
from OGFD summed up the situation this way, “[the media] are opened about a month
before the elections and then the whole of TV is filled with politicians. After that,

people then are sick of listening to their proposals.”*

Mass-media notwithstanding, parties have a variety of methods for communicating

their ideas. Most of them issue a party newspaper at least occasionally, which is

37http://www.coalition.org.ge/en/ (last accessed March 5, 2012)
38http: //www.civil.ge/eng/article.php?id=24603 (last accessed 31 march 2012)
39 Interview with Alex Petriashvili, February 15.
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usually disseminated by party activists. However, it is unclear how sustainable this
practice is, and whether it has a significant impact outside election season. Some
parties, such as the Republicans, mentioned that they had discontinued their
newspapers. The CDM and the New Rights say that they focus instead on burning
shoe leather, meeting voters in different parts of the country, discussing their main
policy ideas with them. Party websites (with the New Rights and the CDM leading the
pack) and Facebook pages, as well as blogs and forums, are also frequently used by
parties to disseminate their ideas and policies, something that is likely to become more
important in the future as internet penetration spreads in Georgia. Some parties like
Republican and SDP are more keen on use of Internet, others like Labour Party less

SO.

All of the above, however, is a part of the problem, which is circular: understanding
that there is little interest in policies parties become prone to populist rhetoric and
criticize government’s or other actors ad hominem or on issues that are not related to
policies. A product of this is often mutual accusations and general debate not focused

on substance but on the context, which is not beneficial long-term.

NGOs face even greater problems in terms of media access and lack of public interest.
While even quite small political parties like the SDP manage to maintain some sort of
profile, most NGOs are ailmost never in the public eye. One interviewee said this was
often the fault of the NGOs themselves, who are sometimes content with being almost
invisible to the wider public as long as they can work through internal channels and
with each other®. Recently, a group of NGOs campaigning against the above-
mentioned Law on Poalitical Unions of Citizens began holding information rallies and
spreading booklets”, but such direct engagement is rare, and its lasting impact

remains to be seen.

40 Interview with Nina Khatiskatsi, March 6.
41 Campaign, named “This Affects you Too” (http://esshengexeba.ge) has been trying to
engage with public and can be seen as a new strategy for one part of the NGOs.
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Meanwhile, NGOs that present themselves as think-tanks like GFSIS have less of a
problem with media access®. Their representatives are often cited as “experts’ by
various TV channels, and are occasionally household names (such as Alexander
Rondeli of GFSIS or Gia Nodia of CIPDD); however, as organizations, these NGOs
remain little known in spite of the high profile of some of their representatives. The
(watchdog) NGO representatives complain that their sector as a whole has little
institutional reach due to a lack of public interest toward both policy-making process,
policy documents and the minutiae of laws and policy discourse. The guestion which
arises is whether this lack of interest is a product of the lack of policy work or whether

the lack of policy work is a product of the lack of public interest.

Other than party affiliates like the CDI or the Republican Institute, NGOs are
generally wary of being seen as associating with political parties, sometimes to the
point that they would refuse work if it a party were to offer it. While this stance is
understandable in many respects, it serves to further distance the policy work of

political parties to the potentially complementary processes taking place within NGOs.

NGOs also complain that the government is essentially uninterested in the policy work
done by al but a handful of handpicked, trusted organizations. While some
organizations like GY LA do report an increased willingness on the part of government
to listen to them, many are also sceptical about this process. Interviewees complained
of a culture where they are ‘heard’ by the government, but seldom ‘listened to.’
According to a CIPDD representative “often, we formulate detailed policies, have
hearings in parliament, meet committees and hear that we are ‘nice guys and that is

whereit ends.”*®

42 Interview with Kakha Gogolashvili
43 Interview with Davit Losaberidze
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There are, however, positive examples. Multinational Georgia claimed credit for
pushing through a landmark policy on the implementation of bilingual education in
schools*.Similarly, consistent pressure from TI, GYLA and other groups resulted in
amendments to media laws, with TV stations now having to disclose their ownership
as a result of the changes®™. ISFED also says that the Central Election Commission
adopted a number of its recommendations concerning voter lists, selection criteria for

local electoral commissions, and other, as their representative put it, “minor” issues.*

Literature Review

Broader Historical/Political Context

Since independence, Georgia's political system has been characterized by a series of
dominant ruling parties headed by charismatic leaders, and a series of small and weak
parties in the opposition. This model has been described as the “dominant political
party system” or the “weak” multi-party system.*” The system envisages a single

‘party of power’*

, Which is an overarching structure with effective control of al three
branches of government, leaving little space between executive decision-making and
parliamentary deliberation.”® It is argued that Gamsakhurdia's Round Table,
Shevardnadze's Citizens' Union and the ruling United National Movement (UNM)
each constituted a party of power. The UNM exercise the sort of over-arching powers

envisaged under the dominant party system, and the distinction between the ruling

44 Interview with Arnold Stepanian, February 17.

45 Interviews with Nina Khatiskatsi (TI Georgia) and Tamar Chugoshvili (GYLA)

46 Interview with Nino Lomjaria, February 27.

47Nodia, Ghia, and Alvaro Pinto Scholtbach. The Political Landscape of Georgia: Political
Parties: Achievements, Challenges and Prospects. Delft, The Netherlands: Eburon,
2006.

