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Abstract 

Ukraine’s recovery will be long and costly and will require a concerted international effort. 
The recovery process, partially guided by Ukraine’s EU accession agenda, will involve not 
only physically rebuilding the country but also reintegrating Ukrainian society. Based on its 
experience, especially in the Balkans since the 1990s, the OSCE has the potential to contribute 
significantly to Ukraine’s recovery, helping the country’s institutions to navigate the complexi­
ties of reintegration and EU accession.

Keywords
Ukraine, recovery, reintegration, EU accession

To cite this publication: Tetyana Malyarenko and Stefan Wolff, “Supporting Recovery, Reinte­
gration, and Accession: Opportunities and Challenges for the OSCE in Ukraine,” in OSCE 
Insights, eds. Cornelius Friesendorf and Argyro Kartsonaki (Baden-Baden: Nomos, 2024), https://
doi.org/10.5771/9783748917366-06

Introduction

Since 2014, Russia has waged war against 
Ukraine. Until February 24, 2022, this 
took the form of a grey zone conflict in 
which the Kremlin used the full arsenal 
of hybrid and conventional warfare to 
further its objectives. Since then, what 
Moscow refers to as a “special military 
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operation” has been a full-scale conven­
tional war. At the time of writing, eight 
years of hybrid and almost two years 
of conventional warfare have taken a 
huge toll. According to a March 2023 
Rapid Damage and Needs Assessment 
carried out jointly by the World Bank, 
the Government of Ukraine, the Euro­
pean Union, and the United Nations, Uk­
raine’s recovery needs were estimated to 
be about $411 billion.1

Broad international efforts to support 
Ukraine’s recovery have been underway 
since 2017. Events like the annual Uk­
raine Recovery Conference are both 
an important symbolic reaffirmation of 
Western support for Ukraine and a 
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mechanism to co-ordinate concerted fi-
nancial support to ensure that the coun­
try can build a sustainable economy 
and a stable democracy. Thus, the 2023 
London conference functioned as a plat­
form where representatives from fifty-
nine countries could announce major in­
itiatives and raise donor funding worth 
$60 billion to support Ukraine’s recovery. 

The OSCE has been notably absent 
from these increasingly formalized and 
institutionalized efforts to support Uk­
raine’s recovery. In light of the OSCE’s 
consensus principle and the continuing 
participation of Russia and states that are 
allied with or dependent on it, this is 
hardly a surprise. The war in Ukraine has 
almost completely paralyzed the OSCE, 
and the Organization faces enormous 
challenges to its ability to contribute 
meaningfully to recovery efforts. How­
ever, this does not mean that the OSCE 
cannot play a role in supporting recovery 
now and in the future. Provided there is 
sufficient political will, there are a num­
ber of opportunities for the OSCE, based 
on its longstanding presence in the coun­
try, projects it has implemented there 
over the past decade and elsewhere (such 
as in the Western Balkans and the Baltic 
states since the 1990s), and certain niche 
areas of expertise in which it can add real 
value to broader international recovery 
efforts.

The main objective of this analysis is to 
identify these challenges and opportuni­
ties and to offer policy recommendations 
for the OSCE. Our focus is two specif­
ic dimensions of Ukraine’s recovery: the 
reintegration of Ukrainian society and 
the country’s path to EU accession. The 

paper examines the role that the OSCE 
could play in this context. The analysis is 
mainly based on interviews with OSCE 
officials, staff in delegations from partici­
pating States, Ukrainian officials, and a 
number of experts in think tanks and uni­
versities, as well as relevant official poli­
cy documents, academic scholarship, and 
grey literature. 

In the next section, we outline the 
different dimensions of postwar recovery 
and establish what is specific about the 
Ukrainian context, identifying the con­
nections between (social) reintegration 
and EU accession and pointing to partic­
ular OSCE experiences in this regard. The 
following two sections elaborate on rein­
tegration and accession opportunities and 
challenges for OSCE engagement, respec­
tively. We summarize our findings in a 
concluding section before offering seven 
recommendations to policymakers in the 
OSCE and participating States.

