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EXECUTIVE SUMMARY
[to be added]

INTRODUCTION
This Strategic Conflict Analysis for Moldova is the first of a series of case studies aimed
at developing a method to assist development agencies, in the first instance DFID, in
becoming sensitive to conflict-related risks and peace-building opportunities when they
develop their country strategies, programmes, and projects. The project is led by Debi
Duncan of CHAD (DFID) and Jonathan Goodhand of INTRAC, Oxford. The Moldova
case study team also included a consultant, Susan Woodward, of CDS, King’s College
London, and the assistance of David Ennis, Moldova project director at EECAD (DFID),
and Steliana Nedera, the local programme officer for DFID and the KHF in Chisinau.
This report is based on two field visits to Moldova: February 8-13 and March 15-23,
2000,' interviews in London, and official and scholarly literature.
The goal of its resulting recommendations and guidelines is to provide a set of questions
and indicators for use in monitoring the relation between aid and conflict in particular
countries, not to create an additional, up-front requirement of assistance programming.
This soft methodology would conceivably cover three types of circumstances:
(1) analysis of the causes of an actual, violent conflict (whether at the hot or cold
stage) and peacebuilding opportunities,
(2) ways to identify the causes of possible future violent conflict and charmels for
preventive action, and
(3) mechanisms to generate knowledge on an on-going basis within aid
programmes and missions about conditions that can provoke or mitigate
conflict.

‘ Present on the first visit were Duncan, Ennis, Goodhand, Nedera, Woodward, and Mariana Pavalan, KHF
Project coordinator for Moldova in the UK Embassy in Bucurest, Romania. The second visit was made by
Duncan, Goodhand, and Woodward with the assistance of Nedera. The interview schedule for both visits
can be found in Annex X.
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The following report on Moldova provides: a contextual analysis of the country and its
conflict dynamics, the donor response, the risks and opportunities of assistance strategy
and programmes in this setting, and initial generalisations for the methodology to be
developed and for the operational usefulness of such analyses. It will be followed by a
Programme Level Peace and Conflict Impact Assessment, analysing DFID programmes
for stakeholders and impact, a selection of other donors’ programmes, and the risks,
opportunities, and strategic options for DFID in the future.

