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Corruption asan Instrument of State Control in Georgia
Lili Di Puppo, Berlin

Corruption affects all post-communist states and is
perceived as a mgjor obstacle to the development of a
democratic palitica system and amarket economy in these
countries. As corruption is associated with immediate
problems in numerous countries, most studies on
corruption focus on its eradication, and theoretical
approaches often concentrate on its causes and effects.
Corruption isusually understood in its negative aspect as
a symptom of state weakness. The functionality of
corruption has been lesswell researched —with theresult
that our knowledge of the functioning of corrupt statesis
gill rudimentary.

In Georgia, the growing popular dissatisfaction seen in
thelast decadewith regard to thecorruption of thepalitical
class was one major cause of the recent ,Rose Revolu-
tion" and the ousting of the Shevarnadze regime and
subsequently the regime of Adan Abashidze in Adjaria.
Thenew Georgian government has placed the fight againgt
corruption high on itsagenda. The Shevarnadze regime—
which endured about a decade — may be regarded as an
example of ahighly corrupt system, whose elites success-
fully managed to maketheinternational community view
Georgia as ademocratic state based on therule of law. In
order to understand this manipulation by the Georgian
ruling class, it is instructive to examine how corruption
within theregimefunctioned. Thisarticleaimstochallenge
the often-claimed link between corruption and weak state
capacity —the argument which Georgian state leadershave
used to emphasise their powerlessness against corrupt
practices widespread in society. | shall adopt an alterna-
tive stance, arguing that corruption has been institutio-
nalised by the state leadership for specific purposes. In
the following, corruption appears to be a compliance
strategy on the part of the state leadership that in some
circumgtances may enhancethe state’ sresource extraction
and rul e-enforcement capacity rather than underminingit.

The relationship between corruption
and state weakness

At the core of the relationship between corruption and
weak state capacity, wefind in most studies on corruption
theassumption that corruptionisaresponsetoinadequate
ingtitutional arrangements. Formal institutionsareeither
inefficient in producing constraintsand incentivesor they
fail to be internalised in a cognitive mode. By contrast,
informal ingtitutions are regarded as persistent and they
challenge formal ingtitutions by encouraging alternative
behavioural patterns. In both cases, corruption issympto-
matic of the failure of the state to generate compliant
behavioursin a coercive and normative way.

State strength may be defined both as a rule-enforcement
capacity and as its autonomy or independence from
particularisticinterests. Theconcept of Sate capacity refers
tothe capacity of theearly modern sateto perform certain
activitiesof central import for itsexistence such asterrito-
rial administration, military coercion and revenue
extraction. Accordingly, indicators such asalow budget,
administrative corruption and defectivelaw implementation
are usually regarded as manifestations of state weakness.
Both thepursuit of privateinterestsby public officialsand
their embeddedness in social networks are thought to
underminethe capacity of the statetoimplement lawsand
monitor their application (administration and police),
punishtheir violation (judiciary) and extract resources (tax
collection).?

Mogt studies on corruption are founded on economics-
based agency theories and locate the origin of corruption
in afailed principal -agent rel ationship or principal-agent
problem?. In afirst modd, the principal isthe dectoral body
and el ected official srepresent the agents. The subversion
of state ingtitutions by private interests corresponds to
theconcept of ,, gatecapture. Informal private actorssuch
as oligarchs seek to distort and reshape the institutional
framework to their own benefit, taking advantage of the
weaknessof formal ingtitutional arrangements. In asecond
modd, the principal holdsatop level positionin thepublic
sector, whiletheagentisapublic official charged withthe
implementation of regulations. Heretoo, the agent follows
private interests to the detriment of the public interest.
Corruption is conceptualised as a breach of contract for
private gains. The violation of the contract constraining
the subordinate official constitutes a breakdown of the
formal state hierarchy.