48Bader, Max.. "Fluid Party Politics and the Challenge for Democracy Assistance in
Georgia." Caucasus Review of International Affairs 2, no. 2 (2008): 84-93.

49 Citizens’ Union of Georgia and United National Movement in Georgia, cf. United

Russia/Russia, New Azerbaijan/Azerbaijan, Nur Otan/Kazakhstan etc.
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party, which is headed by the president, other government institutions, the civil service

and even the judiciary is often blurry™.

The UNM aso has a free hand when it comes to the constitution of the country.
Occupying 119 of parliament’s 150 seats, the party can change the constitution almost
a will. As stated, it is hard to discern the ruling party from the executive and
bureaucratic apparatus, therefore it is hard to say which policies implemented in

Georgia are the result of intraa UNM deliberation.

Georgia is formally a semi-presidential republic, but in practice the system is often

referred to as super-presidential or “hyper-presidential”**

. The super-dominant
presidency, and the consequent weakness of the legislature and judiciary, is sometimes
said to account for the relatively weak ingtitutionalization of Georgian democracy. In
addition to this, parties and leaders have tended to ignore the traditional work of
policy making, in favour of personality-driven politics and populist rhetoric, resulting

in short term solutions for many of the country’s problems.

Political parties in Georgia have traditionally been the domain of charismatic
leaders—big men®>—who exert disproportionate control on decision-making within
the party. This dominance undermines internal democratic processes within parties
(and sometimes respect for democratic practices outside the party), and diminishes the

importance of (existing or potential) party policy platforms.

Perhaps stemming from this, Georgian politics is aso not driven by the traditional
allegiances of the left-right divide. Most prominent political parties, apart from Labour
and the new Social-Democratic Party, define themselves as right or centre-right, but
this appears to be primarily arhetorical tool. With little grassroots support, a high rate

50Nodia and Scholtbach. The Political Landscape of Georgia, 102.

51Fairbanks, Charles. "Georgia's Rose Revolution." Journal of Democracy 15, no. 2 (2004):
110-24.

52Bader, Max. "Fluid Party Politics and the Challenge for Democracy Assistance in

Georgia." Caucasus Review of International Affairs 2, no. 2 (2008): 84-93
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of party turnover and the frequent deployment of flash-in-the-pan electoral coalitions,
differences of ideology are of secondary importance to personal charisma and specific

electora constellations.>® >,

This may change following the entry of billionaire Bidzina Ivanishvili into politics. As
of now, a number of opposition parties, notably OGFD, the Republican Party and the
National Forum, are working with Ivanishvili’s newly established political movement
Georgian Dream, which, with its codlition partners, will contest parliamentary
elections this autumn. This broad-based coalition is likely to make the political
platforms, policies and ideologies of his political partners even less important.
However, it has yet to emerge how the coalition will position itself in the run-up to the

polls.

Political Context/Legal Framework

Parties in Georgia have been described as facing the following major problems: the
lack of clear ideology, values or vision; the excessive role of leaders personalities; the
heightened degree of political opportunism and populism and the lack of interna
democracy™. This, combined with the traditional dominance of the ruling party, has
led to the emergence of two distinct strategies for aspiring political actors. to seek out
radical structural changes to sweep away the old dominant party, or to cooperate with
the party of power and seek to build support by “playing the game” and looking for

opportunities™.

53 [bid.

54Bader, Max. Against All 0dds: Aiding Political Parties in Georgia and Ukraine.
Amsterdam: Amsterdam University Press, 2010.

55Tarkhan-Mouravi, Georgiy. "Politicheskie Partii V Gruzii: Zatyanuvsheyesja
Stanovlenie." Politicheskaya Nauka no. 2 (2006): 243-67.

56| DEA. "Georgia: Country Report Based on Research and Dialogue with Political Parties.”
Thilisi: Center for Social Studies, 2005.
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Arguably, with their success in the Rose Revolution the UNM achieved success
following the first strategy, which has been subsequently pursued by the likes of Nino
Burjanadze, the “United Opposition” of 2007 and 2008 and the short-lived Georgian
Party. Perhaps the most explicit proponent of the second attitude is the Christian-
Democratic Movement, although the New Rights, the Industrialists and others have

pursued it with less success over the years.

