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Abstract

This paper examines the role of interparliamentary engagement in shaping international counterter-
rorism efforts, highlighting its key benefits. Focusing on the counterterrorism activities of the OSCE
Parliamentary Assembly from 2017 to 2024, the authors argue that interparliamentary involvement
has heightened awareness among lawmakers, generated new policy guidance, and fostered greater
interparliamentary coordination on counterterrorism issues. The findings suggest that parliamentary
diplomacy and cooperation can enhance global security governance—including counterterrorism
efforts—by infusing intergovernmental efforts with democratic legitimacy and enriching them with
cohesive, human rights—compliant proposals.
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Introduction?! has, from its inception, sought to promote

the greater involvement of national parlia-

The OSCE provides its fifty-seven partic-
ipating States with an inclusive forum
for dialogue on security issues and a flex-
ible platform for joint action in early
warning, conflict prevention, crisis man-
agement, and post-conflict rehabilitation.
Established at the end of the Cold War,
the OSCE Parliamentary Assembly (PA)
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OSCE Parliamentary Assembly
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Pauline Hennings
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ments in OSCE affairs. Its mission aligns
with the growing relevance of parliamen-
tary diplomacy in international relations?
—a development driven by the rising
number of transnational challenges con-
fronting national parliaments.* As such,
parliamentary diplomacy complements
and builds on traditional state diploma-
cy through both bilateral and multilat-
eral initiatives, particularly in contexts
where traditional diplomatic efforts are
overly rigid or lack legitimacy.> Whereas
traditional diplomacy is usually steered
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by national governments in line with
ruling parties agendas, parliamentary
diplomacy tends to be more inclusive, in-
corporating perspectives from both ruling
and opposition parties. As a result, it re-
flects a broader spectrum of views at the
international level.

With 323 parliamentarians from fifty-
six national parliaments® representing
over one billion citizens, the PA reviews
the OSCE’s activities, discusses top se-
curity challenges, and promotes cooper-
ation, with a particular focus on con-
solidating democratic institutions.” It em-
ploys various mechanisms to fulfill its
mandate, including resolutions and com-
mittees.

In this paper, parliamentary diplomacy
is considered in close connection with
interparliamentary cooperation.® While
parliamentary diplomacy involves man-
aging relationships, resolving conflicts,
and influencing policies through dialogue
and negotiation, interparliamentary coop-
eration typically entails more practical,
collaborative efforts among lawmakers
from multiple countries to achieve tangi-
ble outcomes. Accordingly, parliamentary
diplomacy is both a prerequisite for and a
component of interparliamentary cooper-
ation.

This contribution examines whether
parliamentary diplomacy and coopera-
tion (PDC) can contribute to global
counterterrorism efforts. To this end, it
examines the PA’s activities in this do-
main from 2017 to 2024. The analysis
draws on the authors’ direct experiences
as members of the International Secretari-

at of the PA at the time this research was
carried out. Sources include first-hand
observation, archival records from the In-
ternational Secretariat, publicly available
documents, feedback from PA members
and partners, quantitative data on the Ad
Hoc Committee’s composition and activi-
ties, and relevant academic literature.

The paper considers the composition
and role of the Ad Hoc Committee
on Countering Terrorism, assessing its
strengths and weaknesses, as well as its
contributions to policymaking, legal im-
plementation, and coordination. The con-
clusion offers a forward-looking perspec-
tive on potential future PA initiatives and
presents recommendations for enhancing
PDC in the counterterrorism domain.

The Ad Hoc Committee on Countering
Terrorism

Establishment, challenges, and value

In the years following the 9/11 attacks,
OSCE lawmakers sought to address ter-
rorism-related challenges in line with rel-
evant UN Security Council Resolutions.’
The OSCE progressively expanded its
role in promoting the implementation of
the UN Global Counter-Terrorism Strate-
gy (A/RES/60/288),!% and the PA began
advocating for effective, human rights—
compliant strategies for preventing and
countering both terrorism and violent ex-
tremism and radicalization that lead to
terrorism (VERLT). A key milestone in
this effort was the PA’s 2018 Resolution
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on Preventing and Countering Terrorism
and VERLT,M' which underscored the
need to embed traditional law enforce-
ment efforts within a whole-of-society
approach that addresses the underlying
drivers of terrorism and violent extrem-
ism while adhering to international and
human rights law. The resolution high-
lights the crucial role played by local com-
munities, civil society, religious groups,
and educational institutions in countering
terrorism and stresses the unique contri-
butions of parliamentarians through their
legislative, oversight, and budgetary func-
tions.!? In addition, it recognizes the im-
portance of interparliamentary forums for
promoting policy coherence and interna-
tional cooperation through the exchange
of ideas and lessons learned.

In July 2017, the PA established the Ad
Hoc Committee on Countering Terrorism
(CCT)"? as a new interparliamentary in-
strument to address terrorism and VERLT
by monitoring trends, sharing lessons
learned, and exploring new approaches,
among other strategies.!* The PA aimed to
enhance counterterrorism efforts through
forward-looking policy development and
coordinated initiatives. That said, how
best to operationalize this ambition re-
mained an open question. While it was
crucial to ensure the balanced represen-
tation of different subregional dynamics,
weighing the experience of certain coun-
tries, it quickly became clear that includ-
ing all national delegations risked bur-
dening the committee with excessive bu-
reaucracy. Consequently, the PA President
appointed ten members from across the

OSCE area, each with a strong commit-
ment to counterterrorism, to serve un-
der the leadership of a newly designated
Chairperson.!®

The establishment of the CCT also ex-
posed some inherent limitations of PDC.
The PA had limited resources and exper-
tise on issues typically handled by special-
ists and practitioners. This necessitated
two key measures: securing adequate ad-
ministrative and advisory support within
the PA’s International Secretariat and al-
locating a dedicated budget to fund the
CCT'’s initiatives. Expanding the Interna-
tional Secretariat’s internal capacity was
essential to ensuring continuity of pur-
pose, given that the high turnover among
committee members—due to electoral cy-
cles—posed a challenge to long-term stra-
tegic engagement.

Adding to this were the competing de-
mands on CCT members’ time. Many
parliamentarians were already heavily en-
gaged in their national legislative agen-
das, while some were also active in oth-
er parliamentary assemblies, such as the
Council of Europe’s Parliamentary As-
sembly and NATO’s Parliamentary As-
sembly. This made it imperative to secure
a strong buy-in from members by focus-
ing on issues of high relevance to their
constituents, thereby bridging national
and international efforts while maximiz-
ing their limited availability.

With respect to the PAs statutory
goal of promoting security through di-
alogue, increasing its operational activi-
ties required updating its toolbox. Tradi-
tional technical assistance projects—such
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as legal drafting and capacity building—
were quickly ruled out owing to the polit-
ical nature of the PA. Even so, there was
room to explore initiatives better suited
to the role of parliamentarians, including
thematic hearings, field visits, oversight
initiatives, and policy dialogues.

In understanding where and how the
PA could add value, it was crucial to cap-
italize on the unique strengths of PDC.
Chief among these is its inclusivity; as
it brings together parliamentarians from
both ruling and opposition parties, its
deliberations reflect a broader spectrum
of perspectives. Second, its flexibility al-
lows for swift mobilization, enabling the
rapid arrangement of field visits, focused
debates, and targeted media messaging.
Third, its informality reduces bureaucrat-
ic constraints, fostering more open and
frank exchanges. Its political and public
outreach is also an asset, as national par-
liamentarians maintain direct access to
national leaders and media outlets. Final-
ly, PDC benefits from majority-based de-
cision-making, which is a clear advantage
in times of growing international polar-
ization and geopolitical tensions. If effec-
tively leveraged, these attributes could be
drawn on to enhance the PA’s visibility in
the international counterterrorism arena.

Focus

A key challenge for the committee was de-
termining whether to focus primarily on
structural issues of widespread concern
or on specific crises, such as terrorist at-

tacks. Addressing shared global challenges
would enable the CCT to adopt a long-
term approach rather than operating in a
reactive, short-term mode. Ultimately, the
former option aligned more closely with
the mandate of the CCT, which was also
conceived as a confidence-building mech-
anism within the PA.

Against this background, the CCT
conducted scoping visits and meetings
with international experts—starting with
OSCE executive structures and the UN!6
—to map the institutional counterterror-
ism landscape, identify key challenges,
and assess potential areas for parliamen-
tary engagement.

Based on this assessment, the CCT
established five overarching priorities:
strengthening border security and infor-
mation sharing, in accordance with UN-
SCR 2396 (2021); fostering prevention
efforts to counter VERLT, especially on-
line and among youth; promoting the
prosecution, rehabilitation, and reintegra-
tion of Foreign Terrorist Fighters (FTFs)
and their families, including women and
children; exploring the intersection of
terrorism and other serious challenges,
such as armed conflict, organized crime,
and emerging information and commu-
nication technologies, including Artificial
Intelligence (AI); and supporting victims
of terrorism. Additionally, the commit-
tee recognized human rights protection
and the mainstreaming of gender and
child-related considerations as concerns
that cut across all counterterrorism ef-
forts. Accordingly, the committee forged
a network of strategic partnerships with
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organizations such as the OSCE and
the UN, leveraging their expertise and
resources to address these complex chal-
lenges.

Compositiont”

The CCT consists of ten to sixteen legis-
lators from across the OSCE region, ap-
pointed by the PA President. The commit-
tee is led by a Chair (also appointed by
the President) and supported by a small
team in the International Secretariat.!8
During the observation period (July
2017 to December 2024), the committee

comprised a total of thirty-eight parlia-
mentarians, 34 percent of whom were
female and 66 percent of whom were
male. Female representation within the
CCT appears slightly higher than in the
PA as a whole, where women constitute
around 30 percent of members, according
to the 2024 Gender Report.!°

The thirty-eight committee members
belonged to twenty-seven different OSCE
participating States, distributed as fol-
lows: two from North America, five from
Asia, six from Eastern Europe, seven from
South East Europe, and eighteen from
Western Europe.

Regional representation

Western Europe

Asia

Eastern Europe

North America

South East Europe

Figure 1. Composition of the OSCE PA CCT with regard to regional representation

(July 2017 to December 2024).

While a European preponderance within
the CCT is to be expected—given that ap-
proximately 80 percent of OSCE partici-
pating States are European—the inclusion
of representatives from diverse OSCE

subregions enabled the CCT to remain
alert to developments across the entire
OSCE area. Several other parliamentari-
ans, including observers from countries
with Partner for Co-operation status in
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the OSCE,2° also contributed to different
CCT initiatives, further extending the
committee’s geographical reach.

In terms of political affiliation, identi-
fying and comparing ideological tenden-
cies across members from different politi-
cal and cultural contexts remains largely
speculative, especially given the absence
of formal political groupings within the
PA2l Even when identifiable, political

ideologies tend to evolve over time, fur-
ther complicating the analysis.

Despite these complexities, a general
assessment suggests that the majority of
CCT members (60.5 percent) were broad-
ly associated with conservative groups,
while approximately 37 percent belonged
to either social democratic, liberal, or in-
dependent groups.

Political affiliation representation

Unknown
2.6%
Independent
5.3%
Liberal

Social Democrat

Conservative
60.5%

Figure 2. Composition of the OSCE PA CCT with regard to political affiliation (July

2017 to December 2024).

This distribution appears to reflect broad-
er political trends across the OSCE re-
gion, which are also represented in the
composition of the PA as a whole.?? In the
context of the CCT, this trend may also
signal a particular interest in counterter-
rorism issues among members from more
conservative groups.