The nature of the Georgian ruling order

Indicators ranging from |low tax-collection, cross-border
smuggling, the existence of breakaway regions such as
the sdlf-proclaimed republics of Abkhazia and South
Ossetiaand uncontrolled zones such asthe Pankisi Gorge
that havedevel oped into criminal enclavesare thefactors
behind Georgia squalification asaweak sate. At 14 percent
of grossdomestic product (GDP), Georgiaranksleve with
African countries with regard to its tax-collection rate —
thelowest of all ClScountries®A central problem of Georgia
that isthought to be a key factor in thefailure of the state
toimplement laws, collect taxes and tackle the smuggling
problem, iscorruptionin law enforcement bodies. Systemic
corruption in state structures affects the distribution of
budgetary funds. The financial losses suffered by the
Georgian statedueto smuggling —whose causeisbdieved
to be the notorious corruption of customs officials in
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concert with criminal networks — have been estimated at
$150 million-$200 million per year.® Yet for many years
Georgiawasregarded asa promising CIS member which
satisfied the conditions for a successful transition. It
passed several laws corresponding to international
standards and a modern tax code. An anti-corruption pro-
gramwasinitiated in 1998. Political partiesand themedia
enjoy relative freedom of expression by contrast to
neighbouring countries and civil society is described as
strong and hasalarge number of NGOs. Reform programs
aiming at devel oping a democratic political system and a
free market economy were rewarded with substantial
financia aid, making Georgiathesecond-largest per capita
recipient of U.S. development aid.”

Informal terms—that iswith regardtoitscodified legidation
— Georgia hasthe attributes of a state based on therule of
law. In practice, however, accountsof predatory behaviours
by state agentsarelegion. It isthisdiscrepancy between a
formal fagade of legalism and widespread corruption in
practice that has frequently puzzled foreign observers of
Georgia. To explain this discrepancy, standard interpre-
tations of corruption in post-communist states point to
the weakness of stateinstitutions, use cultural arguments
or focus on the Soviet legacy of disrespect for thelaw. In
practice, however, theimageof ahd pless stateleadership
unable to halt the egoistic drives of its agentsis contra-
dicted by the omnipresence of the state regulatory capacity
and indicesof acertain extortive sophigtication: onethinks
of the police’s establishment of road-blocks. At the same
time, cultural factors fail to explain why corruption is
simultaneously normalised and stigmatised. It seemsthat
this very stigmatisation serves other purposes. Viewed
externally, the commitment of the state leadership to
fighting corruption helps to uphold a public facade of
legalism and morality aimed at ensuring a constant fl ow of
creditsfrom international donors. Viewed from within, this
fagade actually helps to normalise corruption by stigma-
tisngit andat the sametimeemphasisng its pervasveness
so that it fosters fatalistic attitudes in the population.
Moreover, the official condemnation of corruption allied
to impunity and extensive state surveillance helps state
leaders to develop a powerful instrument of control:
blackmail .2

Corruption and compliance

Ascorruption isusually negatively characterised as non-
compliancewith the law, it isthought as corresponding to
failed compliance strategies of the state in terms of weak
rule enforcement and weak state legitimacy. In respect of
the strength or weakness of a state, it appears that the
compulsory character of the state organisation is central
to its essence. As Darden observes, a state is ,a compul-
sory rule-making organisation that is sustained through
the extraction of wedl th from the population within itster-
ritorial domain“.®* Thestate's,, strength* may bedefinedin
termsof the extent towhich rules and directivesestablished

by state leaders are complied with and are indeed
compulsory.X , Internal capacity” or ,integrity” refersto
the extent to which rules are followed within the state
organisation itself. Borrowing from Michael Mann’s
distinction between thedespotic and infrastructural sate,
we may identify three characterigticsof state capacity. Rule
making capacity invol vesthedecis on-making processand
corregpondsto astate’ sdespotic powers. Rule enforcement
is concerned with the process of implementation of laws
and regulations and corresponds to the infrastructural
powersof astate. Political capacity referstothe meanshby
which the state ensures compliance with its rules; this
correspondsto thelegitimate power of the state. It isalso
possible to distinguish between three main compliance
strategies open to the state: coercive, remunerative and
normative.?