1. CONTEXTUAL ANALYSIS OF MOLDOVA

j

1.1 Background
Moldova is the westernmost state to emerge from the former Soviet Union and the second
smallest, after Armenia. Despite international recognition of its sovereignty and
territorial integrity within the borders of its Soviet Republic after its declaration of full
independence on August 27, 1991, it does not yet control the area on the Left Bank of the
Dniestr River, which set up an independent republic in 1990 (the Dniestr Moldovan
Republic). It is not even a country, in the sense of a common national identity or purpose
to support this statehood. And its transition from the Soviet system to an open market
economy and political democracy, despite initial success in macroeconomic stabilisation,
has been slow, unusually painful, and non-linear. Conflict with separatists in Transnistria
and in an area of Gagauz majority in the south became violent in 1990-92, and could
become violent again. A potential for societal explosion also exists in the destabilising
conditions of destitution, despair, extreme inequality, and corruption created thus far by
the transition process.
1.2 The Political Context
1.2.1 Historical Le gacy
Moldova is a multiethnic and multilingual country as a result of a complex history of
imperial rule - Russian, Ottoman, Soviet - and of major-power pacts that periodically
carved up and handed the territory to neighbors, alternating particularly in the modem
period between Russia and Romania. Its 4.3 million citizens identify according to their
primary language: Romanian speakers (Moldovans) comprise 64.5 percent of the
population; Ukrainian speakers, 13.8 percent; Russian speakers, 13.0 percent; Gagauz
(speaking a Turkic language), 3.5 percent; Bulgarians 2.0 percent; other minorities such
as Roma and Jews are smaller.
More important is the urban-rural divide: Moldovans form 80.2 percent of the mral
population, but only 46.3 percent of the urban population, making a majority of the urban
areas still largely Russian-speaking. Rapid urbanisation in the last four decades (from 22
percent in 1959 to 47 percent in 1989) is, however, closing the gap. (King, xxiv and 115116; for data on language, see table, 118)
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The intermixed demographic distribution of Moldova should be favorable to the
development of a new, post-Soviet identity. All areas are ethnically mixed: Moldovans
are 40 percent of the Transnistrian population, for example, while 70 percent of all
Russians and Ukrainians live west of the Dnestr river in Bessarabia. The overwhelming
majority of the population is Orthodox Christian, regardless of language. Nationality has
always been “a negotiable condition,” according to Charles King (King, 5), a resource of
flexibility in a vulnerable geopolitical borderland where “ethnic identities are fluid and
situational.” Nonetheless, the risks of fragmentation and peripheralisation have been
stronger in the first decade of its independence, with no political force willing or able to
create the symbolic, cultural, and emotional basis of a common future.
1.2.2 Incomplete Process of Independence
The independence process began with Gorbachevian reformers against a local
Brezhnevite elite, but it was rapidly overcome by a pan-Romanian movement the
emerged during the 1980s as well, led by intellectuals. The Moldovan parliament
(Supreme Soviet) adopted [language law of August 1989], and declared sovereignty
within the Soviet Union on June 23, 1990. In reaction to this dual threat - both
ideological and national - to the position, privilege, status, and benefits of Russian
speakers, in general, and of the Tiraspol-based political elite, in particular, a rebellion
erupted in September 1990 in the eastern slice of the republic lying on the Left Bank of
the Dniestr River bordering Ukraine. On August 27, 1991, in reaction to the failed
Moscow putsch of August 1991, the Moldovan parliament in Chisinau declared full
independence.
The Transnistrian rebels wanted to remain loyal to the Soviet system and to retain their
privileged position in elite circles. Simultaneously, the Fourteenth Soviet Army,
stationed in the area as the primary point of Soviet defence and power projection against
the southern flank of NATO (including 25,000 officers and their families [check]) and
also as the favored retirement spot for Soviet officers, had its own interests to keep the
area within the USSR or its sphere of influence. Violence began on December 13, 1991,
when Moldovan police officers attempted to disarm the irregulars; by the time of the
cease-fire on July 21, 1992 (representing in fact a military defeat for the Moldovan
government), 500 had died and over a thousand had been injured in full-scale armed
conflict. Aided by the 14th Army under General Lebed, the “Dniestr Moldovan
Republic” first opted to stay in the Soviet Union. With its dissolution, the Transnistrian
leadership created all the attributes of a separate state, save international recognition. No
longer an immediate source of violence, it nonetheless partitions Moldova and prevents
resolution of the first-order questions for any state - delineation and control of its borders
and consensus on a common identity.
Also in 1990, a nascent national movement among Gagauz (Turkish-speaking Christians
in the south of Moldova) led to armed conflict and to the declaration of a separate
republic in August. In comparison to Transnistria, an agreement was reached with
Chisinau on 23 December 1994 for “special status,” granting territorial autonomy with
self-determination for the Gagauz. A subsequent referendum of cities and villages
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wishing to join this Gagauz Yeri, or Gagauzia, comprised of five non-contiguous pockets
of Gagauz settlement, appears to have resolved the basic question of sovereignty, at least.
In 1999, Bulgarian speakers also successfully claimed a separate administrative district of
Teraclia, in the same area in the south.
1.2.3 Democratic Transition
In general terms, Moldova has made the democratic transition, having held two sets of
elections each for president (1991, 1996), parliament (1994, 1998), and local
governments (1995 and 1999). Presidential elections will be held again in December
2000. According to the 1994 constitution, the country is a presidential republic with a
unicameral parliament. The current president, Petru Lucinschi, is engaged in a
constitutional contest with the parliament to increase presidential powers. Obliged to
give its response to the new constitutional amendments between March and May, 2000,
the parliament’s reaction is likely to be the other extreme, already accepted by the
Constitutional Court, to ban direct elections of the president and make the office elected
by the parliament.
At a deeper level, however, the political system has not been institutionalised. Laws are
enacted but not implemented. Power has become increasingly personalised during the
decade of independence, with personal networks among officials, between legitimate and
criminal actors, between mayors or prefects, between regions (such as Transnistria and
Gagauzia), and among village cliques collecting around the programme of land
privatisation replacing formal, institutionalised power. Political parties have not
developed clear political ideologies or constituencies, forming instead around
personalities and foreign orientation (pan-Romanian, Moldovan balancing, and proRussian). The winning coalition in the 1994 parliamentary elections won 75 percent of
the votes and four years later, less than 5 percent. At the same time, the members of
parliament remained nearly the same, perspns having changed parties instead. A striking
continuity in personnel from the Soviet to the post-Soviet period is noticeable in top
positions of authority, from president and prime minister to prefects and mayors.
A common phrase, according to one informant, is “We don’t have citizens, we have
inhabitants.” This reflects in part the unsettled nature of the country, and in part an
electoral system based on PR and a single electoral district. The electoral system reduces
accountability to specific constituencies, whereas the economic hardship and dramatic
and continuing collapse of living standards gives rise to new patron-client relations,
populist rhetoric (often along ethnic lines), and widespread accusations of massive
official corruption.
The Transnistrian government has also subjected itself to periodic elections, but few
would characterise it as a functioning democracy. “President” Smirnov has been
reelected twice, the parliament meets irregularly as a ceremonial sounding board and
amended the constitution in March 2000 to allow Smirnov to remain president
indefinitely [check details], and power is backed primarily by the security forces of the
Minister of Interior.
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1.2.4 National-local relations
[Highly centralised - 52 percent increase in size of public sector since 1992; unitary,
‘monoethnic’ state; 1998 administrative reform, from 40 districts {raion) to 9 regions
(judets)-, intended to reduce bureaucracy, but has instead increased it; reform came too
late in relation to process of privatisation, leaving the judets without the resource base
necessary for effective decentralisation, while - it is predicted - becoming a new
attraction for criminal networks wanting to move out of visibility and growing
competition in Chisinau. New Law on Finances for the reform not enacted until
November 1999, hence reform not yet effective. Prefectoral system, with prefect
appointed by President, but repeated turnover in national Government combined with the
locus of economic power in the council of mayors gives to the chair of the mayors’
council greater effective power in the judets. Lack of clarity between two roles of prefect
and mayor; new League of Mayors of more than 300, with twinning to Dutch
municipalities, said to be a reaction to lack of consultation with local authorities.]
1.2.5 Weak intermediary associations, institutionalised channels, and civil society
High levels of unemployment and repeated attempts at privatisation of land and industry
have weakened trade unions beyond effective action, [elaborate here] The more the
unemployed are absorbed into the informal sector of the economy, the less basis there is
for social partnerships with government or effective channeling of economic discontent.
Non-govemmental organisations have for the most part not created a civil society that
would play the moderating role outsiders expect because their funding comes primarily
from party politicians, as unofficial political organisations or as ethnic lobbies which are
said to be more likely to generate conflict than to provide moderating buffers between
citizen and state, [document more fully] Of NGOs created by international assistance,
[numbers of how few have survived]. The middle class and its organisations have
collapsed, with the exception of teachers in Moldovan language schools in Transnistria
who form the primary opposition there (and who are currently the object of government
harrassment). [add fn. on teachers, elaborating]
Many NGOs have organised around young people, but the majority are alienated, trying
to emigrate, or already abroad. Women’s organisations (such as those in Transnistria)
and pensioners have blocked railroad lines and demonstrated in the streets to some
immediate political effect, but these are not the bases for alternative political organisation
or channels that can be mobilised effectively, and also demobilised, in the service of
democratic conflict management. The media remain largely tied to political parties or
government officials; lack of funding and materials has created very real obstacles to the
development of an independent media, [revise paragraph; add material from journalist
interviews]
[partisanship of most ‘economic/interest’ organisations: Federation of Farmers (created
by TACIS but governmental, loyal to Lucinschii), of about 40,000 members, and St.
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George Cartel (created by and loyal to the Popular/National Front, pro-Romanian), of
about 50,000 members...]
1.2.6 Instability and Unpredictability
The unstable character of the party system appeared to be changing by 1998, when
disaffection with the economic situation and government corruption (regardless of ethnic
identity) gave a new Party of Communists the largest bloc of parliamentary seats.
Nonetheless, to prevent them forming the government, a post-election alliance of
reformist center-right parties captured the majority and formed the Government. And
this alliance is not stable, as it has dissolved on several occasions over conflicts with the
President and particular scandals, leading to a succession of short-lived technocratic
governments — prime ministers Ion Ciubuc, Ion Sturza, and Dumitru Braghis. The
communists have developed into a strong parliamentary opposition able to mobilise
popular discontent and form temporary alliances with disaffected members of the ruling
coalition. The greatest complaint from donors, international organisations, NGOs, and
many local leaders is the frequent turnover in power in Chisinau - such as the three
governments in 1999 alone.
Almost unending campaigning, given the frequency of elections and frequent turnover of
Governments, has induced additional instability into the political system and particularly
into national policy. Between the pan-Romanian intellectuals and the resurgent left of
disaffected minorities and suffering citizens lies a center of incumbent politicians who
focus on short-term gains rather than long-term strategy, even as regards the
Transnistrian problem. The deep impoverishment of the population since 1991 has made
it easy for politicians to use populist rhetoric or handouts, such as a kilo of flour or
several weeks’ pension, to get votes in the countryside. Without electricity, moreover,
access to information (particularly for the rural electorate) is sharply limited. The
widespread popular belief that politicians use political power for economic gain,
employing nepotism, corruption, and patronage networks to stay in power and
supplement meager official salaries has reinforced the dramatic loss of trust in the
government because laws are not implemented.
The Moldovan example demonstrates clearly that successive democratic elections may
not secure a democratic transition. The rapid decline and continuing fall in social capital
— trust in government — threatens future stability.^ [but: discuss effect of land
^ On the critical role of social trust to the success of the transition process, see Martin Raiser, Informal
institutions, social capital and economic transition: reflections on a neglected dimension. Working paper
No. 25 (London: European Bank for Reconstruction and Developrrient, August 1997). He concludes:
“theoretical, historical and cross-country evidence suggests that a crucial role of informal institutions in all
societies is to facilitate economic exchange both by supporting self-enforcing rules of the game and by
fostering trust in third-party enforcement through the state. ... trust in government institutions is promoted
by good political and economic performance. While governments cannot directly influence trust in public
institutions, they can do so indirectly through formal institutional reforms that limit the scope for predatory
behavior by public officials and improve political and economic performance.” The reverse, where
persistent fiscal crises and criminalisation of governmental institutions underfnine social trust, can prevent
the transition from stabilising at all.
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privatisation! in Baraboi, theft of private farms has declined since 1993] In addition,
there is some concern that continuing economic decline could generate a populist
backlash against democratic government itself. And if there is a political settlement to
the Transnistrian conflict, in which their 1997 commitment to a common state finds
constitutional form, then the entire political system of Moldova will undergo substantial
revision.
1.3
1.3.1