Postwar recovery

Postwar recovery is a challenging task. 
It requires physical reconstruction, the 
transformation of a war economy into a 
peace economy, and the psychological re­
habilitation of the population. It involves 
a range of tasks related to the demobili­
zation and reintegration of former com­
batants and the transition to a peacetime 
security sector. Questions of law and or­
der and transitional justice, including the 
prosecution of past crimes and compen­
sation for victims, need to be addressed 
alongside the challenges of returning and 
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reintegrating refugees and internationally 
displaced persons (IDPs). 

The enormity of postwar recovery in 
Ukraine has been widely recognized in 
academic and policy debates.2 What is 
often less appreciated is its multi-dimen­
sionality, with some authors explicitly de­
nying those societal challenges of postwar 
reconstruction that are best encapsulated 
in the notion of reintegration. For exam­
ple, Shatz et al. note that “Ukraine [will 
not] be emerging from a civil war, which 
comes with the risk of residual dissatis­
fied elements resisting and forming an 
insurgency,” and that therefore “the post-
war reconstruction challenges in Ukraine 
are unlikely to resemble the challenges 
[…] faced in Iraq and Afghanistan.”3 

In our view, and in that of several 
of our OSCE and Vienna-based interlocu­
tors,4 this approach fails to grasp the full 
complexity of the war in Ukraine and its 
likely aftermath. The war between Russia 
and Ukraine constitutes one dimension 
of a complex conflict.5 This conflict esca­
lated rapidly from the end of 2013 on­
wards across all three of its layers: a con­
flict within Ukraine over the country’s ge­
opolitical orientation, a conflict between 
Moscow and Kyiv over Ukraine’s sover­
eign independence and territorial integ­
rity, and a conflict over spheres of influ-
ence in the contested European neighbor­
hood between Russia and the West. No 
forward-looking assessment of what is 
needed for a successful postwar recovery 
would be credible without this fuller un­
derstanding of the conflict environment 
in which the war between Russia and Uk­
raine has been embedded since 2014.

Ukrainian society will need to be rein­
tegrated as a whole. This societal dimen­
sion of recovery and reintegration will re­
quire a focus on (re-)building democratic 
institutions that are resilient to the kinds 
of hybrid challenges Russia is likely to 
continue to employ against Ukraine. At 
the same time, it will be necessary to 
establish institutional structures through 
which rewards are provided to local elites 
(and their supporters), which could help 
to prevent the resurgence of violence in 
the liberated territories. 

From an OSCE perspective, the con­
nections between reintegration and acces­
sion are particularly important as they 
indicate potential areas in which the 
OSCE can contribute based on its exist­
ing expertise and track record. Accord­
ing to the principles adopted at the 
2022 Lugano Recovery Conference, “the 
recovery process has to contribute to ac­
celerating, deepening, broadening and 
achieving Ukraine’s reform efforts and 
resilience in line with Ukraine’s Euro­
pean path.”6 Linking recovery to EU ac­
cession gives domestic and internation­
al efforts a sense of direction, especially 
in light of the European Commission’s 
June 2022 Opinion on Ukraine’s applica­
tion for membership of the European 
Union, which restates the Copenhagen 
criteria for membership.7 Among these, 
the first, political, criterion sets out that 
membership requires “that the candidate 
country has achieved stability of institu­
tions guaranteeing democracy, the rule of 
law, human rights and respect for and 
protection of minorities,” while the sec­
ond, economic, criterion specifies “the ex­
istence of a functioning market economy 
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as well as the capacity to cope with com­
petitive pressure and market forces with­
in the Union” as another requirement 
for membership.8 According to the third 
criterion, “[m]embership presupposes the 
candidate’s ability to take on the obli­
gations of membership including adher­
ence to the aims of political, economic 
and monetary union.”9 Based on its over­
all positive assessment of Ukraine’s cur­
rent performance against these criteria, 
the European Commission recommen­
ded that Ukraine be granted candidate 
status, subject to a number of steps aimed 
at strengthening the rule of law, intensi­
fying the fight against corruption, and fi-
nalizing the reform of the minority rights 
framework.10 