At first glance, the regulative capacity of the Georgian
stateisreflected in asolid|egidative framework. Thekey
position claimed by so-caled ,power ministries* — in
particular the Interior Ministry —in terms of number and
influence points to the state’s surveillance and internal
coercive capacities.®® Considering its low tax collection
rates, the Georgian state seemsto beweak in termsof rule
enforcement and its extraction capacities.

A second factor that appeared to be short in supply for the
Georgian leadership during the Shevarnadze regime is
legitimacy. Legitimacy isakey attribute of the Sate, asitis
understood as a cost-effective solution for social control,
whereas coercive forms of compliance usually require
substantial resources. It isboth aprerequisite for success-
ful state building and aproduct of efficient formal institu-
tions. Statelegitimacy isboth procedura and performative,
asthisderives both from theinstitutionalisation of formal
procedures for the formulation and implementation of
policiesand from the demonstration of the formal institu-
tions, efficiency.** Performanceislinked tothe capacity of
the state to supply public goods. Such public goods may
themselves be ingtitutions. As a creator of formal insti-
tutions and a third-party enforcer of behavioural rulesin
society, the state will sanction opportunistic behaviours
inorder to maintain social order. Further, Satelegitimacy
isunderstood as a prerequisitefor its autonomy from par-
ticular intereds.

However, the cogt-effectiveness of anormative compliance
strategy is based on the assumption that the objective of
the state is to assure compliance with the law. The
enforcement of theruleof law isindeed viewed asaconditio
sine qua non of stateness and correspondingly viewed asa
factor of state strength by most scholars on corruption.®
However, it is possible to question this correlation by
affirming that the stat€'s rule enforcement capacity is not
necessarily equivalent to itsenforcement of the rule of law.

In Georgia, the systematic character of predatory beha-
viours on the part of law-enforcement bodies suggests
the existence of apyramid of extraction. Thus, if wedevelop
theideathat resource extraction and rule enforcement may
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operate in a non-transparent and informal way, then
corruption might actually appear to enhance those
capacities. Furthermore, it is possible to develop the
hypothesis that state leaders will strategically have
recourse to the state’s surveillance, coercive and rule-
making capacitiesin order to develop precisaly thosein-
formal extractive capacitiesin the sense of anon-transpa-
rent taxation system and to assure compliance with infor-
mal directives. In Georgia, the corrupt state may to some
extent be construed as a rational construct, because it
actually represents a cost-effective solution to state
building. This process might belabelled avenal modus of
state building,¢ asit is based on the integrative potential
not of resource legitimacy, but of resource corruption.
Elites are bound to the state apparatus initially through
their ,,greed” and subsequently through the enforcement
of corrupt behaviours by state agencies.

The period covered by the Shevarnadzeregimein Georgia
began in 1992 with acoup led by twofiguresfrom acriminal
background — Djaba lossdliani and Tengiz Kitovani —
against the first democratically elected President of the
newly independent Republic of Georgia, Zviad Gamsa-
churdia. An untypical alliance between the old nomenkla-
tura, the Soviet intelligentsia, representatives of the
underground economy and criminals precipitated the
collapse of his regime after just eight monthsin power.*
The heterogeneity of thisalliancefue led palitical ingtability
and soon afterwards led the country into a civil war,
generating immediate benefitsfor the paramilitary groups
headed by lossdliani and Kitovani. Initially, these groups
managed to accumulate resources through the trade in
weapons and drugs, looting and racketeering activities.
However, within several monthsthey were confronted with
the scarcity of resourcesin a country lacking huge quan-
tities of marketable resources such asoil reserves or dia-
monds. They devel oped an interest in aformal restoration
of law and order, hoping to stabilise their criminal
accumulation and redistribution of resources by means of
a semblance of order. They underwent a transformation
from ,roving bandits* to ,stationary bandits®, to use
Mancur Olson’stypology,® Asan arbiter with internatio-
nal aurawho might secureinternational credits, Shevar-
nadze was ,invited“ to take power by losseliani and
Kitovani. Asformal power wasrestored in Georgia, state
structures became the sole focus for the accumulation of
political and economic power. Unlikein post-Soviet Russia,
where oligarchs with backgrounds such as the oil sector
managed to gain influence in the palitical sphere, the
number of actors capable of articulating their interestsin
Georgia was rather small.” In this regard, the criminal
accumulation and redistribution of resources follows a
pattern in Georgiawhich is different from that normally
found in resource-rich devel oping countries. In the latter
case, local strongmen with a strong hold on territories
which have marketable resources are able to establish
relationships with transnational actors such asail firms.