Finally, approximately 29 percent of
CCT members belonged to opposition
parties, while 44 percent belonged to rul-
ing coalitions during their tenure. A fur-
ther 18 percent represented both ruling
and opposition blocs at different points,
following political shifts in their national
parliaments.
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Government vs. opposition representation

Unknown

7.9%

Opposition

28.9%

Both during tenure

18.4%

Government
44.7%

Figure 3. Composition of the OSCE PA CCT with regard to government and
opposition party membership (July 2017 to December 2024).

Taken as a whole, the data would seem
to confirm the inclusive nature of parlia-
mentary diplomacy in general and the
CCT’s work in particular. Members of
both genders, from different subregions,
and across ruling and opposition coali-
tions—as well as those representing both
conservative and progressive ideological
perspectives—were able to engage and en-
rich the new Committee’s agenda.

Activities and human rights

During this period, the CCT held nine-
teen official meetings in ten different
countries,?* providing members with the
opportunity to engage with leading ex-
perts and discuss their strategic priori-
ties. These meetings were further com-
plemented by twenty-one public reports,
which were debated before the PA. Ad-

ditionally, the CCT conducted eight of-
ficial country visits to assess needs on
the ground and engage with local stake-
holders.?* The CCT also contributed to
dozens of international conferences, shar-
ing lessons learned and promoting key
OSCE commitments.

Throughout its work, the CCT consis-
tently emphasized the importance of plac-
ing human rights at the core of countert-
errorism and mainstreaming gender and
child-related considerations. One key area
of focus was the complex situation of
women within the FTFs phenomenon.?
While they may be liable for terrorism-re-
lated offenses—such as traveling abroad
to join terrorist groups or aiding and
abetting acts of terrorism—they are also
often victims of grave abuses and/or
mothers of traumatized children. The
CCT also considered the needs of these
children, advocating their repatriation,
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rehabilitation, and reintegration wherever
possible. At the same time, the committee
stressed that child-sensitive procedures
should be incorporated into border secu-
rity and information-sharing measures.?
Recognizing that young people are both
targets of radicalization campaigns and
potential promoters of counterterrorism
narratives, it also highlighted the impor-
tance of youth engagement, which it pur-
sued by fostering connections with youth
networks and holding dedicated parlia-
mentary debates.?’

Outcomes and limitations

Taking 2024 as an example, the PA
engaged twenty-three members?8
eleven major counterterrorism initia-
tives,? bringing them into dialogue with
approximately eighty international and
national experts and more than 120 par-
liamentarians from across the globe. In
terms of impact, three main outcomes can
be identified. First, committee members
developed a deeper awareness of con-
temporary counterterrorism issues. Sec-
ond, interparliamentary cooperation ex-
panded, fostering greater collaboration
and confidence building among legisla-
tors. Third, the PA advanced policy con-
vergence on key issues related to prevent-
ing and countering terrorism and VERLT,
while reinforcing the centrality of human
rights in these efforts.

These developments paved the way for
new PA resolutions, arguably the most
tangible outcome of this interparliamen-

in

tary engagement. While such efforts may
also have influenced national parliamen-
tary dynamics, assessing their precise im-
pact remains challenging in the absence
of further data.3

At the same time, these initiatives
were occasionally constrained by political
considerations and practical limitations.
While open debate on controversial is-
sues is generally welcomed in interpar-
liamentary settings, achieving consensus
on highly polarizing issues—particularly
those perceived as sensitive by domestic
audiences—is not always feasible. A case
in point is the situation of children of
FTFs stranded in detention camps in Syr-
ia and Iraq following the military defeat
of the Islamic State. Despite several inter-
national calls for their immediate repatri-
ation,3! the PA was unable to adopt a
formal position due to divergent views
among its members.

On a more practical level, the most sig-
nificant constraint was members’ limited
availability, which occasionally curtailed
the depth of discussion and the scope of
meetings. In the fast-paced environment
of parliamentary work, the outcomes of
meetings, conferences, and visits were
often quickly overshadowed. To prevent
loss of knowledge and ensure continuity,
the CCT sought to build on previous
findings, ensuring that each new initiative
expanded upon earlier efforts.

The following subsections explore in
greater detail the interconnected and mu-
tually reinforcing areas in which the
CCT sought to add value, namely: (1)
developing cohesive policy guidance,
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(2) supporting the implementation of
the international counterterrorism frame-
work, and (3) steering the global parlia-
mentary counterterrorism agenda.

Policymaking

A key strength of the CCT has been its
ability to unravel emerging global chal-
lenges by raising parliamentary awareness
and fostering unity of purpose in address-
ing them. Since its establishment in 2017,
the CCT has developed five resolutions
covering a range of counterterrorism pri-
orities.? Unanimously adopted by the PA
plenary, these documents demonstrate the
PA’s capacity to rally its members—legis-
lators from diverse political and cultural
backgrounds—around a shared, forward-
looking agenda.

Although not formally binding, these
resolutions express the collective will of
OSCE lawmakers to find common solu-
tions to shared concerns. As soft law in-
struments, they codify key policy recom-
mendations directed at the OSCE and its
participating States, aiming to inform and
influence relevant policymaking efforts.
All PA resolutions are formally submit-
ted—in the form of a consolidated Dec-
laration—to the OSCE Ministerial Coun-
cil.®

These documents provide an opportu-
nity to build consensus among participat-
ing States on emerging threats and to
catalyze new OSCE initiatives and struc-
tures.>* This is especially important in
the counterterrorism context, as the last

OSCE counterterrorism document was
formally adopted in 2016.3> Since then,
achieving consensus on countering and
preventing terrorism and VERLT has re-
mained elusive.

While PA resolutions and OSCE Min-
isterial Council decisions may differ in
terms of political weight—the former con-
stituting recommendations reached by
simple majority and the latter binding
commitments reached by consensus—the
underlying security needs they address
do not. As such, the PA’s resolutions rep-
resent meaningful contributions to the
counterterrorism policy framework of the
OSCE.

Moreover, PA resolutions have occa-
sionally broken new ground in interna-
tional policymaking. For example, the
2024 Resolution on Artificial Intelligence
and the Fight against Terrorism3® is
among the first international policy ef-
forts to examine the dual impact of rapid
technological progress in this field.3” The
resolution suggests several measures to
ensure that OSCE participating States’ re-
sponses remain attuned to Al-driven de-
velopments3® and is expected to positively
influence regulatory frameworks at both
the national and the international level.

Another example of the PA’s engage-
ment with complex contemporary issues
is the 2023 resolution condemning the
terroristic activities of the private military
company Wagner,® adopted amid Rus-
sia’s war of aggression against Ukraine.
The resolution reaffirms that acts or
threats of violence against civilians by any
belligerent party in an armed conflict,
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when aimed at spreading terror, are pro-
hibited by international humanitarian law
(IHL). It further highlights the comple-
mentarity of the counterterrorism legal
framework and IHL, which is crucial for
ensuring that the objectives of neither le-
gal regime are undermined, and to rein-
force the principle of zero tolerance for
terrorism in all its forms, including in
conflict zones.*’ Having determined that
the Wagner Group’s actions around the
globe are terroristic in both nature and
intent, the resolution calls on all OSCE
participating States to (1) consider desig-
nating the Wagner Group as a terrorist or-
ganization, (2) hold its members account-
able for crimes committed, and (3) thwart
its presence wherever it operates.

The resolution gained international vis-
ibility! and served as a basis for the
adoption of similar stances by other in-
terparliamentary assemblies and national
parliaments.*? In doing so, it contributed
to shaping a more cohesive international
posture against the abuses perpetuated by
the Wagner Group, its successors, and
similar entities. Furthermore, the resolu-
tion serves as a clear warning to private
military companies, deterring them from
perpetrating similar atrocities, and may
be cited as a precedent in future policy
and legal discussions.

Implementing the international
counterterrorism legal framework

The PA has actively sought to strength-
en the implementation of the existing in-

10

ternational counterterrorism legal frame-
work, especially in areas where nation-
al implementation has lagged or faced
significant challenges. To this end, the
CCT has supported the development and
distribution of several publications ad-
dressed specifically to lawmakers, aimed
at enhancing their counterterrorism en-
gagement at both the national and the
international level. Notable examples in-
clude the 2024 Parliamentary Handbook
on UN Security Council 1373 (2001)
on Countering Terrorism*® and the 2022
Model Legislative Provisions to Support
the Needs and Protect the Rights of Vic-
tims of Terrorism,* both produced by the
United Nations with OSCE PA support.

In 2019, the PA issued its own report,
Strengthening Border Security and Infor-
mation Sharing in the OSCE Region: A
Parliamentary Oversight Exercise, which
examined the implementation, through
the oversight powers of national parlia-
ments,* of key international obligations
related to border security and informa-
tion sharing stemming from UNSCR
2396 (2021).%6 This initiative involved co-
ordinating fifty-six national parliaments
to assess their respective governments’
progress in fulfilling specific countert-
errorism obligations. Through this exer-
cise, the PA identified several legal and
operational challenges in the context
of border security, leading to a series
of recommendations addressed to both
executive and parliamentary structures
within the OSCE. These included con-
verting executive decrees—enacted under
urgency procedures-into comprehensive
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legislation that upholds human rights and
the rule of law, harmonizing personal data
protection standards, and strengthening
cooperation with private carriers. These
findings were subsequently codified in the
PA’s 2019 Luxembourg Resolution on the
Challenges Related to Returning and Re-
locating Foreign Terrorist Fighters,*” illus-
trating the extent to which the PA’s vari-
ous streams of engagement reinforce one
another.

Welcomed by the United Nations Se-
curity Council Counter-Terrorism Com-
mittee in 2019,% this initiative demon-
strated that interparliamentary assemblies
can play a crucial role in supporting the
implementation of international countert-
errorism obligations by synchronizing
the oversight powers of national parlia-
ments, thus bridging the gap between
international commitments and national
enforcement.

Promoting international cooperation

The PA has created new opportunities for
international cooperation on counterter-
rorism through strategic partnerships
with OSCE structures, UN entities, and
other parliamentary assemblies. These
partnerships have strengthened the As-
sembly’s knowledge and operational ca-
pacities while fostering greater engage-
ment among parliamentarians on coun-
terterrorism issues.

The CCT has worked closely with the
OSCE Chairpersonship, executive struc-
tures, and institutions, including the Ac-

tion Against Terrorism Unit* and the
Office for Democratic Institutions and
Human Rights.>® This coordination has
helped to define priority areas of engage-
ment, ensure policy coherence and com-
plementarity, and facilitate consultations
on critical issues. OSCE experts have
regularly contributed to official CCT ac-
tivities, and the CCT has actively en-
gaged with the OSCE Security Commit-
tee and OSCE Counter-Terrorism Con-
ferences,”! supporting OSCE initiatives
both at OSCE headquarters and in the
field.”?

At the UN level, the PA has liaised
with the Security Council Counter-Ter-
rorism Committee Executive Directorate
and the Office on Drugs and Crime, ad-
vocating for a stronger role for interpar-
liamentary assemblies. This cooperation
laid the groundwork for the 2020 Mem-
orandum of Understanding between the
PA and the then newly established Unit-
ed Nations Office of Counter-Terrorism,
which quickly became a key partner.