The Economic Context
Economic Transition

Moldova proper is a largely agricultural country, with 40 percent of the population
employed in agriculture. It was the sixth largest producer of food in the Soviet Union,
after Russia, Ukraine, Kazakhstan, Belarus, and Uzbekistan, with only l/700‘ of its
territory. The industrial and energy base of the country was located largely on the Left
Bank of the Dniestr. With the collapse of the Soviet Union, Moldova lost its export
market (77 percent of all Moldovan trade was with the former Soviet Union), yet it
remains dependent on imports of energy and raw materials from Russia. The effect alone
of the deterioration in terms of trade after 1991, in the first year, was a 40-fold increase in
the cost of gasoline and natural gas and alOO-fold increase in the cost of coal. The shift
made the entire agricultural and industrial production non-viable. Even before the
August 1998 financial crisis in Russia, which created a second devastating external
shock, the economy went into free fall into a depressionary cycle out of which they
cannot emerge alone. The result of the August 1998 crisis was to destroy the value of all
household savings that were held in banks, leading Moldovan citizens no longer to trust
the government, banks, or the prospects of gain through investment, [elaborate last
sentence]
1.3.2 From Regional Showcase to Economic Collapse
The Moldovan economy has “suffered the most devastating peacetime decline in
economic performance and living standards of any country in modem times. . . .
Economic recovery has become a question of national survival.” (Ronnas and Orlova, 1
and 99) Economic growth has been negative in every year since 1990, and the country’s
per capita income has fallen from one of the wealthiest in the former Soviet Union to
$300 in 1998, a level common to middling countries in sub-Saharan Africa. Its economic
indicators suggest a setback of half a century. GDP was halved in 1997-99 alone. Yet
the World Bank and the IMF praised Moldova as a regional show case for its unusually
successful macroeconomic policies.
As Roimas and Orlova summarise conditions in 1999:
The acute expressions of this crisis are a highly negative trade balance, a
crippling debt-service burden and a public sector on the brink of financial
collapse. However, beyond these acute problems is a more fundamental
crisis of disastrous economic decline, dramatically deteriorating living
standards to the point where large parts of the population live in abject
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poverty, a virtual collapse of social security and health care, a serious
erosion of the educational system and increasing mental and physical
fatigue and a feeling of despondency among the population at large
(Ronnas and Orlova, 3) [add note: how do R and 0 define abject poerty?]
Moreover, the year 2000 “may be a lost year.” As one international donor put it, “it is
wishful thinking that the Moldovan economy has bottomed out---- The level of the
foreign debt alone means that there is no new beginning possible.” Moldova is now a
barter economy; the monetary reform has failed, and a growing percentage of the
economy is in the black, or shadow, economy.
1.3.3