Taken together, the Ukraine-specific 
challenges of recovery, including the par­
allel requirements of societal reintegra­
tion and EU accession, underline the rele­
vance of OSCE experiences. The OSCE 
has played an important role in postwar 
recovery in the Western Balkans, in past 
and ongoing accession processes there 
and in the Baltic states, and, more broad­
ly, in the process of socializing countries 
“east of Vienna” into European and Eu­
ro-Atlantic value systems.11 Key areas of 
OSCE expertise and past OSCE-EU co-op­
eration12 that are repeatedly highlighted 
in existing studies include the integration 
of national minorities, freedom of the 
media, and legislative reform, areas in 
which the OSCE Project Co-ordinator in 
Ukraine (PCU) also had a track record 
of projects that have, in part, informed 
the subsequent and ongoing work of the 
OSCE Support Programme for Ukraine 
(SPU).

One potential problem, noted both 
in the existing literature and by sever­
al interlocutors, concerns competition be­
tween OSCE and EU deployments in 
attracting qualified personnel.13 This is 
now further complicated by the fact that 
the quality and quantity of accession ex­
pertise in the EU and the OSCE is no­
where near its peak of the early 2000s 
and is very limited in Ukraine itself.14 

Nonetheless, OSCE and Vienna-based in­
terlocutors were near unanimous in their 
assessment that the Ukrainian recovery 
process offers a number of specific op­
portunities for OSCE engagement, allow­
ing the Organization to draw on its expe­
rience in facilitating post-conflict recon­
struction and societal reintegration along­
side EU accession.15 

The twin challenges of reintegration 
and accession

Within the broader context of Ukraine’s 
overall recovery, societal reintegration 
and EU accession stand out as two areas 
in which the OSCE could potentially 
make the largest contribution, based on 
the Organization’s past experiences (es­
pecially in the Balkans).16 Views from 
within Ukraine are rather different in 
this regard. Some Ukrainian interlocutors 
claimed that in terms of the degree of 
compliance with the political criteria for 
accession, such as the stability of insti­
tutions that ensure democracy, the rule 
of law, human rights, and the protec­
tion of minorities, Ukraine has already 
reached the level that Croatia, Bulgaria, 
and Romania had reached when they 

Tetyana Malyarenko and Stefan Wolff

80

https://doi.org/10.5771/9783748917366-06 https://www.inlibra.com/de/agb - Open Access - 

https://doi.org/10.5771/9783748917366-06
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/


were allowed to join the EU.17 At the 
same time, however, there is also an ac­
knowledgment that the OSCE’s experien­
ces in the Balkans were both mixed (in 
terms of actual success) and not fully ap­
plicable to the situation in Ukraine (in 
terms of the OSCE’s capabilities and ca­
pacities). In the Balkans, for example, 
Russia was never a belligerent party in 
any of the conflicts, contrary to the situa­
tion in Ukraine since 2014. 

While Russia allowed at least a limi­
ted OSCE presence on the ground prior 
to the full-scale invasion of Ukraine on 
February 24, 2022—in the form of the 
OSCE Special Monitoring Mission to Uk­
raine (SMM, which ran from March 2014 
to March 2022) and the PCU (which 
ran from June 1999 to June 2022)—any 
OSCE presence in Ukraine is now operat­
ing outside the Organization’s consensus 
principle. With Russia and Belarus wield­
ing their veto power, the OSCE cannot 
be used to its full potential in Ukraine.18 