Major transnational financial flows escape the control of
the central state, fostering itsdisintegration. By contrast,
the accesstointernational creditsand transnational flows
in Georgiaisawell-protected privilege, benefiting, in the
first instance, members of the state apparatus.

Soon after he took power, Eduard Shevarnadze seems to
have actively developed a policy of cooptation of elites.
Henominated hisimmediatealliesinkey minidries, offering
numerous possi hilities for resource accumulation.?? Min-
istersbecame entrepreneursin areas of competenceregu-
lated by their persona ministries.® Moreover, parliamen-
tariansfrom opposition partieswere co-opted in the course
of the alliance-building process and received offers from
Shevarnadze of lucrative positions and opportunitiesin
state organs. Following the incorporation of key dlitesin
the state structures, Shevarnadze used the mechanism of
rotation to hinder the devel opment of autonomous power
resources, inafirs phasein the strategic power minigtries,
and in a second phase in the ministries of the economy
and finance.Z Themechanism of rotation relieson aformal
basis, as the President of Georgia possesses an extended
nomination power with regard to both the central govern-
ment and local government, where heads of local admi-
nistrations are his appointees. On several occasions,
Shevarnadze made use of the state's ,,administrative re-
source’, referring to hisprovincial appointees, in order to
pressurise voters or falsify elections.?

If public goods and services are privatised and commer-
cialised by the state leadership without their destination
and use having been safeguarded, we may say that the
state has been ,,captured” by private interests. However,
theimpunity surrounding embezzlement and extortion in
Georgiaresultsfrom adifferent sort of logic which relies
on bureaucrati c-coercive power.?*

Enforcement of corrupt behaviours

Darden isinterested in two aspects of state capacity: 1)
»the probability that the directives of top leaders will be
obeyed by subordinate officials'® and, 2) ,,the scope of
issues over which leaders may issue commands‘#. In the
Georgian post-communist state, the state’s large sur-
veillance capacities and its accumul ation of information
help to extend the boundarieswithin which the state may
exertitscontrol. Darden devel opsthemodd of an informal
contract, inwhich corruption or the extraction of wedlthis
aninformal directiveissued by the stateleadership.? Thus
corruption is compulsory and becomes institutionalised.
In most theories on corruption, theindividua will freely
engage in a corrupt relationship as the result of a cost-
benefit analysis Theinformal contract, on the other hand,
assumes that the individual may face punishment for not
respecting the terms of the contract — namely, that
resources are to be extracted by means of the extortion of
payments. Further, state control may be widened by an



50

Forum

Berliner Ogteuropalnfo

extension of the activities subject to regulation. If the
regulated sphereis not bounded, it may become virtually
unlimited.?® The drafting of opaque und unrealistic
regulations in several areas of legislation constitutes a
means of extracting resourcesthrough bribery and of po-
tential state control of all economic activities. In thissen-
Se, corruption as an informal institution of governance
doesnot appear to underminethe state' s capacity to secure
compliance and may in fact actually help to enhanceit.
Hence in some circumstances, corruption may fall under
the compliance strategies developed by the state.