Foreign debt

Foreign debt at the beginning of 2000 was $1.462 billion. Gross debt servicing in 1999
alone cost nearly 25 percent of GDP. To repay even part of its debt to GAZPROM, the
country has had to sell off what industrial plant it did control, and to be vulnerable to
Russian pressure such as CIS membership and a cautionary middle course on foreign
policy. No economic leverage over Transnistria to settle the conflict can be employed,
for the “DMR” leaders can (and have) simply turn off the energy spigot. The absence of
international assistance until 1998 has left the country dependent on the IMF and the
World Bank, which have employed their standard recipes as if the cause of the Moldovan
crisis were not political and geopolitical. The IMF has suspended lending on several
occasions for insufficient speed on reforms. [2 sentences on IMF negotiations in March
and threat to further assistance] Inaccurate economic data from the World Bank even
prevented DAC-status for Moldova until 1997, and the concessionary loans that this
might have brought. And even if donors made it possible for Moldova to reorient
westward, its economy has no complementarities with its neighbors, such as Romania, its
products are non-competitive on western markets, and its agricultural exports would run
up against the EU’s CAP. Foreign investors are reluctant as long as the Transnistrian
conflict goes unsolved and spells instability.^
1.3.4

Growing poverty, inequality, and emigration

Poverty in Moldova is severe and growing. Measured by the World Bank at $220 a year
or lower, 35 percent of the population fell below the line in 1997; by the end of 1998, the
number was 46 percent. The poorest groups are families with children, explaining
perhaps the unusually high number of children abandoned to institutionalised care (of
reportedly appallingly low quality).
^ “Foreign Investment in Moldova,” prepared by Mark Horton, IMF Resident Representative in Moldova,
in Republic of Moldova: Recent Economic Developments (Washington, D.C.; International Monetary
Fund, IMF Staff Country Report No. 99/110, September 1999), pp. 80-82. [particularly on the problems
for FDI; also: US$70-80 million/year during 1997-98; do well in comparison to rest of FSU except the
Baltics, but FDI largely in banking and energy sectors, agro-processing and food products, and
telecommunications: Russian firms Gazprom and Lukoil; French Telecoms Mobile International, US
Western NIS Enterprise Fund, German Sudzucker, Coca-Cola; but “the list of the largest foreign investors
in Moldova is dominated by investors from offshore zones, suggesting re-investment from abroad by Ipcal
businessmen, perhaps to receive benefits under Moldova’s law on foreign investment.]
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Inequality has also grown, from a base of relative social equality under the Soviet regime,
to a Gini coefficient around 40: in urban areas, 20 percent consume about 60 percent,
while the poorest 20 percent consume 3 percent. Perceptions of social inequity are
enhanced by the fact that poverty results from the high price of necessities, above all
energy, and the very low rate of wages, if they are paid at all. The poorest are working
poor, especially the landless in agriculture (which will increase with the goals of the
foreign-supported land privatisation). The only buffer is the widespread access to food,
through garden plots and subsistence agriculture, rural relatives, or the relatively low
prices on domestic markets as a result of the loss of export markets for agricultural
products.
A vicious circle is then created in the inadequate system of social protection. The
population cannot afford to pay for utilities, such as heating fuel and electricity, which
requires the government to subsidise its purchase, increasing the fiscal deficit and
requiring (under IFI conditions) greater cuts in social services and higher prices for
utilities. As one informant explained the trade deficit: the problem is not the dependence
on imported energy but the inability to pay for it. Access to basic health care and even
education has fallen dramatically.
Short-term solutions have seen a dramatic increase in labor emigration, largely informal
and intended to be short-term (to Turkey, Greece, Spain, Portugal, Italy, Moscow,
Romania, etc.) including the sex trade and enslavement of women. Official figures
record 600,000 working abroad, or 15 percent of the population); unofficial figures,
widely accepted, cite one million (or nearly 25 percent). The entire younger generation,
it is said, wants to emigrate and is making plans accordingly.
At the same time, those who do have jobs work without pay. While the possibilities of
patronage through government positions make it, according to one informant, “the only
country where people queue for a government job with no salary,” there is a much
broader societal phenomenon in which farmers, teachers, doctors, and other professionals
go to work because, it is said, they feel “they ought to.” On the one hand this may reflect
the absence of other post-Soviet identities, in which the identity associated with one’s
profession and workplace remains the strongest. On the other hand, it may reflect hope
and a belief in work, that if one continues to work, eventually life will get better.
1.3.5

Land Privatisation

[describe, including USAID programme]
1.3.6

Shadow/Black Economy

[add; including possible return of an historical pattern]
1.4

Foreign policy and international position
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Moldova’s foreign policy, as well as its domestic alignments, reflect its history as a
classic borderland, where independence has been secured by multiple, shifting alliances
against whatever power seems a momentary threat. A reluctant member of the CIS since
December 1991, Moldova ratified the CIS economic union in April 1994. It joined
NATO’s Partnership for Peace in March 1994, and was admitted to the Council of
Europe in July 1995. It signed a friendship and cooperation treaty with the EU in
November 1994, and has obtained observer status in the EU’s Stability Pact for
Southeastern Europe.
[paragraph on role of Russia and Ukraine in regard to Transnistria; prospect of closing
borders with Romania as accession process moves toward requiring Schengen rules]
2.

CONFLICT AND CONFLICT DYNAMICS

2.1

Types of Conflict

A transition as fundamental as the one being waged in Moldova is necessarily a conflict
generating process. Some of that conflict is considered positive, such as disputes which
force citizens to take an active role in their future after a period of passive citizenship,
those which teach people how to resolve or arbitrate differences, and those which are a
general incentive to change.
The conflict at issue in this analysis is that which endangers the physical security or even
survival of a population. It can be low or high intensity, personal or collective, but it
involves in some way the threat or realisation of armed conflict. Two types of such
potentially deadly conflict can be found in Moldova:
(1) open conflict: those that have proven violent in the past and that could reignite
— the ongoing conflicts over territorial control, with the break-away region of
Transnistria (and its de facto government, the Dniestr Moldovan Republic) and the
autonomous region of Gagauzia, whose special status appears to have eliminated issues
of sovereignty; and
(2) latent conflict: those that could develop and become violent and destabilising
out of the socio-economic conditions of destitution, despair, and extreme inequality and
corruption created by the process of post-Soviet, market transition and the inability of the
political system to manage the conflicts of transition. This might also include the
violence due to widespread criminality - protection rackets, competition among criminal
gangs over turf, etc.
2.2.