Alongside these endeavors, the PA has
championed closer collaboration among
parliamentarians across the globe, call-
ing for a dedicated channel for inter-
parliamentary cooperation on counterter-
rorism. These efforts culminated in the
creation of a Coordination Mechanism
of Parliamentary Assemblies on Counter-
Terrorism in 2022, established under the
auspices of the UN.>

Also owing to its role in setting up
the Mechanism, the PA was elected to
preside over its work for the first two
years, shaping its modus operandi and

11
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thematic priorities. As of December 31,
2024, over seventeen regional interparlia-
mentary assemblies from Asia, Europe,
Africa, and the Americas had participated
in the Mechanism, meeting twice a year to
share their threat assessments, coordinate
efforts, and plan joint initiatives.

This new instrument has boosted glob-
al interparliamentary collaboration and
facilitated the exchange of critical knowl-
edge on preventing and countering ter-
rorism and VERLT. In addition, it has
acted as a vehicle through which interest-
ed assemblies and parliaments can con-
vey their requests for technical assistance,
thus contributing to enhancing their ca-
pacities.>

By steering the Mechanism’s work for
two years, the PA has spearheaded global
interparliamentary cooperation, promot-
ing a more cohesive parliamentary ap-
proach to counterterrorism well beyond
the OSCE area. For instance, the CCT has
facilitated high-level engagement between
legislators and renowned experts on bor-
der security and information sharing, the
role of youth in preventing terrorism, and
the impact of Al in countering terrorism
through a series of dedicated Parliamen-
tary Policy Dialogues aligned with the
PA’s priorities.” Finally, its leadership of
the Mechanism has enabled the PA to bet-
ter assess security threats stemming from
adjacent regions, such as the Sahel and
the Middle East.

12

Recommendations

In an increasingly volatile geopolitical
environment, where polarization and
digitalization create new opportunities
for those seeking to divide and harm,
countering and preventing terrorism and
VERLT are likely to remain high on the
OSCE’s agenda.

Moving forward, the PA should prior-
itize promoting the implementation of
its policy framework at the national lev-
el. This could be achieved through subre-
gional policy dialogues, local awareness-
raising campaigns, and other targeted
projects in partnership with the OSCE
and the UN.

The PA should also consider follow-
ing up on the Oversight Exercise on
Strengthening Border Security and Infor-
mation Sharing, building on the baseline
established by the 2019 initiative.®® This
model of coordinated parliamentary over-
sight anchored in clear international obli-
gations could be expanded to other poli-
cy areas where implementation remains
challenging, thus complementing state-
level efforts. Moreover, such oversight ini-
tiatives could be launched at the global
level —potentially through the Coordina-
tion Mechanism of Parliamentary Assem-
blies on Counter-Terrorism—to support
the implementation of the international
counterterrorism framework beyond the
OSCE area.

Ultimately, consolidating a cross-re-
gional parliamentary network on coun-
terterrorism should be a strategic priority,
as it would help to link the security of
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the OSCE to that of adjacent regions in
an increasingly interconnected world. The
formal recognition of the contributions of
interparliamentary cooperation through a
dedicated UN resolution could serve to
invigorate this process.

Finally, the PA must remain respon-
sive to emerging needs within the interna-
tional community, exploring new devel-
opments and, wherever possible, codify-
ing common standpoints. Given growing
internal divergences within the OSCE,>”
such efforts are likely to become even
more pertinent. The PA could play a
bridging role in this regard, advancing
policy proposals that address new devel-
opments.>

The CCT should also explore ways to
improve the flow of information on the
impact of its efforts at the national level,
which could in turn inform and refine
its future initiatives. This could be facili-
tated through targeted questionnaires dis-
tributed to all parliamentary delegations,
special committee sessions dedicated to
the implementation of CCT recommen-
dations, and regular interviews and feed-
back sessions with both current and for-
mer members.

More broadly, similar interparliamen-
tary exercises could be replicated in other
areas of the international security agenda,
such as climate change and Al The PA
is well positioned to detect citizens” con-
cerns and views across the OSCE area,
in part owing to the expansion of digital
tools that allow parliamentarians to inter-
act more directly with their constituen-
cies. Facilitating the greater involvement

of parliamentarians in multilateral securi-
ty affairs is critical to ensuring that inter-
national agendas align with citizens’ pri-
orities.

Against this backdrop, OSCE partici-
pating States should better leverage the
benefits of PDC by allocating additional
resources to support sustained inter-
parliamentary engagement and strength-
ening relevant interparliamentary struc-
tures. The establishment of dedicated
windows for interparliamentary engage-
ment would reduce overlap with other
institutional affairs and facilitate lawmak-
ers’ regular participation in international
forums.

To maximize the impact of their en-
gagement, national parliaments should
duly consider legislators’ professional
backgrounds and parliamentary experi-
ence when appointing representatives
to different interparliamentary forums.>
This approach would strengthen the co-
herence of their work at the national and
the international level, facilitating peer-to-
peer knowledge exchange.®® In parallel,
codifying lawmakers’ international role
at the domestic level—and ensuring that
it is clearly communicated to the gener-
al public—would improve transparency
while also encouraging greater public en-
gagement in global security matters.

Finally, the role of parliamentary diplo-
macy in promoting peace and stability
should be further systematized at the in-
ternational level. The Council of Europe
offers a valuable precedent in this regard,
as its Assembly is formally recognized
by statute (Article 10) as one of its two

13
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main organs (alongside the Committee of
Ministers), placing the executive and par-
liamentary dimensions of security gover-
nance on an equal footing.

Notes
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The authors would like to thank Ms. Elena
Stocco, who kindly reviewed the paper and
gave invaluable advice on how to make it
more rigorous.

For more details on the creation of the PA,
see OSCE/CSCE, Charter of Paris for a New
Europe (November 21, 1990), https://www.
osce.org/mc/39516; OSCE/CSCE, Madrid
Document (April 3, 1991), https://www.osce.
org/pa/40791

The term “parliamentary diplomacy” com-
monly refers to the broad spectrum of inter-
national activities undertaken by members
of parliament to foster mutual understand-
ing between countries, enhance government
oversight, better represent constituents, and
strengthen the democratic legitimacy of in-
tergovernmental institutions. See Gonnie de
Boer and Frans Weisglas, “Parliamentary
Diplomacy,” Hague Journal of Diplomacy 2,
no. 1 (2007): 93-99, https://doi.org/10.1163/
187119007x180494

De Boer and Weisglas, cited above (Note 3).
See, for example, Jerzy Jaskiernia, “Parlia-
mentary Diplomacy: A New Dimension
of Contemporary Parliamentarism,” Studia
Iuridica Lublinensia 31, no. 5 (2022): 85-101,
https://doi.org/10.17951/sil.2022.31.5.85-101
According to the OSCE PA Rule of Proce-
dures (Appendix), the Holy See, an OSCE
participating State, may send two representa-
tives to the Assembly’s meetings as “guests
of honor” due to the absence of an elected
parliament.

OSCE PA, Rules of Procedure (November 2,
2024), https://www.oscepa.org/ru/dokument
y/rules-of-procedure/1832-rules-of-procedur

e-english/file
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13

14

Kolja Raube, Meltem Miiftiiler-Bag, and Jan
Wouters, eds., Parliamentary Co-operation
and Diplomacy in EU External Relations (Ed-
ward Elgar Publishing, 2019).

Between 2001 and 2017, the PA adopted
eleven resolutions related to different aspects
of terrorism, mainly in reaction to new UN
documents such as UNSCRs 1373 (2001),
1456 (2003), 1566 (2004), 2178 (2014), and
2396 (2017).

The United Nations Global Counter-Terror-
ism Strategy is widely considered the main
instrument for preventing and combating ter-
rorism at the international level. For further
details, see UN Office of Counter-Terrorism,
“United Nations Global Counter-Terrorism
Strategy,” https://www.un.org/counterterrori
sm/un-global-counter-terrorism-strategy
OSCE PA, Resolution on Preventing and
Countering Terrorism and Violent Extrem-
ism and Radicalization that Lead to Terror-
ism (July 11, 2018), https://www.oscepa.org/
en/documents/all-documents/ad-hoc-comm
ittee-on-migration/3757-resolution-on-preve
nting-and-countering-terrorism-and-violent
-extremism-and-radicalization-that-lead-to-t
errorism-adopted-at-the-27th-annual-session
-berlin-7-11-july-2018

Within democratic frameworks, national par-
liaments act as enablers, shaping national
counterterrorism policies; guardians, ensur-
ing adherence to fundamental freedoms in all
counterterrorism measures; and mediators,
bridging diverging views within society.

The CCT currently comprises fourteen leg-
islators from fourteen OSCE countries, led
by a Chair who is supported by two Vice-
Chairs. For further details, see OSCE PA, “Ad
Hoc Committee on Countering Terrorism,”
https://www.oscepa.org/en/documents/facts
heets/3614-osce-pa-ad-hoc-committee-on-co
untering-terrorism-factsheet/file

For the full mandate of the CCT, see OSCE
PA, “Countering Terrorism,” https://www.osc
epa.org/en/activities/ad-hoc-committees-and
-working-groups/countering-terrorism

The Chair of the CCT is expected to preside
over its meetings, represent the committee
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before external stakeholders, and steer its
workplan.

See, for example, OSCE PA, ‘“Reinforcing
Counter-Terrorism Co-operation Discussed
in Ad Hoc Committee’s Meetings at OSCE
and UNODC,” November 14, 2017, https://w
ww.oscepa.org/en/news-a-media/press-releas
es/press-2017/reinforcing-counter-terrorism
-co-operation-discussed-in-ad-hoc-committe
e-s-meetings-at-osce-and-unodc

The data in this section is largely drawn from
the internal archives of the OSCE PA Inter-
national Secretariat and from open sources
available online. The current composition of
the CCT can be found at OSCE PA, cited
above (Note 13).

The team at the International Secretariat
consisted of a senior adviser (with previous
experience in countering serious crime at the
international level) and a research assistant.
See OSCE PA Special Representative on Gen-
der Issues, The 2024 Report on Gender Is-
sues: Fostering Free and Inclusive Societies;
The Role of Civil Society Organizations in
a Time of Democratic Decline (OSCE PA,
2024), https://www.oscepa.org/en/document
s/special-representatives/gender-issues/repo
rt-17/4995-2024-gender-report-fostering-free
-and-inclusive-societies-the-role-of-civil-soci
ety-organizations-in-a-time-of-democratic-d
ecline-eng/file

Namely Israel and Morocco.

In the OSCE PA, there are no official po-
litical groups, and members sit in national
delegations during statutory meetings. This
structure aligns with the OSCE PA’s distinctly
diplomatic character.

Notably, the last three OSCE PA Presi-
dents—George Tserateli (2018-2020), Mar-
gareta Cederfelt (2021-2023), and Pia Kau-
ma (2023-2025)—were associated with con-
servative groups. The PA President is elected
by the entire Assembly.

Namely Austria, Andorra, Armenia, Canada,
Germany, Ireland, Luxembourg, Poland, Ro-
mania, the United Kingdom, and Morocco
(an OSCE Partner for Co-operation). A few
meetings, especially during the COVID-19
pandemic, were also held online.