Lawsand regulationsaredesigned in such away that their
violation is encouraged. An incentive structure is thus
created that induces both the circumvention of rules and
payment for their abuse. In Georgia, we observethreetypes
of extortion methods: the public official may gain from
bribery associated with services a person is entitled to
such as health and security; a state agent may tolerate an
illegal activity (smuggling); and finally, he may exempt
someonefrom an administrative blockade, beit artificial or
legal @ Large enterprises, of which members of the state
apparatustook ownership at low pricesduring the privati-
sation process, are for example, exempt from taxation.®
Thesamelogic appliestoartificial administrativeburdens.
Indeed, the unofficial ,,road tax“ levied by police officers
on transport routesis never directed at the owners of new
BMW and Mercedes cars—signs of a high position in the
state hierarchy — much less to cars with a government
license plate™. Regulationsare particul arly densein sectors
which offer opportunitiesfor extortion, such asthetransport
sector and small businesses.®

Corrupt state agents extort bribes due to the violation of
absurd regulationsin what may becalled an informal ,, | oot
chain“.® Theagent isunableto pocket directly thebenefits
gained through extortions, but they areincludedin anin-
formal chain of command. Rather than restrict themselves
to providing certain privilegesin return for support from
societal groups, state leaders take a fixed percentage of
the revenues from corruption or, through prebendialism,
sell official pogts. Those practicesmark the establi shment
of a pyramid of corruption and extraction. The contract
between decision-making principals and state agents is
not constituted by formal legal institutions, but is rather
an informal contract, whose directive isthe extraction of
resources through bribery. Consequently, the formal
vidlationsof thelaw which areimplicit in corrupt practices
can not be taken as evidence of the breakdown of the
command hierarchy.® In order to ensure that the subor-
dinatesfollow informal directives and profits are shared,
the state organisation must develop punishment and
enforcement mechanisms. Thereareincentivesinsofar as
official posts may be purchased which provide an
opportunity to accumul ate resources. Sanction instruments
are assured through systematic surveillance and black-
mail.

Keeping wage rates low is part of a policy that enables
state leadersto extend the size of the bureaucracy and to
keep civil servantsloyal and obedient through theimplicit
toleration of the pursuit of private benefits. Through the
mechanism of prebendialism, a chain of loyalties is
established that militates against the development of
opportunistic behaviours. Indeed, the obligation of giving
a share of on€'s benefits to one's superior hinders the
development of self-interest. Further, the agent tries to
maximise his initial investment and thus develops an
interest in the stability and durability of theexisting power
structures.® A person wishing to becomeacustomsofficial
reportedly pays approximately 5.000 US dollars.® This
investment appears worthwhile, as even low-ranking
officers can count on earning between $2.000-$5.000 a
month.*” A shareof each officer’s profitswill be passed on
through the ranksto his superiors as afurther payoff for
having obtained this position. In the judiciary, the fees
payable by a candidate wishing to,,pass’ hisexamination
arereportedly between $5.000 and $10.000.% By contradt,
official policesalariesreportedly rardly exceed $20 amonth.

Theinformal contract is based on the dependence of the
corrupt agent on hisprincipal. Itistheprincipal inthefirst
place who makes illicit behaviours possible by drafting
rigid and opaque regulations, and thus enables the agent
create an arbitrary zone and thus sell aright to evade the
rules.® Besidetheregul atory capacity of the state, extortion
implies the use of coercion. Only where an effective
sanction potential appliesdoesit make sensefor anindivi-
dual to pay a bribe rather than simply ignoring the law.
Further, it isonly where sanctionsare possiblethat corrupt
dealings appear attractivein thefirst place.** The market
for official posts depends on the possibilities for benefit
extraction. Pricesfor official positions vary according to
the prospective level of extortable bribes.*

Corruption is informally encouraged and organised, but
publicly condemned and rejected. The toleration of
corruption is concomitant with systematic recording of all
wrongdoings and potential blackmail opportunities
through an implicit threat of revelations to the press or
judicial action. Systematic records thus offer a means of
sanctioning opportunistic behaviour.