Conflict Dynamics

Sensitivity to the possibility of conflict, and its reduction, is both hampered by and eased
by the fact that all conflict is a political process. Understanding the political dynamic that
can lead to conflict is necessary, and it always involves a prediction based on
probabilities. This lack of certainty, however, holds possibilities for prevention, either
through active intervention or through avoidance of actions that could be
counterproductive.
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Much is made of the Moldovan patience and passivity, as if they are cultural traits. The
extent to which the population appears to have tolerated and adjusted to the excruciating
decline in living standards and what, by objective indicators, would be considered a
society-wide humanitarian crisis astonishes outsiders. Local informants, however, speak
frequently of the likelihood of explosion in existing conditions.
The approach taken here is, first, to identify the potential in military capacity and political
interests to resort to violence where violence occurred in the past; and second, to identify
the differences and disputes that might be perceived by political elites or segments of the
population as vital and worth fighting for, the possibility for the politicisation of
differences, the triggers that might be foreseen, and the capacity within government and
society for managing such conflicts without violence. Lists of static indicators and
structural conditions, common to most early warning literature, may be helpful in the first
step, but they do not identify the political dynamic by which conflict evolves, [the kind
of dynamic that does lead to conflict can be illustrated with King’s description, pp. 185
and 187-89]
2,3

Cases of Open Conflict

2.3.1

Transnistria

The “most important threat to the country is from an escalation of conflict in
Transnistria,” said a defence and strategy expert in Chisinau. The conflict between the
Moldovan government in Chisinau and the rebel republic based in Tiraspol has evolved
over time. Its origins lie in disputes over independence, language, ideology, and foreign
policy (westward or eastward) in 1989-92, during the process of obtaining independence.
It now is a simple conflict between political elites and the two separate societies their
policies have created, with an important component of regional power. Moldova is, in
fact, a country of two separate states and societies. The Transnistrian elites have an
army, a currency, a parliament and elected Government, a body of legislation and cabinet
ministers, a customs service, and support from neighbouring states.
The 1992 cease-fire is guaranteed by a peacekeeping force composed of six Russian
battalions (of 1,800 soldiers), three units each from Moldova (1.200 soldiers) and the
DMR (800 soldiers, with 400 in reserve), and since 1998, Ukrainian military observers.
The total has gradually been reduced to 2,500 soldiers, and from 70 to 15 control posts.
Deployed along a demilitarised security zone between Moldova proper and Transnistria,
of 225 km long by 12 to 25 km wide, including 110 villages and [x people], it is
supervised by a tripartite (Moscow, Chisinau, Tiraspol) Joint Control Commission."*
However, Cossack paramilitary units and 30 armoured [units?] have since been
introduced [date?] by Tiraspol, contravening the agreement and outside the control of the
JCC.

“ Originally quadripartite, including Romania, .... [what happened]
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Internationally mediated negotiations have been ongoing since 1994. An OSCE mission
set up in February 1993 has the international mandate to facilitate a political settlement
and a Russian exit from Transnistria (first agreed in the Moldova-Russian agreement of
October 1994) and to create the conditions for such a settlement to succeed. It cooperates
with representatives of the two guarantor states, Ukraine and Russia. According to the
Moscow Memorandum agreed between Chisinau and Tiraspol at a Moscow summit in
May 1997, the officials of the “Dniestr Moldovan Republic” no longer challenge the
existence of Moldova and agree to negotiate over the character of their “common state.”
Nonetheless, the two areas of Moldova have entirely separate political, legal, defense,
and economic orders, around which vested interests on both sides have developed.
International negotiators achieve one agreement after another, often repeating what has
occurred in the previous round, which are either not ratified by respective parliaments
(including the Russian Duma) or implemented. The OSCE classifies the conflict as a
“frozen agreement.”
Nonetheless, the very presence of 5,000 military personnel, with families (the 14“’
Army), who have nowhere to go in Russia and would need demobilisation, and the level
of small-arms (most of the heavy equipment is obsolete, rusting, and a cost to move or
destroy) and munitions which are available for sale to criminal gangs, terrorists, and
conflicts in the Balkans, Chechnya, Africa, etc., keeps the issue alive with concern
internationally as well as locally.
The lack of resolution of the Transnistrian conflict inhibits the very foundations of
economic development of Moldova and the foreign reorientation considered necessary by
western donors and financial institutions to economic revival. Analysts believe that there
is no military capacity for renewed hostilities (Moldova lost the 1992 war and has no
greater capacity now; the Russian peacekeepers have no interest in renewed violence; and
Ukraine would act to interrupt military action because of the ecological disaster it could
unleash from the factories on its border). Yet the conclusions emerging from this
assessment are that: there are no elements of common identity between the two areas, the
two areas are becoming more different and separate despite donor efforts to counteract
this process of alienation, and there is no local interest to resolve the conflict on either
side.
The primary interest to solve the conflict lies in the weak international mandate of OSCE
and the new interest in the United States generated by the Istanbul Declaration of
November 1999 and the adjusted CFE Treaty (signed by Presidents Clinton and Yeltsin),
with its requirements for inspections of the military installations and equipment in
Transnistria and for reductions in armaments and ammunition there. Some view
Ukraine’s new push for European integration as motivating an interest in being perceived
as helpful in resolving the conflict. Russian policy under Vladimir Putin is not yet clear.
Locals also tend to view the conflict as driven by foreign interests (particularly that of
Russia) over which they have little or no influence, and secondarily as fed by the
economic interests of officials on both sides in the illegal and informal trade, bribes, and
fees charged for licences, export certificates, etc., made possible by the situation. (It is
said that the annual volume of smuggling represents the loss to Moldova of the equivalent
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of more than two annual government budgets.) Only two percent in a public opinion
survey in Moldova proper in 1998 considered the Transnistrian problem of major
importance; the overwhelming majority listed poverty first.
Conclusion: no near term political solution. Many assume 50 years, or at least 20 until
there is a new generation in power in Tiraspol or the economy in Moldova revives to the
extent that it reverses the attraction to Transnistrians or ending separation.
2.3.2