24

25

26

27

28

29

30
31

Such visits were conducted in Tiirkiye
(2024), Switzerland (2023), Norway (2020),
France (2019), Bosnia and Herzegovina
(2018), Belgium (2018), the United States
(2018), and Morocco (2017). For further de-
tails, see OSCE PA, cited above (Note 14).
See, for example, OSCE PA, Resolution on
the Challenges Related to Returning and Re-
locating Foreign Terrorist Fighters (July 8,
2019), https://www.oscepa.org/en/document
s/ad-hoc-committee-on-migration/3884-reso
lution-on-the-challenges-related-to-returnin
g-and-relocating-foreign-terrorist-fighters-ad
opted-at-the-28th-annual-session-luxembour
g-4-8-july-2018/file

See, for example, OSCE PA, Strengthening
Border Security and Information Sharing
in the OSCE Region: A Parliamentary Over-
sight Exercise (OSCE PA, 2019),
https://www.oscepa.org/en/documents/ad-h
oc-committees-and-working-groups/ad-hoc
-committee-on-countering-terrorism/3905-st
rengthening-border-security-and-informatio
n-sharing-in-the-osce-region/file

See, for example, OSCE PA, cited above
(Note 11).

Several of whom engaged multiple times, for
a total of fifty-nine “engagements” by OSCE
PA members.

Namely, three official CCT meetings (Vien-
na, Bucharest, Dublin), one official CCT
country visit (Tirkiye), two meetings of the
Coordination Mechanism of Parliamentary
Assemblies on Counter-Terrorism (Istanbul,
Rome), two Parliamentary Policy Dialogues
(Istanbul, Rome), a panel discussion on the
sidelines of the 2024 Internet Governance
Forum (Riyadh), and two international par-
liamentary conferences (Doha).

This could be the subject of a separate study.
See, for example, OSCE, “Repatriation of
‘Foreign Terrorist Fighters’ and Their Fami-
lies Urgently Needed to Safeguard Human
Rights and Security, OSCE Human Rights
Head Says,” February 11, 2020, www.osce.org
/odihr/445909; Council of Europe Commis-
sioner for Human Rights, “Council of Euro-
pe Member States Should Urgently Repatri-
ate Their Under-Age Nationals Stranded in
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Northern Syria,” May 28, 2019, https://www.
coe.int/en/web/commissioner/-/council-of-e
urope-member-states-should-urgently-repatr
iate-their-under-age-nationals-stranded-in-n
orthern-syria

Namely, the 2024 Bucharest Resolution on
Al and the Fight against Terrorism, the
2023 Vancouver Resolution on the Wagner
Group’s Terroristic Nature and Actions, the
2022 Birmingham Resolution on Victims of
Terrorism, the 2019 Luxembourg Resolution
on Addressing the Threats Stemming from
the Return and Relocation of Foreign Terror-
ist Fighters, and the 2018 Berlin Resolution
on Preventing and Countering Terrorism
and Violent Extremism, which outlines the
PA’s comprehensive counterterrorism strate-
gy. For further details, see OSCE PA, cited
above (Note 14).

Moreover, they are usually shared with all
presidents of national parliaments. As such,
they are clearly intended to inform both in-
tergovernmental and national policymaking.
The extent to which this actually occurs
could be the subject of a separate inquiry.
Looking back, the OSCE PA has often served
as a precursor on key issues that were lat-
er integrated into OSCE programs and struc-
tures. For instance, the PA was among the
first to advocate for greater media freedom,
increased attention to gender issues, and rais-
ing the profile of human trafficking. Simi-
larly, the security implications of AI, which
were a primary focus of the Assembly in
2023-2024, is now gaining increasing trac-
tion within the OSCE. For more information,
see R. Spencer Oliver, The Parliamentary
Assembly and Its Political Influence in the
OSCE (OSCE PA, 2005), https://www.oscep
a.org/en/documents/documents-1/955-2005
-the-parliamentary-assembly-and-its-politica
l-influence-in-the-osce/file

OSCE Ministerial Council, Declaration on
Strengthening OSCE Efforts to Prevent and
Counter Terrorism, MC.DOC/1/16 (Decem-
ber 9, 2016), https://www.osce.org/cio/288
176

OSCE PA, Resolution on Artificial Intelli-
gence and the Fight Against Terrorism (July
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41

3,2024), https://www.oscepa.org/en/docume
nts/ad-hoc-committees-and-working-groups
/ad-hoc-committee-on-countering-terrorism
/resolutions-and-publications/5040-resolutio
n-on-artificial-intelligence-and-the-fight-agai
nst-terrorism-adopted-at-the-31st-annual-ses
sion-bucharest-29-june-to-3-july-2024/file
On the one hand, AI advancements pro-
vide opportunities to enhance data analy-
sis, improve threat detection, and refine pre-
dictive modeling, enabling more proactive
and effective counterterrorism strategies. On
the other, these same technologies can be
weaponized by terrorist groups for recruit-
ment, fundraising, and the dissemination of
propaganda and disinformation.

Among other measures, the resolution calls
on participating States to 1) enhance their
legislative frameworks and build their AI
capabilities to more effectively prevent and
counter terrorism and violent extremism
while ensuring respect for human rights,
fundamental freedoms, privacy rights, and
data protection standards; 2) establish ro-
bust oversight mechanisms; 3) promote me-
dia/digital literacy and enhance societal re-
silience against online polarization and radi-
calization, which can lead to terrorism; and
4) develop effective public-private partner-
ships to prevent and counter the misuse of
Al for terrorist purposes.

OSCE PA, Resolution on the Wagner
Group’s Terroristic Nature and Actions (July
4,2023), https://www.oscepa.org/en/docume
nts/ad-hoc-committees-and-working-groups
/ad-hoc-committee-on-countering-terrorism
/4755-0sce-pa-resolution-on-the-wagner-gro
up-terroristic-nature-and-actions-30th-annu
al-session-2023/file

The counterterrorism legal framework serves
as a crucial tool in cases where IHL does not
apply, such as when a terrorist attack occurs
in a conflict zone but is unrelated to the con-
flict itself or is not committed by one of the
belligerent parties.

See, for example, Thomas Latschen, “Is the
Wagner Group a Terrorist Organization?,
Deutsche Welle, September 18, 2023, https:/
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/www.dw.com/en/is-the-wagner-group-a-ter
rorist-organization/a-66740597

See, for example, Parliamentary Assembly of
the Council of Europe, Legal and Human
Rights Aspects of the Russian Federation’s
Aggression Against Ukraine, Resolution 2556
(June 26, 2024), https://pace.coe.int/en/files/
33682/html

United Nations Office of Counter-Terrorism,
Parliamentary Handbook on Promoting the
Implementation of Security Council Resolu-
tion 1373 (2001) on Countering Terrorism
(UN, 2024), https://www.un.org/counterterr
orism/sites/www.un.org.counterterrorism/fil
es/unoct_parliamentary_r1373_handbook_e
n.pdf

United Nations Office of Counter-Terrorism,
Model Legislative Provisions to Support the
Needs and Protect the Rights of Victims of
Terrorism (UN, 2022), https://www.un.org/c
ounterterrorism/sites/www.un.org.counterte
rrorism/files/220204_model_legislative_prov
isions.pdf

OSCE PA, cited above (Note 26).

Namely, advance passenger information, pas-
senger name records, and biometric data
management systems (biometrics).

OSCE PA, cited above (Note 25).

OSCE PA, “OSCE PA’s Voridis and Cham-
bers Address UN Security Council on Parlia-
mentary Counter-Terrorism Efforts,” July 2,
2019, https://www.osce.org/parliamentary-as
sembly/424631

For further details, see OSCE, “Action
Against Terrorism,” https://www.osce.org/s
ecretariat/terrorism

For further details, see OSCE, “OSCE Of-
fice for Democratic Institutions and Human
Rights,” https://www.osce.org/odihr

The latter took place in 2018, 2019, and 2020.
For example, OSCE PA, “Legislators, Experts
Work on Human Rights-Compliant Policies
for Prosecution, Rehabilitation and Reinte-
gration of FTFs in South East Europe,
September 15, 2021, https://www.oscepa.or
g/en/news-a-media/press-releases/press-202
1/legislators-and-experts-work-together

The United Nations Office of Counter-Ter-
rorism’s Programme Office on Parliamentary
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Engagement fulfils the functions of the Sec-
retariat of the Coordination Mechanism.

In June 2022, for example, the United Nations
Counter-Terrorism Centre of the United Na-
tions Office of Counter-Terrorism conducted a
National Advocacy Event with Albanian par-
liamentarians. For further details, see United
Nations Office of Counter-Terrorism, “Advo-
cacy Event: Republic of Albania; Promoting
Universalization and Effective Implementa-
tion of the International Convention for the
Suppression of Acts of Nuclear Terrorism,”
https://www.un.org/counterterrorism/events
/Albania-Promoting-Universalization-and-Ef
fective-Implementation-of-ICSANT

Under its presidency (2022-2024), the PA or-
ganized four Policy Dialogues, which focused
on border security and cross-border cooper-
ation (Doha, January 2023), the impact of
terrorism and violent extremism on youth
(Vienna, October 2023), the protection of re-
ligious sites, symbols, and objects (Istanbul,
May 2024), and countering the use of AI for
terrorist purposes (Rome, December 2024).
For instance, in the context of fighting
transnational organized crime and curbing
irregular migration.

The OSCE has been working without an
agreed Unified Budget since 2021, which has
resulted in uncertainty and a series of con-
tainment measures aimed at limiting costs,
hampering the organization’s ability to oper-
ate at full capacity.

The last OSCE Ministerial Council Decision
related to countering terrorism was adopted
in 2016. See OSCE Ministerial Council, cited
above (Note 35).

Ideally, members of the PA should also be
involved in national parliamentary commit-
tees dealing with foreign affairs, security and
defense, sustainable development, human
rights, and the rule of law, among other key
areas.

International parliamentary efforts should
enrich national parliamentary dynamics.
Creating links between relevant national and
international committees could be beneficial
on both levels.
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a backdrop of escalating armed violence and Russian political maneuvers aimed at undermining
Ukrainian sovereignty. Despite this sustained engagement, the OSCE’s facilitation and mediation
efforts proved insufficient. By analyzing the inherent shortcomings, missed opportunities, and
limitations of these diplomatic initiatives, this paper seeks to draw key lessons for improving future
international conflict resolution efforts.
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Introduction? over the course of nearly a decade, all
have proven insufficient to prevent fur-
The protracted conflict in Ukraine—  ther aggression. The Geneva Statement,

which escalated from Russia’s illegal an-  the OSCE Roadmap, the Normandy For-
nexation of Crimea in 2014 and hostil-  at, the Trilateral Contact Group (TCG),
ities in the Donbas to a full-scale inva-  the Minsk agreements, and the activities
sion in 2022—has demonstrated the limits o the OSCE Special Monitoring Mis-
of international crisis diplomacy. While o, (SMM) have been among the most
numerous international diplomatic initia- important diplomatic efforts to stabilize
tives have attempted to de-escalate ten- {he sjtuation. Nevertheless, each initia-
sions and create a framework for peace {ive was ultimately hampered by struc-

tural weaknesses, deep-seated historical

* Faculty Associate, CCDP, mistrust, strategic miscalculations, and a
Geneva Graduate Institute; . .
. . . . lack of credible enforcement mechanisms.
Senior Advisor, Center for Strategic Analysis, o o :
Vienna Russia’s political maneuvering and hy-
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brid warfare tactics during this period
further complicated peace efforts, exploit-
ing diplomatic ambiguity to advance its
geopolitical objectives while undermining
Ukraine’s sovereignty.

By analyzing these failed diplomatic
efforts, this paper draws key lessons

Event

for future conflict mediation, highlight-
ing the importance of enforcing agree-
ments, strengthening multilateral security,
and recognizing the limits of diplomacy
with uncooperative parties in a dynamic
geopolitical environment.