The recording of wrongdoings by state agencies is a
practice characterigtic of the Soviet state. The Communist
Party’stoleration of economic crimeswasactually ameans
for maintaining strict discipline in the party, as it was
coupled with alatent threat of a sudden arbitrary enforce-
ment of thelaw. The K GB wastheagency which specialised
in the systematic monitoring of illegal practices. Files
containing compromising material about membersof the
elitewereknown askompromaty. After the coll apse of the
Soviet Union, access to the secret services files enabled
new |leaders to exert pressures on several key political or
€conomic actors.*?
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Darden underlinesthree d ementsin thesystem of blackmail
asatool of state control: 1) ,,apermissive attitude of state
leaderstoward corruption““; 2) extensivestate surveillance
allowing the documentation of wrongdoings on the part
of public officialsand privateactors, and 3) wherepressure
through blackmail is ineffective, recourse to formal
enforcement mechanisms with the consequence that
»individuals or groups that openly oppose the policies of
the state or seek to usurp the existing | eadership suddenly
find that the veil of impunity has been lifted 4. Blackmail
congtitutes both a means of pressure against political
opposition and a mechanism of enforcement of theinfor-
mal contract in the administration. Surveillance agencies
such astheinterior ministry, the secret services or the tax
ministry areused to monitor and register illegal activities.
Complaints made by Georgian entrepreneurs concerning
thetax inspectors' practice of bribing companies suggest
the central Sate’'sextensvesurveillance potentia . Several
owners of companies have reported that tax authorities
have obtained information on their bank accounts and
frozen themwithout firg obtaining apreliminary court order.
Access to bank accounts also enables tax authorities to
arbitrarily deduct as fines sums of money from these.*®
Local authorities collect detailed data on the solvency of
economic actors and companies.®® On the basis of this
data, tax inspectorsarerequired by their superiorsto extort
a certain volume of bribes. Further, the recording of
wrongdoings by state surveillance organs in Georgia is
illustrated in the suggestion made by former Interior Min-
ister Kakha Targamadze in late September 2000, that he
was in possession of ,,compromising material“ on some
deputiesof theruling party ,, Citizens Union of Georgid' .+
Thisclaim occurred at atime when the party wasthreatening
tosplit intotwo factionsunder theinfluence of the wing of
»youngreformers'. In thiscontext, it may beinterpreted as
an attempt to exert pressure on some party members.

Enforcement of lawsis selective and may occur suddenly
in order to punish a breach of the informal contract.
Christophe gives examples of provincial entrepreneurs
turned into oppodtion figures. Their companiessuddenly
fall under the scrutiny of the tax inspectorate which finds
that taxes have not been paid, even though these companies
had regularly paid bribes.”® Sanctions enforcing theinfor-
mal command chain areof greater severity than thestandard
formal punishmentsused by astate bureaucracy. Not only
will the subordinate lose his job, he will also lose his
reputation and possibly face imprisonment. The benefits
the vulnerability of state agents has for the state leaders-
hip are apparent in thelight of a specific criterion for the
recruitment of cadresin Georgia. Figureswho haveaready
been involved in corrupt dealings are more likely to be
recruited, asthey are more easily manipulable.* However,
they also possess insider knowledge of the power
structures. If they therefore fall victim to the system of
rotation, they are usually assigned to a post in a different
segment of the administration in order to prevent
frustration.® Thusthe state apparatusand the bureaucracy

are steadily expanding in accordance with the need for
new opportunities for extortion. This explains the consi-
derable size of some key ministries such asthe Georgian
Ministry of Internal Affairs.