Gagauzia

[non-implementation of Special Status, including no clarity on revenues and basis for
their budget/economic autonomy; five cabinets have come and gone with no law, and on
privatisation; teachers, doctors not paid for 10-11 months, resulting in school closings
and people leaving for Russia, Turkey, Greece; pensioners no pensions for 6-8 months;
no monies for curriculum and new textbooks, for scientific research center on historical
sites promised by 1994 agreement, for roads, to revive processing industries; educational
budget was 28 million before autonomy; now it is only 19 million and the value of the lei
is constantly falling - effectively, autonomy has cut expenditures on education by twothirds; minimal representation in Chisinau; right to nominate their own judges not yet
possible because Moldovan legislation has not changed to make possible; some in
Chisinau trying to roll back special status instead of making necessary legal changes to
implement]
Could be explosive. Separately, provides grounds for people in Transnistria to resist
Moldovan proposals for special status, saying, this is how it really works in practice.
2.3.3

Teraclia

[very close to conflict; interacts with Gagauzia, Transnistria, language question, property
rights ...]
2.4

Sources of Potential Violence or Destabilising Conflict

2.4.1

Fiscal federalism, or center-regional conflicts

Until November 1999, and a new Law on Finances, all revenues went through the
Ministry of Finance, for redistribution to regional and local governments - despite the
1998 regional administration reform law. As a result of the continuing economic crisis
and the increased obligations ofjudets and local governments under the reform, centreregional tensions are on the rise over revenue sharing. Such conflicts can become
politically threatening where leaders can mobilise support for their claims in terms of
ethnocultural identities and perceptions of economic discrimination on such lines.
Thus, where some might argue that regional devolution could provide the political basis
for greater accommodation of ethnolinguistic and regional differences and quarrels,
informants tended more to see the seeds of conflict in this reform. While devolution, in
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principle, also allows greater room for regional and local politicians to initiate local
solutions to their resource difficulties (as is occurring in differentiated access to social
services such as health care and heating giving first to those who can pay, in the
reintroduction of a “village day” of voluntary labor, in the search for “native
sons/daughters” to return from other areas of Moldova or abroad and contribute some of
their wealth, and in the creation of “voluntary” collective funds), devolution also has
provided room for an emerging coalition of discontented regions and towns - politicians
in Transnistria, Gagauzia, Balti, possibly Soroca — against the centre. On the one hand,
this coalition could give Transnistrian leader, Smirnov, a domestic Moldovan base to
substitute for Russian support if it does decline under international pressure, thus
prolonging the stalemate. On the other hand, this could be a new basis of destablising
conflict within Moldova. Transnistria was declared a judets, pushing the leadership
further away from any desire to solve the conflict than before.
[Gagauzia; Soroco: genuine issue of revenue sharing, or ruse to claim control over
customs revenues? Does it matter whether it is genuine or a ruse?]
[Transnistrian currency issue “is a political hot potato” [get explanation from JG]]
2.4.2

Language Rights

The Moldovan government claims to be a unitary, monoethnic state, yet the population is
nearly evenly divided between primary Moldovan speakers and primary Russian
speakers. Transnistria is not alone in its claim to be disenfranchised by the language law
and employment discrimination introduced in 1989 and the continuing practice, despite
moves away from the Popular Front and Romanianist nationalists in the Government
beginning in 1994. Much of the south, and in particular the Gagauz and Bulgarian
poulations that have found a modus vivendi with Chisinau through local autonomy,
remains primarily Russian-speakers, as does much of the North.
While the population has shown remarkable tolerance for ethnic and linguistic diversity
in practice, in comparison to neighbors and many other parts of the world, and the
political leadership remains committed to a civic concept of statehood and citizenship,
the differential access to jobs, status, and power based on language is an unresolved issue
that will reemergence full-blown if negotiations over the form of a common state
between Tiraspol and Chisinau make progress. Already the Romanianists (or
Moldovanists) are on the rise again politically, becoming more organised and better
financed. Education is segregated along ethnic lines, reinforcing this difference with
different mindsets. Where commitments have been made to cultural pluralism, as in the
special status agreement for Gagauzia that included (Article 23) support for the
development of culture, science, and language in Gagauzia, no action has occurred ostensibly for lack of money. Guarantees for a multilingual country require financial
resources that the country does not have, and that would have to take precedence over
other needs.
2.4.3

Plebiscitarian populism or anarchy
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“Incendiary situation of economic meltdown and elections” in 2000.
Rising level of violence in general as a result of criminality, protection rackets,
governmental response that encourages people to take their own protection into their own
hands [Minister of Interior in December; interviews with officials]
2.4.4

Humanitarian Crisis/Social Disintegration

Syndrome clearly there, including family violence. [NB; who will politicise? Remain
passive, or personalised? The key.]
Many informants disputed the extent of social disintegration due to the devastating extent
of the economic collapse, perhaps believing in the strength of extended families despite
all, none disputed the extent of demoralisation. One basis for this is surely the fact , that
the economic collapse has occurred not only in absolute terms (on an index for per capita
consumption with 1990 at 100, the year 1998 was already at 31.3) but more importantly
in relative terms to their past (in less than ten years falling from the wealthiest area of the
former Soviet Union to the level of a middling sub-Saharan country, and from relative
social and economic equality to extreme inequality). This sense of social inequity is ripe
for mobilisation. The more the living conditions worsen, the easier it is to manipulate
popular emotions (such as provoking anger at neighboring communities who have
electricity when locals do not have it, or scapegoating identifiable groups), and the more
the political struggle intensifies (within Moldova, or between Chisinau and Tiraspol),
making resort to such emotional appeals attractive to politicians.
2.5

Local capacity to manage conflict in relation to possible triggers

Structural conditions do not necessarily produce conflict if there is no political interest in
politicising them or if there are local capacities, informal and formal, to manage the
conflict peacefully. Moldovan society, while apparently both passive and tolerant, does
not have identifial capacities for such management and does have politicians who have
been willing to use inflammatory rhetoric in the past.
[this entire section needs serious conceptual development]
2.5.1

Capacity

[No common identity and no apparent effort to create one; particular identities appear to
be more important under these socio-economic conditions and becoming more rather than
less important. No basis for cohesion. As a result, also no concept of national interest.
Ongoing constitutional struggle between president and parliament could be destablising.
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Youth aliented or emigrating, leaving the balance in the electorate in favor of older voters
and the less educated in rural communities and the assumption that this means a
continuing or growing strength of the Communist Party.
Training programmes for officials not addressed to such skills.
To keep negotiations going, or to support a reform-oriented government (so-called), all
regional and international organisations, it is said, ignore international standards on
human rights. Transnistrian leaders can even claim, correctly, that they are not party to
any international conventions.