Date

OSCE SMM deployed
OSCE National Dialogue Project

Geneva Statement on de-escalation

OSCE presents Roadmap for a peaceful resolu-

tion
Roundtables on National Unity

Normandy Format first meeting;
TCG established

Poroshenko’s 15-point peace plan
Minsk I agreement signed
Minsk IT agreement signed

Normandy Format Declaration

UN Security Council Resolution 2202 (2015)

Normandy Format and TCG continue efforts

Normandy summit in Paris

Full-scale invasion of Ukraine

March 17, 2014-February 24, 2022
March 20, 2014-April 20, 2014
April 17,2014

May 12, 2014

May 2014

June 6, 2014
June 6, 2014

June 20, 2014
September 5, 2014
February 12, 2015
February 12, 2015
February 17, 2015
2015-early 2022
December 19, 2019
February 24, 2022

Table 1. Key diplomatic efforts in the Ukraine crisis (2014-2022).

Early diplomatic failures: From Geneva
to the OSCE Roadmap

Although Russia launched its full-scale in-
vasion of Ukraine on February 24, 2022,
its military intervention began much ear-
lier, in March 2014. Following the Maidan

Revolution in late 2013 and early 2014,
Russia illegally annexed Crimea and fo-
mented violent separatism in the Donbas
region, resulting in over 13,000 deaths
and the displacement of millions.?
International efforts to manage the cri-
sis were initially hampered by the intran-
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sigence of the Yanukovych government,
which maintained close ties with Russia.
Despite holding the OSCE Chairperson-
ship in 2013, it opposed efforts to estab-
lish a crisis management infrastructure
in the country and rejected the involve-
ment of the UN, the OSCE, and the
EU as potential mediators.> The OSCE’s
central role in Ukraine began only af-
ter the ousting of President Yanukovych
in early 2014. Under Swiss leadership,
the OSCE took a more proactive stance,
launching fact-finding missions, develop-
ing roadmaps, facilitating dialogue, and
deploying a peace mission in Ukraine.*
The first formal attempt at international
crisis diplomacy took place on April 17,
2014, at a high-level meeting in Geneva.
This meeting brought together key inter-
national players—the United States, the
European Union, Russia, and Ukraine—
for the first time to address the escalating
conflict. It concluded with the issuance of
the Geneva Statement, a comprehensive
framework designed to de-escalate the cri-
sis. The Statement articulated a series of
principles and tangible actions, including
the disarmament of illicit armed groups,
a pathway to amnesty, constitutional re-
forms to facilitate Donbas regional decen-
tralization, dialogue, and an enhanced
role for the OSCE.>

Building on the Geneva group’s en-
dorsement of the OSCE, the OSCE
Chairperson-in-Office (CiO) drafted a
Roadmap for a peaceful settlement on
May 12, 2014 (OSCE Roadmap), which
outlined a comprehensive, time-sensitive,
and proactive approach to the crisis in

Ukraine, outlining detailed measures for
de-escalation, reconciliation, and stabili-
ty.> The CiO emphasized the urgency of
securing support for the OSCE Roadmap
from both Ukraine and Russia, aiming
to create a conducive environment for
Ukraine’s upcoming presidential elections
in May 2014.

However, the CiO’s decision to seek
Russia’s endorsement in Moscow prior to
consulting with Kyiv drew sharp criticism
from Ukraine’s interim government and
the United States. The move was perceived
as a diplomatic misstep, potentially priori-
tizing Russian concerns over Ukrainian
interests. Russia swiftly exploited the OSCE
Roadmap to its advantage, leveraging it to
undermine Ukraine’s position. Moscow
accused Kyiv of obstructing the implemen-
tation of the Geneva Statement, alleging its
failure to disarm nationalist groups and
cease military operations in the east. These
accusations, often unsubstantiated, served
to bolster separatist factions while casting
Ukraine as the primary obstacle to peace
and stability in the region.” At the same
time, the Geneva Statement posed a prob-
lem for Moscow, as it neither legitimized
separatist groups nor mandated Ukrainian
federalization, thereby limiting Russia’s
ability to dictate the country’s political
future.d

Although the Geneva Statement legit-
imized Ukraine’s (Maidan) government,
its failure to address Crimea implied ac-
ceptance of its annexation by Russia. Es-
calating violence soon rendered the Gene-
va commitments meaningless, leading to
the cancellation of the Geneva II meeting
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and paving the way for the Normandy
Format. Russia, in turn, leveraged the
Geneva Statement to frame the conflict
as an internal Ukrainian crisis, downplay-
ing its own responsibility and exploiting
diplomatic ambiguity to further its strate-
gic objectives.

A framework of frustration: The
Normandy Format and the stalled
peace process in Ukraine

Following the collapse of the Geneva
Format, the United States’ reluctance to
engage multilaterally, and Russian oppo-
sition to European Union involvement,
a new mediation framework emerged:
the Normandy Format. Initiated during
the D-Day commemorations in France in
June 2014, this grouping brought togeth-
er leaders from France, Germany, Rus-
sia, and Ukraine. Within this framework,
Russia positioned itself as a neutral me-
diator alongside Germany and France, ef-
fectively denying its direct involvement
in the conflict.” Notably, this self-portray-
al was not formally challenged by either
France or Germany, allowing Russia to
maintain its narrative. Unlike the Geneva
Format, however, the Normandy discus-
sions excluded the United States, which
opted to engage Russia through separate
bilateral channels. This parallel approach
weakened the West’s ability to provide co-
herent support and exert pressure during
pivotal moments in the negotiations.!?
Despite its stated goal of achieving
a peaceful resolution to the conflict in

Ukraine, the Normandy Format struggled
to maintain momentum. Its effectiveness
was undermined by infrequent meetings
and extended periods of inactivity—the
result of leadership transitions in France
and Ukraine—coupled with a discernible
lack of political will. Nevertheless, the
Format achieved important milestones,
including the creation of the TCG as the
primary forum for resolving the conflict
in Ukraine. Normandy’s most significant
breakthrough was the Minsk II agreement
of February 2015, brokered at a high-level
meeting following the collapse of its pre-
decessor amid intense military clashes in
contested areas.!!

Following a period of stalled progress,
the Normandy Format summit in Paris
on December 9, 2019, briefly revived
hopes for diplomatic progress. This fol-
lowed the election of President Zelen-
sky, who campaigned on a platform ad-
vocating for a peaceful resolution to
the conflict. While Zelensky and Putin
reaffirmed their commitment to a cease-
fire and troop withdrawals, fundamen-
tal disagreements continued to impede
substantial progress. Zelensky rejected
Putin’s demand that Ukraine implement
special status legislation and constitution-
al amendments for the Donbas region
prior to holding elections, creating a
diplomatic impasse. Chancellor Merkel
subsequently rejected Zelensky’s proposal
to renegotiate the Minsk II agreement,
which had made the restoration of
Ukraine’s control over its eastern bor-
der conditional on political reforms, ef-
fectively granting Russia significant lever-
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age.'? As a result, several critical issues re-
mained unresolved, including the timing
of elections, the extent of regional author-
ity, and the status of armed separatists.

Beyond negotiation: The TCG’s
multifaceted role in conflict resolution

The TCG emerged in early June 2014 as
a crucial platform for addressing the con-
flict in eastern Ukraine. First proposed
by the CiO in a briefing to the UN Secu-
rity Council on February 24, 2014, the
TCG brought together senior representa-
tives from the OSCE, Ukraine, and Russia
to address a wide range of conflict-relat-
ed issues. It operated on a continuous
basis, convening frequently and often at
short notice. Although the TCG evolved
from informal discussions to a more orga-
nized structure, it never acquired a formal
mandate or internal guidelines, creating
operational uncertainty. In addition, the
TCG’s reliance on consensus effectively
granted Russia veto power. Unlike the
Normandy Format, where direct engage-
ment with Ukraine was paramount, the
TCG allowed for the direct participation
of separatist representatives in both its
meetings and its four working groups,
granting them a voice and legitimizing
their presence.!3

Led by the OSCE, the TCG assisted
in drafting and implementing specific el-
ements of the Poroshenko peace plan,
including facilitating direct engagement
with separatist groups. It subsequently be-
came closely associated with the Minsk

agreements and was both designated and
internationally recognized as the official
negotiating platform for conflict resolu-
tion efforts in Ukraine. In essence, the
TCG’s function extended beyond mere
negotiation: it served as a facilitator of
communication between all parties to the
conflict, including the separatists, and
played an indispensable role in resolving
hostage crises and coordinating prisoner
exchanges. Despite these contributions,
the TCG’s effectiveness was occasionally
undermined by a lack of clearly defined
communication channels with the Nor-
mandy Format. This coordination gap
arose from the absence of formally estab-
lished rules governing collaboration and
information exchange between the two
negotiation platforms.

The OSCE in Ukraine: Challenges
to inclusive dialogue facilitation and
monitoring

In response to the escalating crisis in
Ukraine, the OSCE launched several di-
alogue support initiatives in 2014, in-
cluding the National Dialogue Project
(March-April 2014), the SMM (March
2014-February 2022), and the CiO-led
high-level National Unity Roundtables
(May 2014). The National Dialogue
Project, initiated at the request of the
Ukrainian government, aimed to mitigate
deepening societal divisions exacerbated
by the crisis. Implemented by the OSCE’s
Project Co-ordinator in Ukraine, this
four-week initiative engaged a wide range
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of stakeholders—including government
institutions and various civil society ac-
tors—across key locations throughout the
country. It sought to create an enabling
environment for high-level roundtables,
inclusive town hall meetings, and par-
liamentary engagement in each region.
However, the rapidly deteriorating secu-
rity situation ultimately limited the mis-
sion’s impact and duration.

During the first half of 2014, the SMM
played a crucial role in monitoring and
reporting on the evolving social and se-
curity situation. Prior to receiving its
ceasefire monitoring mandate from the
TCG in September 2014, the SMM used
dialogue as a tool for de-escalation, fa-
cilitating the peaceful transfer of occu-
pied buildings, and establishing direct
communication channels with protesters
and occupiers.* It also conducted exten-
sive mapping exercises to identify and en-
gage potential partners, contributing to
the preparation of subsequent high-lev-
el roundtables. Nevertheless, the SMM’s
operations were frequently disrupted by
security incidents—including the kidnap-
ping of military observers, the abduction
of an SMM patrol, and the downing of
flight MH17 by separatists—which divert-
ed resources and hindered its effective-
ness.

The CiO-led high-level National Uni-
ty Roundtables, co-chaired by former
Ukrainian Presidents Leonid Kravchuk
and Leonid Kuchma, encountered signifi-
cant challenges from the outset. Efforts to
establish a planned Coordinating Council
and to develop an OSCE-assisted code

of conduct for Roundtable participants
were never realized. The initiative was
further hampered by an unclear agenda,
the controversial selection of participants,
and the government’s restrictive policy of
engaging only with non-armed separatist
groups.!® Ukraine faced the unenviable
challenge of organizing an inclusive na-
tional dialogue involving individuals on
its own wanted list while simultaneously
conducting counterterrorism operations.
Despite an amnesty offer aimed at per-
suading armed groups to disarm, the ini-
tiative collapsed after only three meetings.