Theuse of blackmail asasanction and control instrument
contradicts the assumption that the causes of corruption
areto befound in weak state monitoring and enforcement
capabilities. Furthermore, thecentral monitoring of officials
engaged in corruption makesit possible to ensure a state
monopoly of corruption. Indeed, surveillanceand blackmail
permit the detection and punishment of potential offenders
and independent monaopolists who might want to depart
fromtheagreed bribeleve.

Besides its integrative function and the resource accu-
mulation, administrative corruption also ensuresamono-
poly over resources through a blockade policy directed
against the formation of a potential rival economic elite.
Three features may be discerned in the administrative
blockade policy: economic initiatives are subjected to ad-
minigrative burdensintended to siphon off resources; the
insider circle of clients is protected from undesirable
concurrence through exclusive access to the market; and
administrativesanctionsareaimed at political opponents.®

Preventing the emergence of trust
and legitimacy

Theuse of cooptation and rotation mechanismsasoaims
at reducing interpersonal trust and ,, rarefying” theresource
of legitimacy. With regard to society, it appears that
Georgian datel eadersusethe ssmemechanismstoregul ate
state-society relations as they do in the state apparatus.
The state initially establishes areas of |lawlessness by
apparently tolerating violation of rules. However, in
violating a rule and breaching his formal contractual
relationship with the state, an individual necessarily
subscribestoavirtua informal contract, asheimmediately
paysabribefor hisinfraction. In thismanner, theindividu-
al is, forced” to engage in a corrupt relationship. At the
same time, the state representative — in the form of the
bribe-taker —isnot bound by any contract and might show
his arbitrary power any time through a selective and
unexpected use of formal sanctions. As a result, every
individual action is subject to a latent sanction potential
and consequently a latent uncertainty. Bureaucratic-
coercive power impedes action. Asevery individual tries
to achieve closer proximity to the exclusive source of
protection that isthe state, vertical limitsrender ineffective
any potential form of horizontal associati on. Engagement
in collective action seemsto entail morerisksthan poten-
tial benefits. Acceptance of trained behavioursthat might
evolveinto behavioural certaintiesand routinesishindered
by the state blockade policy or by permanently changing
tasks. Not only doesthe Georgian state not provide afor-
mal ingtitutional basis for collective action, but it also
hinderstheformation of alternative sources of behavioural

regularity.
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Christophe argues that state leaders in Georgia are
interested in apurposeful creation of uncertainties, which
is concomitant with the destruction of every alternative
source of norm-based legitimacy. > The creation of
uncertainties— in the sense of lawless areas — assures the
»Sall of certainty”, hencethesdll of protection.® Givenits
destruction of alternatives, power is perceived, if not as
legitimate, then at least asinevitable. Despitetheir social
prestige and traditional authority over the criminal
underworld, , thieves-in-law* (Russan: vory v zakone) were
never ableto acquireaposition in Georgian society smilar
tothat of their criminal counterpartsin Russia. Unlikein
Russia, a market for protection based on the system of
krysha has never developed in Georgia and enterprises
are entirely dependent on the good will of the tax
inspectors.® Traditional social networks have been
weakened through the devel opment of a sense of general
distrust and the suggestion that no oneislikely to escape
corruption. Thesimplefact of holding an official postion
isenough to be perceived as corrupt. Further, commitments
to the rule of law are interpreted as resulting from a
calculation. Thisattitudeisexpressedin astrong scepticism
about honest behaviour.>” In this sense, the stigmatisation
of corruption goes hand in hand with its normalisation.
» EXposed corruption® isan instrument which stateleaders
use against particular actors.® They may also use it to
generateasense of fatality amongst the general population
by feeding it astring of corruption scandals. Thescepticism
expressed by large parts of the population following the
officia proclamation of a,, fight againg corruption” derives
from the fact that political purgesin Soviet times were
often disguised as anti-corruption campaigns.>® Corruption
followsnot only from arationa calcul ation of thelikelihood
of punishmentsimplied in theinformal contract, but also
fromtheinternalisation in acognitivemode of theprinciple
that it ispossibleto purchase theright to circumvent rules.
Thisisapparent in termsof thereadinessof individual sto
enforceinformal regul ations.®