•

Frequent reference to the lack of information and knowledge about rights, in Moldova
proper as well as in Transnistria.]
2.5.2

Possible triggers

Elections: e.g., presidential elections in Moldova in December 2000. Election
campaigning tends to toss rational discourse to the wind. Already in December 1999, the
Minister of Internal Affairs apparently suggested on TV that all citizens should defend
themselves with arms (e.g., against common criminals), and no NGOs reacted. Clashes
between NGOs created by or manipulated by government officials (e.g., monies from the
Ministry for Languages and National Minorities) could occur in the course of the election
campaign.
Rebellion by wealthier areas (e.g., Soroca) or poorer areas (e.g., Gagauzia) against
current tax levels and lack of revenue-sharing by the central government. A coalition of
discontented regions against Chisinau, such as Transnistria, Gagauzia, Balti.
An ecological disaster, or a continuation of the serious environmental degradation taking
place that becomes a basis for civic mobilisation already frustrated by levels of official
corruption, penetration of organised crime in the structures of power, and economic
deprivation
Language disputes, on differential access to employment and public goods between
Moldovan and Russian speakers, could be sparked by some minor event, such as:
• Chechen refugees: although their numbers are small (64 case files in February
2000, about 145 known), their presence has already polarised the public on
issues of citizenship, refugees, separatism, xenophobic attitudes (toward
Chechens, Russians, etc.).
Land privatisation (e.g., villages around Dubasar that in 1992 defended their right to
remain under Moldova, although on the Left Bank, have seen the USAID officials halt
the programme until guarantees are given that the implementation of the program will not
create conflicts - for example, village property that extends to the Ukrainian border and
might provoke official Transnistrian response; conflict between local mayor and local
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head of kolkhoz led to the throwing of Molotov cocktails and police having to live in the
mayor’s house for protection for more than one year).
Romanian accession talks with the EU will require conformity with Schengen rules,
leading to visas and border closings with Moldova and a possible panic (exacerbated by
mass media presentation).
Withdrawal of Russian troops from Transnistria.
3.

DONOR RESPONSE AND POLICIES

3.1

Goals

It is critical to notice, as one informant reminded, that assistance to Moldova has not been
from donors but from creditors, because most aid has been in the form of loans, not
credits or humanitarian aid.
Donors are active in many fields of transition—economic, social, political, institutional.
Although most state that they are non-political, interpreting issues of conflict as political
into which they do not enter, they are in fact doing a great deal that is political. The IMF
in particular is even playing politics directly, on corruption issues and on the tough
bargaining over tobacco and wine privatisation and the budget in the spring of 2000.
Others are explicitly attempting to create new political leaders - such as in the villages
with the USAID land privatisation programme or among the younger generation with the
many Open Society Fund programmes; to mediate conflicts - such as the role of
European Commission aid to support the “reintegration of Transnistria into Moldova”
through projects identified by the OSCE, or the role of USAID experts in arbitrating
disputes over land privatisation; and to develop political participation - such as the
requirements of the World Bank Social Investment Fund, the many UNDP programmes
for institutional development (including support for women’s groups), and support to
develop non-governmental organisations (NGOs). [specify]
Monthly donor coordination meetings occur, and in some cases more often. They may be
used to define a common position on a local problem, as was done recently on the
trafficking of women, under the initiative of the U.S. Embassy and others. They do little
shared strategic analysis, if any.
Nonetheless, development aid to Moldova appears to be driven by three goals and
corresponding lead actors which define the framework and parameters within which all
other aid takes place;
(1) the economic transition from a former Soviet to an open market economy (led
by the International Monetary Fund, the World Bank, and US AID);
(2) the social and institutional bases of that economic transition (led by the World
Bank, the United Nations Development Programme, the Dutch government, and to a
lesser extent, the Swedish and Japanese governments);
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(3) World Trade Organisation (WTO) accession (and eventual European Union
[EU] accession); and
(4) the mandate and mission of the OSCE toward the Transnistrian conflict,
including the adapted Conventional Forces in Europe Treaty of November 1999 (the
Istanbul Declaration of the OSCE) and the decision of the Economic Commission to
work through the OSCE ....
3.2

Stages of Technical Assistance

There have been three waves of technical assistance in donor focus over the previous
decade;
(1) 1992-95; macroeconomic stabilisation and mass privatisation
(2) 1995-August 1998 (until Russian financial crisis); structural reform
(3) late 1998 to present; social sector, pension reform, health system, education
reform, with territorial administration as accompaniment.
3.3

Theories of Conflict Resolution and Management

3.3.1. Approaches
[this section to lay out, in fewer categories, the main approaches to resolving the
Transnistrian conflict and to preventing new conflicts currently in use by donors in
Moldova;]
•

Economic integration will lead to political reintegration; create a common
economic space, and build common infrastructure (bridges, thermoelectric
plants, etc.) to open channels and to create common interests.
• Conflict is a result of political leaders and their vested interests; only a change
in generations will unblock the stalemate; so work on the younger generation,
through NGO activities, exchange fellowships, selected specialised training
programmes, and youth centres. Track Two diplomacy might also smooth the
way in the current generation, as would gatherings of professionals (such as
historians or natural scientists) from both sides of the political divide to work
on joint projects. Do not ignore focus only on executives; reach out to the
parliaments.
• Conflict resolution requires a particular culture and knowledge of conflict
resolution techniques; train these techniques and spread them as widely
throughout the population as possible through ever wider networks based on
those given specialised training and participating in CR seminars and
workshops.
• Conflict is a lack of knowledge about alternatives. Provide technical advice,
such as legal advice, to create new options.
• Conflict prevention requires attention to former fighters, for example, through
groups to assist war invalids with social services and legal advice, so that they
have no reason to return to war.
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•
•
•