The illusion of compromise: Why
Poroshenko’s peace initiative was
doomed

President Poroshenko assumed office on
June 7, 2014, with an uncompromis-
ing stance toward Moscow-backed sepa-
ratists: “They don’t represent anybody.
We have to restore law and order and
sweep the terrorists off the street”¢ Fol-
lowing his election, Poroshenko faced
a rapidly deteriorating security situa-
tion, especially in the Donbas. Separatist
checkpoints and the occupation of gov-
ernment buildings proliferated, culminat-
ing in the proclamation of the so-called
Donetsk People’s Republic (DPR) and
Luhansk People’s Republic (LPR). In re-
sponse to the crisis, he proposed a com-
prehensive peace plan designed to restore
Ukrainian sovereignty over the entirety of
its territory.
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Unveiled in late June 2014,
Poroshenko’s 15-point peace plan aligned
broadly with the principles of the Geneva
Statement. Developed with the help of the
TCG, it emphasized a unilateral and tem-
porary ceasefire and the establishment
of a 10-kilometer buffer zone along the
Ukrainian-Russian border. Further key el-
ements included constitutional changes
to support decentralization and early elec-
tions in Donbas. Concerns and questions
persisted, however, particularly concern-
ing the role of international organizations
such as the OSCE in the plan’s implemen-
tation.

The ceasefire lasted only ten days before
Poroshenko terminated it, citing “more
than a hundred” violations.!” The high
number of casualties and Ukraine’s contin-
ued loss of control over critical sections of
the border with Russia highlighted the
fragility of the peace plan and the obstacles
to achieving lasting stability in the Donbas
region. Regaining control over the eastern
border quickly became a central point of
contention in subsequent negotiations, as it
was essential to Ukraine’s ability to stem
the flow of arms and mercenaries from
Russia. Yet despite its failure, the plan’s
emphasis on dialogue, decentralization,
and constitutional reforms laid the ground-
work for future peace efforts, ultimately
leading to the two Minsk agreements. It
demonstrated that peaceful solutions were
not only being pursued but also viewed as
achievable, even in the face of a seemingly
intractable conflict. In hindsight, however,
it may also have been a strategic miscalcu-

lation in its failure to recognize the full
extent of Putin’s imperial ambitions.!®

The Minsk agreements: A framework
for peace or a tool for Russian
influence?

In September 2014, the TCG facilitat-
ed the negotiation of the Minsk Proto-
col (also known as Minsk I), an ini-
tial attempt to address the conflict in
eastern Ukraine through an agreement
that included Ukraine, Russia, and the
separatists.'® While the Protocol’s twelve
points incorporated most of Poroshenko’s
peace plan,?® the Battle of Debaltseve in
January 2015, which resulted in heavy
Ukrainian losses, led to its collapse. In
response, the Normandy leaders negotiat-
ed a follow-up agreement—Minsk II—on
February 12, 2015.2! This second accord
was more comprehensive and detailed
than its predecessor, building on the pro-
visions of Minsk I. Its key provisions in-
cluded granting “special status” to the self-
proclaimed DPR and LPR, thereby con-
solidating Russian political influence in
Ukraine. An amnesty for certain armed
groups, coupled with a failure to force
insurgents to relinquish territorial gains,
further tilted the agreement in favor of the
separatists.

Nevertheless, the Minsk II agreement
was endorsed by a joint declaration of the
Normandy leaders, including the presi-
dents of Russia and Ukraine.?? Notably,
and later ignored by Moscow, the declara-
tion reaffirmed full respect for Ukraine’s
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sovereignty and territorial integrity. At
Russia’s urging, the UN Security Council
adopted Resolution 2202 (2015), which
formally endorsed the Minsk II agree-
ment. Though Western members offered
reluctant support, the resolution called
on all parties to fully implement the
agreed-upon measures, including a com-
prehensive ceasefire. Russia subsequent-
ly weaponized Resolution 2202 to legit-
imize its position, arguing that the Minsk
agreements now constituted binding obli-
gations under international law.??

The Minsk agreements were flawed due
to asymmetrical commitments and dis-
agreements over sequencing: Ukraine pri-
oritized security, while Russia insisted on
prior political concessions. The so-called
Steinmeier Formula attempted to break
the deadlock over the timing of the Don-
bas elections by granting the Donetsk and
Luhansk regions temporary special status
on election day, with permanent status
contingent on verification by the OSCE.
In addition, under Minsk II, Ukraine was
required to implement decentralization
measures before regaining control of its
borders, giving Russia further leverage.

Though initially intended as a path to
peace, the Steinmeier Formula gradually
came to be viewed as a concession to
Russia, igniting fierce nationalist opposi-
tion in Ukraine. The prospect of amnesty
and autonomy for Russian-backed regions
triggered widespread protests. As former
Chancellor Merkel later recalled, ten
thousand demonstrators in Kyiv chant-
ed “No to capitulation! No to amnesty!”
—directly targeting President Zelensky’s

efforts to implement the Minsk agree-
ments.?* This determined opposition was
also evident when Ukraine rescinded an
invitation to German President Frank-
Walter Steinmeier following Russia’s 2022
invasion, underscoring the deep and emo-
tional resistance to the Minsk agreements
and the formula that bears his name.

A fragile watch: The SMM’s limited
impact on ceasefire implementation

The Minsk agreements entrusted SMM
with a crucial role: monitoring and
reporting on ceasefire compliance.
Equipped with drones, SMM patrols ob-
served and documented breaches, dis-
seminating information to the OSCE Sec-
retariat, the TCG, the OSCE Permanent
Council, and the public through daily on-
line reports. The SMM also monitored
and verified weapons withdrawals and
force disengagements.?®

To facilitate ceasefire implementation,
the SMM provided liaison officers to
the Joint Center for Control and Coor-
dination (JCCC), established by Ukraini-
an and Russian General Staffs. In princi-
ple, the JCCC aimed to directly address
ceasefire violations by enabling commu-
nication between senior officers and field
commanders. In practice, however, its
effectiveness was undermined due to
the lack of direct interaction between
Ukrainian and Russian officers, who com-
municated independently through the
OSCE. This was further compounded
by bureaucratic challenges, including the
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use of tourist visas by Russian officers
and the JCCC’s lack of enforcement au-
thority. While the JCCC occasionally suc-
ceeded in negotiating localized ceasefires
for infrastructure repairs, it ultimately col-
lapsed in 2017 when Russia withdrew, cit-
ing impediments to its personnel’s work.
The SMM was left to fill the resulting
vacuum,?® even though its relationship
with the JCCC had never been clearly
defined—a gap that ultimately weakened
monitoring and de-escalation efforts.?”

The ceasefires established under the
Minsk agreements were repeatedly vio-
lated, as fighting for territorial control
continued unabated. As former Deputy
Head of the SMM Alexander Hug ob-
serves, “the OSCE SMM did not report
a single day during which no fire had
been recorded”?® The consistent failure
of the Minsk agreements to prevent on-
going conflict highlights a critical flaw:
the insufficiency of relying on unenforced
ceasefires. As a result, any future peace
agreements must prioritize and imple-
ment security guarantees rather than re-
peating the ineffective formula of the
Minsk process.

A significant limitation of the SMM
stemmed from its adherence to strict im-
partiality, which precluded it from direct-
ly attributing ceasefire violations to spe-
cific parties. While SMM reports often
employed coded language that strongly
implied that pro-Russian separatists were
primarily responsible for violations, this
indirect approach hindered the establish-
ment of clear accountability. While it
lacked the authority and capacity for en-

forcement, the SMM’s regular reporting
provided essential transparency for the
Ukrainian government and public, foster-
ing a better understanding of the conflict
dynamics.

Diplomatic illusions: The Minsk
agreements and the road to war

In the aftermath of Russia’s full-scale in-
vasion, international crisis management
efforts from 2014 to 2022 have come un-
der scrutiny. Former Normandy Format
members Angela Merkel and Frangois
Hollande have since acknowledged that
the Minsk agreements bought Ukraine
valuable time to strengthen its military
capabilities and reinforce its defensive
infrastructure.?’ Several political analysts
have argued that Russia strategically lever-
aged the Minsk agreements to exert pres-
sure on Ukraine, systematically under-
mining its sovereignty. This view has fu-
eled criticism of perceived “Western com-
plicity, with many contending that by
legitimizing Russia’s role in the Minsk
negotiations, Western powers unwittingly
created an environment that enabled the
2022 escalation.®®

In a telling omission, the Geneva State-
ment, the OSCE Roadmap, and the Min-
sk agreements remained silent on Russia’s
illegal annexation of Crimea. From the
outset, there were widespread doubts
about Russia’s sincerity in implementing
the Minsk framework. Moscow portrayed
itself as a neutral mediator while simulta-
neously supporting separatist movements
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in eastern Ukraine—a contradiction that
deepened suspicions.?! These doubts were
further reinforced by Russia’s controver-
sial “passportization” policy in the Don-
bas. By issuing Russian passports to res-
idents of the region, Moscow was able
to claim it was defending its “citizens” in
Donbas, establishing a pretext for future
military interventions. Simultaneously, it
insisted that Ukraine negotiate directly
with separatists, many of which were Rus-
sian veterans, while framing the conflict
as a Ukrainian civil war in which Russia
was serving merely as a third-party arbi-
trator.

In contrast to the Istanbul Commu-
niqué of March 2022 and anticipated
future peace deals, which involve “land
for peace” concessions, the Minsk agree-
ments were based on a “political influ-
ence for peace” model.3? Unlike the 2022
negotiations, this framework focused on
immediate ceasefire arrangements and
Russian droit de regard over a federal-
ized Donbas, emphasizing regional sub-
sidiarity over comprehensive geopolitical
changes. While Ukraine viewed the Min-
sk process as a path toward restoring its
territorial integrity—even if that meant
granting amnesty to separatists and re-
gional autonomy to Donbas—Russia used
it as a tool for transforming Ukraine in-
to a “Russian satellite”* As Ukrainian
scholar Serhii Plokhy notes, the “special
status” provision for Donetsk and Luhan-
sk was less about decentralization and
more about creating a Russian-controlled
enclave within Ukraine in the Donbas
regions.>* This was essentially a strategic

10

blueprint for maintaining Moscow’s grip
on Ukraine’s internal affairs, effectively
stalling its progress toward full sovereign-
ty and Western integration, including
NATO membership. Until 2021, Russia
maintained that the Minsk agreements
were the only viable solution to the con-
flict, asserting that there was “no alterna-
tive”3> At that time, in the eyes of Nor-
mandy members, “Minsk was dead in the
water.3¢ This failure ultimately served as
an excuse for the full-scale Russian inva-
sion on February 24, 2022.37

Though widely and ardently criticized
by many Ukrainians, the Minsk agree-
ments were viewed by some analysts as
a potential means of averting a full-scale
Russian invasion in 2022. While specula-
tive, this perspective underscores the dif-
ficult trade-offs faced by Ukraine. The
full implementation of the agreements
would have required significant conces-
sions, such as granting special status to
separatist-controlled regions and curbing
Ukraine’s NATO ambitions. Nevertheless,
some argue that these compromises, how-
ever painful, may have been the necessary
cost of avoiding a far more catastrophic
conflict.3® The notion that Russia, driven
by its geopolitical ambitions, may have al-
ways intended to invade Ukraine regard-
less of the diplomatic outcome serves as a
cautionary guardrail for this study.

Conclusions and recommendations

The crisis in Ukraine prior to February
2022 exposed fundamental weaknesses in
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international crisis management. Despite
extensive diplomatic efforts, the failure
to prevent Russia’s full-scale invasion re-
vealed a lack of genuine political will and
the absence of effective institutional en-
forcement mechanisms. The Yanukovych
government’s rejection of OSCE involve-
ment in late 2013—a pivotal moment and
missed opportunity—laid bare the press-
ing need for strengthened early warning
frameworks and a more dynamic, for-
ward-leaning approach to conflict medi-
ation, ultimately foreshadowing the disas-
trous consequences of inaction. A further
challenge was the lack of coordination
between key institutions and platforms,
including the OSCE, the Normandy For-
mat, and the TCG. The relationship be-
tween the JCCC and the SMM also re-
mained unresolved, based on ad hoc
arrangements. The failure to establish
clear information-sharing protocols and
defined implementation responsibilities
weakened crisis management efforts.