Conclusion

Theroleof acentral authority governing corrupt practices
in Georgiaisapparent in the above account. Corruptionis
enforced from above, by the state, insofar as state bodies
perform monitoring and sanctioning functions through
systematic surveillance and a sel ective application of laws.
Indeed, in their enforcement of formal rules of corruption
state leaders resort not only to informal instruments of
sanction (loss of reputation through media-coverage of
scandals and violence) but also to formal ones (judicia
procedures, seizureof assetsby thepalice). It followsfrom
the conceptualisation of corruption as a state-enforced
informal ingtitution that therelation between formal and
informal ingtitutions cannot be thought of as a zero-sum
game. Instead of undermining, subgtituting and conflicting
with formal indtitutions, informal ingtitutions of corruption
appear to complement them. Furthermore, informal

ingtitutions such as bribery would be ineffective without
the possibility of recourse to formal state ingtitutions, in
theform of surveillance and coercion organs. Cooptation
is linked to rotation and impunity to blackmail and
aurvellance. Informal power that lacksaformal foundation
isnot efficient. Inthissense, an increased informalisation
of structures is not necessarily synonymous with a de-
clining state capacity.

In order to capture the specific nature of the process of
state-building in Georgia which |eadsto a combination of
formal and informal means of governance, it isuseful to
examine how globalisation appears to have changed the
parameters of statehood. Within a globalised context, we
may observe a shift from ,internal” to , external” state-
building.®! In short, as contemporary states receive their
legitimacy, resources and military capacitiesfrom without
—that isfrom theinternational community —they nolonger
need to acquirethem fromwithin and are not compdledto
reach the same accommodation with the population as
European rulers were.®2 Dueto their reliance on external
financial sources, contemporary statesareindeed account-
ablein thefirstinganceto external actorsfor their economic
and political choices.®® Contemporary states do not
necessarily aimfor aterritorial form of control asthey no
longer depend on national taxation which has been
replaced by control of transnational flows and access to
international capital; nor dothey needto protect internatio-
nally sanctioned borders. Rather than astate monopoly of
legitimateviolence—in termsof territorial control —states
or military organisationsaim to control commerce.

During the Shevarnadze regime, Georgiaappearsto have
shared all the characteristics of contemporary states.
Despite declarations to this effect, Georgian territorial
integrity and the re-establishment of a state monopoly of
legitimate violence throughout Georgia does not seem to
have been a priority of the Shevarnadze regime. The
porosity of borders represented a possibility for several
actorsto profit from smuggling. The Georgian government
exploited externa threatsto Georgiafrom thegovernments
of the self-proclaimed republics of Abkhazia and South
Ossetiaso that it could present itself asthe sole guarantor
of stability.

However, it appears that the new Georgian state leader-
ship aimsto restoreterritorial sovereignty and hasalready
achieved some successin thisrespect with the demise of
theAbashidzeregimein Adjariain May 2004. Further, the
enhancement of statelegitimacy seemsto beamajor goal
and the new government has shown awillingnesstotackle
theproblem of corruptionin publicingitutions. Saakashvili
was elected with a high percentage of the votes and
actively rlieson symbol sof arestored Georgian statehood
such asanew flag and hymn. Indeed, astrong factor behind
thelegitimacy of thenew regimeisitsclaim torepresent a
radical break with theformer corrupt regimein the eyesof
Georgian citizens and the international community.
Although some observers areready to award early plaudits
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to the new president Mikhail Saakashvili for his efforts
againg corruption, thenew PrimeMinister Zurab Zhvania
does not appear to have broken completely with the
practicesof theformer regime. Thechallenge of restoring
a normative ground and trust in state ingtitutions and
fostering high-integrity within theadministration remains
along-term goal for Georgia.
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