•

•
*

3.3.2

Confidence and security building measures: people to people diplomacy, local
community to local community, NGO to NGO, school to school across divide.
“No conflict is settled until people can return”: programme to facilitate return
of refugees and internally displaced.
Good governance: training for central and local officials, human rights
training and ombudsman office, reporting system for conflict resolution and
prevention.
Economic improvement in Moldova proper, alongside economic deterioration
in Transnistria, will provide an incentive to the population in Transnistria to
overthrow/vote out the current government.
At least five separate strategies, with steps, were presented for resolution of
the Transnistrian conflict, based on fundamentally different (and in some
cases conflicting) principles [will specify].

Donor activity in regard to issues identified as conflict-potential:

[sections: Transnistria; Gagauzia; Regional relations over revenue; Language disputes;
Humanitarian Crisis . ..]
3.4

Characteristics of aid programmes

The concentration of aid and staff in the capital city, Chisinau. To the extent that poverty
and inequality are a structural basis for conflict, the fact that poverty is lowest, by a large
difference, in Chisinau makes this a problem. It also feeds a bias in favor of official
views of developments, leading to:
Pressure to push aid onto Moldova because it is a “good, progressive, developing
country” which then creates a logic requiring optimistic scenarios.
A tendency to follow the path of least resistance (both politically and technically). Its
characteristics are:
(1) Working through the central government and its definition of needs (e.g., on
anti-corruption programmes, “we do it when the government asks for it, and then we
push; we can’t go ahead without their approval because it is too sensitive; and when we
go public, we hand to NGOs to do).
(2) Doing technical assistance so as to avoid political issues and sensitivities
■ (3) Viewing reform as a question of central government only
(4) Working with Transnistria only to the extent that it does not antagonise
Chisinau, if at all (many donors work only in Moldova proper); donors have also
sidestepped Gagauzia (with the exception of Turkey). (E.g., the World Bank is very
explicit that with the US, Russia, and Ukraine as members of the Bank, they must wait
until there is a political settlement for Transnistria, but at that point, they will enter
immediately in support.)
(5) Allowing aid to be used for current expenditures even when capacity building
is the goal
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(6) Lack of consultation with beneficiaries; no assessment of local needs and
services.
(7) Little or no monitoring or evaluation of results; for example, the assumption
that relations can be built between Transnistrians and Moldovans in Moldova proper to
counteract the path of conflict may, by the results of projects, be pushing them further
apart and exacerbating the conflict. Or: the assumption that economic rationality could
lead to an end to the conflict - aside from an understanding of how economically rational
for elites the current stalemate is - may ignore the incentive structure created by officially
directed aid programmes, namely, that aid might reduce once there were no conflict or
that aid reinforces the separation because it is granted to officials or through officials (or
makes possible greater official income, such as the customs posts set up on either side of
the new, EU-financed bridge).
(8) Avoiding areas (such as Transnistria) where security would be at risk.
A lack of evaluation and monitoring of aid programmes, with the result that little
knowledge exists about the impact of aid (including whether the expectations and goals
of an aid programme are being realised). Donors, it is said, do not ask recipients what
they intend to do with the aid, and then do not monitor results.
Lack of sensitivity to the political, distributional, and conflict-generating consequences of
aid programmes (e.g., WTO accession could create huge social problems, but not being
addressed).
Tendency to send in outside consultants, paid huge salaries, with little local effect (except
anger) - producing papers that are never read, according to some informants.

4.

RISKS AND OPPORTUNITIES

4.1

Risks

Creation of new forms of insecurity without counterbalancing effects - e.g., the method
of land privatisation without any accompanying infrastructure, or repeated demands for
budget cuts and price rises far beyond the capacity of citizens to survive.
Distributional effects: North or South; consequences of USAID humanitarian
programme of coal and pasta products; putting effort on winners;
Donors might unwittingly choose sides in a political conflict (e.g., the IMF with
Chisinau over centre-regional resource disputes), but with direct consequences.

4.2

Opportunities

In countries of transition, and especially those that are new states, international donors
are oftn the first representatives of the international community, particularly those
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delivering humanitarian assistance and early reconstruction or development. This carries
both a burden and an opportunity to act in a salutary way, and not (as some admitted) to
repeat mistakes already recognised elsewhere or from one part of the country to another.
Most difficult is to avoid applying formulas from the past that are not appropriate to
transition [discuss issue of institutions; also on Transnistria, formal negotiations may not
be appropriate where identities, state borders, and states are not clearly defined but being
shaped by the international intervention itself].
Teach people their rights and how to fight for them, for example, to believe they can do
something about corruption.
Information; particularly for people in Transnistria.
Energy sector: key to the Moldovan crisis and at the heart of any solution and reform.
Younger generation: opportunities to study in other countries; to learn English; ...
Language issue: programmes as offered to Russian-speaking minority in the .Baltics;
Council of Europe or OSCE - monies to support cultural rights [but, discuss current
OSCE programme in Transnistria above in Risk section]
Demobilisation of 14'*’ Army officers, finding them a place in Moldovan society and
economy.
Gagauzia
Internet
Environmental NGOs
5.
INITIAL GENERALISATIONS REGARDING A CONFLICT-SENSITIVE
METHODOLOGY
5.1

Political Analysis

If done well, a strategic assessment would provide directly political analysis, such as
identifying political consequences of social developments or economic trends or the
political characteristics of likely beneficiaries. Conflict is by definition political. Thus,
any effort to sensitise donors to issues of conflict will itself present sensitivities, such as
questions of sovereignty or relations with recipient governments. This implies risks as
well as opportunities.
5.2

Country Strategy Paper
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