The collapse of the JCCC in Ukraine
highlights both the importance of struc-
tured military-to-military communication
for ceasefire management and the risks
associated with limited interaction and
reliance on external actors, pointing to
the need for a more robust, transparent
mechanism for future conflict resolution
efforts.>

The failure of the Minsk agreements
ultimately resulted from their built-in am-
biguities, which led to persistent disputes
over implementation and a lack of polit-
ical commitments. While the Steinmeier
Formula was intended to provide clari-

ty, it faced resistance, demonstrating that
sustainable peace processes require both
national ownership and enforceable com-
mitments. Germany and France’s cautious
approach to confronting Russia in the
Normandy Format, a strategically limited
US role, and an ineffective OSCE pres-
ence proved fatally inadequate; the ab-
sence of a robust peacekeeping mission
capable of enforcement, coupled with a
critical lack of credible multilateral secu-
rity guarantees and military deterrence,
left Ukraine vulnerable, ultimately fueled
Russian coercive behavior, and prolonged
the conflict.

Russia’s self-portrayal as a neutral me-
diator was inherently deceptive, eroding
trust from the beginning. Ukraine’s reluc-
tance to negotiate directly with armed
separatists, though politically justified,
narrowed potential diplomatic avenues,
while Russia’s strategic manipulation of
separatism demonstrated how hybrid
warfare can be used as a tool to maintain
instability.

The Poroshenko peace plan and the
Minsk agreements demonstrate that pas-
sive diplomatic frameworks are inade-
quate and that active enforcement is es-
sential. The TCG, whose efforts extended
beyond mediation, stands out in this re-
gard. Its four working groups addressed
the full spectrum of conflict management,
highlighting its critical role in crisis reso-
lution.

Russia’s exploitation of the Minsk pro-
cess to justify its full-scale invasion
marked a fundamental failure of deter-
rence, reflecting not just a breakdown in
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negotiations but a broader inability to
counter Russia’s strategic ambitions. As
former Foreign Minister Dmytro Kuleba
warned: “Any hypothetical ‘Minsk-3" can
have only one result: an even bloodier
war. 40

The Ukrainian crisis compels us to ac-
knowledge the urgent need to strength-
en conflict resolution institutions such
as the OSCE and other relevant interna-
tional bodies. Such institutions must be
empowered to promote compliance with
agreements, credibly monitor ceasefires,
and address the root causes of conflict.
In contrast to the SMM’s limitations, fu-
ture monitoring mechanisms must clearly
attribute ceasefire violations while main-
taining impartiality.

A sustainable peace in Ukraine and
elsewhere requires a multi-dimensional
approach that goes beyond ceasefires. Key
elements must include sustained diplo-
matic engagement and legally binding
security guarantees. One option could
be a legally binding version of the Bu-
dapest Memorandum, possibly endorsed
by a UN Security Council resolution. Ad-
ditional pillars include military risk re-
duction through verifiable arms control,
economic reconstruction to ensure long-
term resilience, and the establishment of
a comprehensive, structured European se-
curity dialogue, underpinned by a reaf-
firmation of the Helsinki Principles and
OSCE commitments. Such a dialogue
must address not only the immediate con-
flict but also systemic regional instabili-
ty by laying the foundations for a securi-
ty architecture based on sovereignty, ter-

12

ritorial integrity, and the peaceful settle-
ment of disputes.
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What Role for the OSCE in Addressing the Security Risks of Climate
Change?

Alina Viehoff and Raquel Munayer’

Abstract

Since the 2010s, there has been a growing recognition that the impacts of climate change on
resources and livelihoods exacerbate instability, conflict, and human suffering. This recognition has
permeated various levels and sectors, from national security and foreign policy to international orga-
nizations such as the OSCE. This paper examines the role of the OSCE in mitigating climate-related
security risks, emphasizing its capacity to enhance dialogue and cooperation among its fifty-seven
participating States. It illustrates how addressing the security implications of climate change requires
comprehensive regional strategies. By detailing both past and present OSCE initiatives to integrate
climate and security considerations into its programming, it demonstrates how the OSCE facilitates
collaboration across borders, sectors, and governance levels within diverse political landscapes,
thereby enhancing the trust and cooperation necessary for addressing climate risks to security. The
analysis underscores the importance of participatory processes and cross-sector collaboration to
scale up climate action. It also highlights the necessity of keeping climate issues high on the global
agenda, especially amid rising geopolitical tensions.
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Introduction

Climate change has rapidly risen in pri-
ority on both national and internation-
al security and foreign policy agendas.
A key factor driving this development
is the growing recognition that climate
change poses significant security threats.
With issues such as dwindling natural re-
sources and unstable livelihoods emerg-

* adelphi research

ing as contributing factors to conflicts
and human suffering, the role that climate
change plays in adding to these challenges
is difficult to ignore. The impacts of cli-
mate change—whether forest fires, glacial
lake outburst floods, or climate-induced
migration and displacement—are rarely
confined to a country’s political borders.
To avoid, prepare for, and respond to
these disruptions, it is therefore essential
that countries approach climate and secu-
rity issues from a regional perspective,
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collaborating on strategies and actions
to address short- and long-term climate-
related security risks. The identification
of shared climate challenges and their
impacts, as well as the development of
effective solutions to address them, re-
lies heavily on cooperation!—between
governments, local and international or-
ganizations, civil society, the private sec-
tor, and those most impacted by climate
change.?

Because of the transboundary nature
of climate-related security risks, securi-
ty institutions and organizations such
as the United Nations Security Council
(UNSC),> NATO,* and the OSCE> have
increasingly integrated climate change in-
to their agendas. As Anniek Barnhoorn
observes, this integration has been taking
place in several dimensions, from discur-
sive framing to institutional design and
policy action, albeit in distinct ways and
to varying extents within each organiza-
tional context.®

To better understand what role securi-
ty organizations can play in addressing
climate-related security risks, this paper
examines the OSCE as a case study. Build-
ing on prior research by Bremberg on
the OSCE and diplomatic practices in
the field of climate-related security,” it ex-
plores the broader implementation of the
climate-security nexus within the OSCE
framework. The analysis investigates how
climate change impacts intersect with the
OSCE’s mandate and comprehensive ap-
proach to security and identifies opportu-
nities to address climate-related security
challenges through its programming. Fo-

cus is given to the OSCE’s experience
as a platform for dialogue, which is a
crucial entry point for tackling climate-re-
lated security risks. We highlight lessons
that have emerged from past and cur-
rent OSCE activities on addressing these
risks and outline recommendations for
enhancing the mainstreaming of climate
change in the Organization’s work.

Taking stock: Climate change and
security in the OSCE

Climate change and security

In the climate change and security con-
text, security is understood not only in
its traditional sense—relating to violence,
conflict, and wars—but also more broadly
as human security, which touches upon
economic, environmental, and sociopolit-
ical dimensions. It encompasses issues
such as access to food, water, shelter, and
livelihoods, as well as weak governance
and related political instability—all of
which can impact wellbeing.® Therefore,
climate-related security refers to the risks
that climate change poses to security, both
in the traditional and in the human se-
curity sense.® This understanding aligns
with the OSCE’s approach to security as
a broad, comprehensive, and cooperative
issue that is expressed across its three
dimensions: politico-military, economic
and environmental, and human.!°
Climate-related security risks can im-
pact all three OSCE dimensions through
different pathways and to varying degrees.
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One such intersection concerns compe-
tition over natural resources, both in
the form of intercommunal disputes over
water and land access and use and
in the form of diplomatic tensions be-
tween neighboring countries in the con-
text of transboundary resource sharing.!!
In Central Asia, for example, transbound-
ary water management is a particularly
sensitive issue due to conflicting priori-
ties between upstream and downstream
countries.!> These tensions are further
compounded by inherited Soviet-era in-
frastructure and legal frameworks, which
were not designed for the specific purpose
of cross-border water sharing.!* Another
key front where climate and security con-
cerns converge is food and livelihood in-
security. When climate change impacts
livelihoods, it disturbs socioeconomic dy-
namics that are crucial for stability, es-
pecially in contexts where affected popu-
lations, and particularly vulnerable com-
munities, lack alternatives or social safety
nets.!* In Armenia’s Lori Province, for
example, nearly half the working popula-
tion is engaged in agriculture, leaving the
area’s food and livelihood security highly
vulnerable to climate impacts on crops,
livestock, and essential infrastructure.! In
some cases, these pressures have led peo-
ple to resort to maladaptive coping strate-
gies that further exacerbate both climate
and security risks.!® In South-Eastern Eu-
rope, for example, climate-induced stress
on agriculture and tourism has aggravat-
ed employment and economic insecurity.
This, in turn, has driven unsustainable

livelihood practices such as illegal logging
and hunting.1”

These examples highlight some of the
ways in which climate change can interact
with and exacerbate insecurity. Additional
factors such as age, gender, and ethnici-
ty also play a crucial role in shaping the
relationship between climate change and
security. Climate-related security risks do
not affect all populations equally or pro-
portionally.'® Moreover, the risks vary
greatly depending on the context. This
variation reflects not only the uneven dis-
tribution of climate impacts across the
world but also preexisting conflict dy-
namics and differing levels of social and
economic resilience to external shocks.!’

The context-specific nature of climate-
related security risks underscores the
important role that regional organiza-
tions such as the OSCE play in address-
ing them. With fifty-seven participating
States, and encompassing a large por-
tion of the Northern Hemisphere, the
OSCE is in a unique position to identi-
fy and respond to climate-related securi-
ty risks affecting its participating States
and, by extension, regional stability.?0 Its
track record of managing heterogeneity
through the promotion of dialogue be-
tween states with different—often oppos-
ing—political views, priorities, and reali-
ties makes it well positioned to support
the establishment of the trust and coop-
eration needed to address climate-related
security risks comprehensively and effec-
tively.2!
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Past and present OSCE engagement

In the realm of security, the OSCE has
been a forerunner in integrating climate
considerations into its agenda. As early
as the 1970s, the Conference on Securi-
ty and Co-operation in Europe (CSCE)—
the OSCE’s predecessor—recognized the
importance of cooperation on environ-
mental issues as part of its comprehen-
sive approach to peace and security.?? In
1997, the OSCE further institutionalized
the environmental dimensions of security
with the establishment of the Office of
the Co-ordinator of OSCE Economic and
Environmental Activities (OCEEA) with-
in the OSCE Secretariat.??