In addition to the problems outlined above, political parties in Georgia also face the
crucial problem of financing. Parties raise funds through donations from individuals
(and, until this year, legal entities) and membership fees, also, parties that gained up to
three percent in the last local election, or four per cent in the last parliamentary

election are entitled to state funding based on the share of the vote they won.>”

In practice, however, this does not result in an entirely level playing field. The UNM
aways enjoys a comfortable resource lead, especialy in election years. It received 26
times the funding of al other parties combined in the run up to the 2008 presidential

election and over seven timesin 2010 local election™.

Opposition parties, those that qualify at least, rely mainly on state funding, and
complain that they face difficulties in attracting donations, aleging that the
government persecutes individuals and businesses who give money to the opposition.
This financial issue could be radically reversed for at least some parties with the
arrival of Ivanishvili on the scene. He is believed to be worth around USD 6.4 billion;
however, the government has been so-far successful in preventing him from using a

great deal of his money to finance the opposition.

570rganic Law of Georgia on Political Unions of Citizens Article 30/4.

http://www.venice.coe.int/docs/2011/CDL-REF(2011)056-e.pdf

58 Transparency International Georgia. "Political Party Finance Report." Thilisi:
Transparency International Georgia, 2011.
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Engagement with other actors

The extent to which political parties engage with outside bodies varies greatly. While
some parties cooperate extensively with local and international NGOs, others see such
contacts as unnecessary, and any collaboration is sporadic and ad hoc. Two partiesin
Georgia, the CDM and the Republican Party, work with closely affiliated NGOs, the
CDI and the Republican Institute respectively. Other than these, no party, including
the national movement, has an ‘in house’ NGO, or even claims close association with
one, though SDP is in close association with two smaller academic-inclined

institutions.

NDI and IRI are by far the most important international partners for most parties in
Georgia. Opposition parties use polling conducted by these organizations to establish
their priorities, and some parties (notably the New Rights and CDM) have benefitted

from engaging with trainings and seminars offered by IRl and NDI.

Few parties have formal international affiliations. The UNM has observer status in the
centre-right European People’'s Party, a grouping in the European Parliament, as well
as full members of the International Liberal Union together with CDM; New Rights
are Union's associate members. The Republican Party cooperates with the European
Liberal and Reform party, another body in the European parliament. They are also
members of the ideologically similar, though less influential Liberal International.
Additionally, they work closely with the German Friedrich Naumann Foundation,
which is the non-governmental arm of the German Free Democratic party. The CDM
has also benefitted from working closely with international partners, and has affiliated
to the Europe-wide Christian Democratic Union, which they say has helped them

come up with policy ideas.
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Electoral Performance and Strategies

Georgia' s post Rose Revolution electoral history has been a history small opposition
parties coming together and falling apart in vain attempts to challenge the ruling
United National Movement. Although the UNM enjoys a considerable advantage in
outreach, political power, finances, media access and administrative resources, the
opposition has nevertheless underperformed, failing to gain significant representation

in either parliament or on local councils.

One hallmark of recent electoral struggles has been the opposition’s focus on ad hoc
tactical decisions on aliances and ‘unification’. This predilection for short-term
aliance has hindered the building of sustainable, grass-roots movements capable of
attracting specific constituencies of voters, as well as retarded the development of a
sustainable and a lasting ideological platform that would translate into specific policy

initiatives.

Furthermore, the electoral strategy of most parties is purely to indulge in negative
campaigning: the parties promise to rid the country of the incumbents and only then
examine structural changes. Action-wise, this has often translated into protests with
declared purpose of toppling the current political regime, al of which have failed, and
some of which have led to violent crackdowns. The abject failure of repeated rounds
of anti-government protests has effectively delegitimized “the street way of doing
politics” for most of the public.®® Yet in spite of the failure of street based politics, it
has not been replaced with a system based on well thought out policy research.

59 Per CRRC Survey “Protest and Politics Survey. 2009.
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Appendix 1: List of Interviewees

Nodar Sarjveladze, CDI

Levan Vepkhvadze, CDM

Zviad Devdariani, CIDA

Davit Losaberidze, CIPDD

Kakha Gogolashvili, GFSIS

Giorgi Margvelashvili, GIPA

Tamar Chugoshvili, GYLA

Khatuna L ortkipanidze, ICCN

Nino Lomjaria, ISFED

Keti Tsikhelashvili, LAT

Ramaz Samniashvili, Labour Party
Arnold Stepanian, Multinational Georgia
Paata Sheshelidze, NESG

Keti Chachava, nGnl

Manana Nachkebia, New Rights Party
Alex Petriashvili, OGFD

Davit Usupashvili, Republican Party
Giorgi Jorjoliani, Gela Bandzeladze, SDP
NinaKhatiskatsi, TI Georgia

Irakli Kavtaradze, UNM
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