Subsequently, a more comprehensive
approach to environment and security
emerged, drawing in part on the expertise
generated under the Environment and Se-
curity (ENVSEC) initiative. Launched in
2003 in cooperation with the United Na-
tions Development Programme (UNDP),
the United Nations Environment Pro-
gramme (UNEP), and the United Na-
tions Economic Commission for Europe
(UNECE), ENVSEC focused on address-
ing environmental security risks by in-
creasing cooperation on environmental
issues both within and between countries
in Eastern Europe, South-Eastern Europe,
the South Caucasus, and Central Asia.?*

Since the late 2000s, the OSCE has
adopted a more explicit focus on climate
change by recognizing it as a long-term
challenge with the potential to ampli-
fy existing security risks.?> In parallel,
the OSCE and its participating States

have emphasized the need to enhance
disaster risk reduction by increasing cli-
mate change mitigation and adaptation
efforts.26 Through its activities under the
ENVSEC initiative, the OSCE has focused
on raising awareness of the security chal-
lenges related to climate change and iden-
tifying pathways for mitigation.?” For in-
stance, leveraging the 2012 Dniester Riv-
er Basin Treaty between Moldova and
Ukraine, which was endorsed and ratified
with the support of the initiative for sus-
tainable management of the transbound-
ary ecosystem, ENVSEC facilitated the
development of a joint climate adaptation
strategy.?® This effort ultimately led to the
securing of funding for follow-up activi-
ties from the Global Environment Facili-

tY-29

The 2021 Ministerial  Decision
Strengthening Co-operation to Address
the Challenges Caused by Climate

Change marked a pivotal moment in the
OSCE’s engagement with environmental
and climate-related issues. This decision
explicitly mandates the OSCE to main-
stream climate change and related secu-
rity risks across its work and institution-
al entities. The political framework also
calls on participating States to enhance
dialogue and cooperation, emphasizing
collective efforts in joint research, invest-
ments, and disaster risk reduction and
management to build resilience. It pos-
itions the OSCE as a platform for sharing
information and good practices while rec-
ognizing that collaboration on these mat-
ters can also be an entry point for “build-
ing mutual confidence and promoting
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good neighbourly relations™® This step
represents the first unanimous recogni-
tion of climate change as a standalone
security risk at the highest political lev-
el within the Organization.’! It emerged
amid escalating geopolitical tensions re-
sulting from Russia’s increasingly aggres-
sive foreign policy,>? at a time when
similar attempts within the UNSC had
failed.3

To put the Ministerial Decision into ac-
tion and provide a platform for dialogue
on climate-related security issues, the
OSCE has funded a range of dedicated
projects to strengthen climate resilience,
adaptation, and mitigation for peace and
security across its participating States, led
by the OCEEA and implemented in col-
laboration with OSCE field operations,
as well as national and international part-
ners.>* Such activities encompass inter-
nal capacity-development measures for
field operations, focusing on integrating
climate considerations into their work by
designing and implementing climate-sen-
sitive programming.®> This also supports
field operations in conducting their own
capacity-development activities with rele-
vant target groups in participating States.
Another priority has been fostering net-
working and exchange among young peo-
ple through regional youth conferences
and summer schools centered on climate
change and security.*® The OSCE has
also initiated a long-term climate and se-
curity consultation process in South-East-
ern Europe, Central Asia, and the South
Caucasus involving a wide range of stake-
holders and sectors at the local, regional,

and international level. Building on these
consultations, the OSCE, in cooperation
with adelphi, has developed strategies to
mitigate identified climate-related securi-
ty risks across borders.’” The final and
ongoing step of this multi-stage process
focuses on selecting and implementing
pilot adaptation activities from the strate-
gies in each region.

The launch of the Climate and Securi-
ty Fund by German Foreign Minister An-
nalena Baerbock during the OSCE High-
Level Conference on Climate Change
in 2023 marks another significant insti-
tutional milestone in better addressing
climate-related security issues within the
Organization.*® This dedicated financial
mechanism will enable the OSCE to fi-
nance more projects and systematically
enhance its climate and security portfolio
moving forward.

Lessons from mainstreaming climate
change and security

This section presents several insights
drawn from the OSCE’s experience in ad-
dressing climate and security challenges
across its programs and activities.*

Facilitating dialogue, joint
understanding, and solutions

The OSCE offers a platform for partici-
pating States to discuss climate-related se-
curity risks, fosters a shared understand-
ing of these risks, and encourages the
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development of joint solutions. At the po-
litical level, the OSCE’s convening power
can facilitate consensus building and mo-
bilize climate action among participating
States through exchange formats such as
conferences and summer schools,*! and
the adoption of ministerial decisions.*?
However, the need for consensus can
sometimes mean that politically sensitive
issues, as well as concrete language on in-
tergovernmental cooperation, are exclud-
ed from the agenda altogether. As a re-
sult, operational texts in ministerial deci-
sions tend to adopt softer language—em-
phasizing the “recognition” of problems,
the “promotion” of solutions, and “invita-
tions” to act rather than explicit commit-
ments.*3

At the operational level, however, the
OSCE is able to adopt a more practi-
cal and concrete approach, particularly
since many of its activities are funded
through extrabudgetary means and do
not require political consensus. This en-
ables the OSCE to initiate joint analy-
ses on the links between climate change
and security, prioritize challenges and
geographical areas, and identify oppor-
tunities to address them collaboratively
across borders.** In South-Eastern Euro-
pe, for example, the OSCE conducted an
assessment of climate change and securi-
ty hotspots, which informed consultations
with regional stakeholders from various
governmental sectors, civil society, and
experts. These consultations identified the
Shar/Sara Mountains and Korab Massif
area as a key region for cooperation.®>
Together, participating stakeholders de-

veloped joint adaptation measures to
tackle climate-related security challenges
in the area, focusing on forest governance,
sustainable livelihoods, and infrastructure
development. These measures also creat-
ed broader opportunities for cooperation,
such as the establishment of transbound-
ary working groups and study tours.*
By creating space for dialogue based on
sound analysis and science, the OSCE
was able to bring together stakeholders
from different countries and sectors, en-
couraging dialogue, exchange, and joint
action.

Supporting cooperation across sectors
and levels

Addressing the complex and multifaceted
challenges emerging from climate change
requires a comprehensive and integrated
policy approach.*” In response, the OSCE
has brought together actors from a wide
range of sectors—including security, di-
saster risk reduction, agriculture, tourism,
and the environment—to improve coop-
eration around climate adaptation and re-
silience.*® This work involves actors from
different levels of governance, from local
municipalities to national governments,
regional bodies, and international organi-
zations. As part of the OSCE’s climate-se-
curity project,®® this multi-level and mul-
ti-sectoral approach has generated project
ideas that cut across disciplines, ranging
from community-level awareness-raising
initiatives to the development of intergov-
ernmental coordination frameworks. In
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Central Asia, for instance, proposed ac-
tivities include developing climate-smart
villages to support the sustainable liveli-
hoods of mountain communities, involv-
ing young people in glacial monitoring
and science, and establishing regional
policy approaches to human mobility
and climate adaptation.®® By leveraging
its mandate across economic, governance,
and environmental issues, the OSCE is
uniquely positioned to facilitate coopera-
tion both within and between countries’
governance sectors. This support is cru-
cial for developing integrated and coor-
dinated policy portfolios capable of ad-
dressing the impacts of climate change.

Bridging political divides

The OSCE’s efforts to address climate-re-
lated security risks are typically embed-
ded in highly sensitive and complex polit-
ical contexts. In many participating States,
long-standing border disputes—rooted in
the establishment of new states follow-
ing the dissolution of the former Sovi-
et Union and Yugoslavia—have deeply
shaped policies and societies, giving rise
to inter-state animosities that are difficult
to break through.>! Nonetheless, although
it has struggled amid rising geopolitical
tensions, the OSCE has demonstrated an
enduring ability to bring countries togeth-
er. With a participation that continues to
span the political East-West divide, the
OSCE is one of the few organizations out-
side the UN with the ability to convene
conflicting parties under one umbrella.

This was exemplified by the 2021 Minis-
terial Decision, which demonstrated par-
ticipating States’ willingness to cooperate
on challenges related to climate change.
Since then, however, tensions have esca-
lated, further complicating the environ-
ment in which the OSCE operates.

Despite these rising tensions, the Or-
ganization can leverage its second dimen-
sion—particularly its work on climate-re-
lated security risks—as a bargaining chip
for advancing dialogue and cross-border
cooperation, even in the most complex of
contexts. By shifting the focus away from
political strife and toward common issues
that can only be solved through collabo-
rative action, such as transboundary re-
source management, the OSCE can create
openings for constructive engagement. Its
strong presence at the local level allows
it to design context-specific interventions,
examples of which include bringing to-
gether municipal leaders from the Ar-
menia-Georgia® and Azerbaijan-Georgia
border regions to discuss cooperation on
managing transboundary wildfire risks.>?
In this way, addressing climate-related
security risks not only falls within the
OSCE’s mandate but also serves as a
means of achieving its broader goal of
promoting security, stability, and regional
cooperation.

Conclusion and recommendations
The climate crisis cuts across many ar-

eas, defies political borders, and requires
action from all sectors—including the
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security sector. With a clear mandate
on security matters and a strong pres-
ence on the ground through its field
operations, the OSCE can engage direct-
ly in contexts where these risks emerge.
Its further mandate around cooperation
means that transboundary issues in par-
ticular fall within its remit. Moreover, the
OSCE’s multidimensional approach to se-
curity means that addressing risks from
non-traditional security threats also falls
squarely within its scope.®* The OSCE’s
past and ongoing integration of climate
change and security into its programming
demonstrates its potential to address cli-
mate-related security risks effectively and
serves as a focal point for coordinated ac-
tion across its participating States. These
efforts also offer valuable lessons and
guidance for other security organizations
seeking to leverage their mandates and
programming to tackle climate challenges.
As climate change and security issues
continue to intensify globally, the OSCE
will need to scale up its engagement to
drive concrete changes.

Deepen and expand participatory en-
gagement. Looking ahead, the OSCE
should capitalize and expand on the op-
portunities arising from mainstreaming
climate change and security to enhance
climate action. This commitment is vital
to keeping climate issues at the forefront
of regional and global agendas, partic-
ularly amid escalating international ten-
sions. Identifying shared climate and en-
vironmental risks—and working collabo-
ratively toward solutions—can also foster
trust among stakeholders, paving the way

for further engagement and cooperation
in other areas as well.>> The newly estab-
lished Climate and Security Fund can
play a pivotal role in this regard by en-
abling sustained action on the ground
through dedicated climate and security
programs and projects. To ensure rele-
vance and sustainability, however, it is es-
sential that these investments support ini-
tiatives that are co-designed with regional
stakeholders—including civil society and
affected communities—and are aligned
with existing efforts, frameworks, priori-
ties, and needs.>

Support the transition from analysis to
action. In addition to addressing climate-
related security risks and improving co-
operation on environmental challenges,
the strategies and pilot projects initiated
by the OSCE can also serve as blueprints
and starting points for larger, more coor-
dinated, and longer-term efforts by other
actors across the OSCE area. Successfully
implementing these activities will require
an integrated approach that engages di-
verse actors with a broad range of techni-
cal expertise across various sectors and
levels. By facilitating consultations, devel-
oping strategic frameworks, and piloting
measures, the OSCE can play a pivotal
role in fostering collaboration and driving
further action. Moreover, it can function
as an effective intermediary, forging con-
nections between international organiza-
tions and key regional and national stake-
holders. The successful partnership be-
tween the OSCE, the UN, and the Glob-
al Environment Facility in the Dniester
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River Basin offers a model for this type of
cooperation.

While awareness of climate-related se-
curity risks has grown over the past
decades, practical experience in address-
ing these risks through programming—
transitioning from risk analysis to con-
crete, collaborative action on the ground
—remains limited.’” The OSCE’s efforts
in mainstreaming climate and security
can help bridge this gap. To achieve this,
it is essential to monitor and evaluate
both past and ongoing initiatives. Sharing
insights on how climate change intersects
with security—and highlighting effective
strategies for tackling these challenges—
can contribute to empirical learning in
this emerging field.>®
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