Instead, the Organization has had to re­
ly on delivering support through the spe­
cially created extrabudgetary SPU. Con­
ceptually and logistically, the SPU stands 
in the tradition of the PCU;19 because of 
its extrabudgetary nature, however, it has 
greater flexibility, can be more responsive 
to the needs articulated by Ukraine, and 
can provide tailor-made support without 
the constraints of a specific mandate that 
requires the continuous support of all fif-
ty-seven participating States.20 

At the same time, seeing the SPU as 
a “test case for future OSCE financing” 
more generally21 could give rise to prob­
lems for the Organization. All participat­
ing States bar Russia and Belarus agreed 

on keeping an OSCE presence on the 
ground in Ukraine,22 and the SPU is 
supported by funds from twenty-nine of 
them and the EU. The SPU’s main do­
nors are Western, including the United 
States, Canada, and Switzerland, as well 
as Germany, France, and other EU mem­
ber states,23 making the SPU a clearly 
Westernized, but importantly not whol­
ly EU-ized, initiative.24 Maintaining this 
broad consensus among the fifty-five par­
ticipating States, and thereby marginaliz­
ing and rendering ineffective the Russi­
an narrative of biased pro-Western OSCE 
engagement in Ukraine, will require pre­
venting the SPU from becoming an “ex­
ecutive branch” of the EU—in terms 
of either funding or the nature of the 
projects being implemented.25 Especially 
from a funding perspective, this is a sig­
nificant challenge given that many partic­
ipating States have traditionally not con­
tributed to the extrabudgetary financing 
of OSCE projects, not least because of 
the political sensitivities associated with 
it.26 It is against this broader background 
of OSCE engagement in Ukraine that we 
will now offer more specific reflections 
on the role the Organization could poten­
tially play within the fields of societal re­
integration and EU accession. 

Reintegration

Reintegration has been an ongoing task 
for Ukraine since the Russian defeat 
around Kyiv in the first few months 
of the war and even more so since 
the successful Ukrainian counteroffensive 
in the autumn of 2022. The recovery 
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needs in liberated areas are significant. 
Among those most frequently mentioned 
by OSCE and Vienna-based interlocutors 
were demining and environmental re­
habilitation, social-psychological support 
for trauma-affected population groups, 
refugee and IDP return and reintegra­

tion, combating human trafficking (in­
cluding the abduction of children to Rus­
sia), and accountability for violations of 
international humanitarian and human 
rights law.27 These needs are reflected in 
the ten projects that are currently run by 
the SPU (see table 1).

Project Funding Start date End date
Enhancing Ukraine’s Chemical Emergency Re­
sponse Capacity

€1,268,182 November 1, 2022 May 31, 2025

Strengthening Ukraine’s Financial Monitoring Sys­
tem Preparedness to Fight Money Laundering and 
Financing of Terrorism Threats

€458,751 November 1, 2022 May 31, 2025

Support to Environmental Rehabilitation with Fo­
cus on Building National Humanitarian Mine Ac­
tion Capacities of Ukraine

€2,129,768 February 1, 2023 May 31, 2025

Support to National Stakeholders in Enhancing Ac­
cessibility of Constitutional Justice

€1,070,000 November 1, 2022 July 31, 2025

Promoting Human Rights–Based Approaches in 
Higher, Legal and School Education

€382,944 November 1, 2022 May 31, 2025

Safeguarding Human Rights through Courts, Phase 
Two

€1,980,058 November 1, 2022 July 31, 2025

Strengthening Ability of Media Stakeholders to Ap­
ply Media Standards and Promote Media Literacy

€782,887 November 1, 2022 May 31, 2025

Environmental Monitoring of the War Against Uk­
raine and Recovery Strategy

€821,694 November 1, 2022 May 30, 2025

Strengthening Capacity of the National Police of 
Ukraine to Combat Trafficking in Human Beings, 
including Cyber-Enabled Crime

€1,454,741 November 1, 2022 May 31, 2025

Building the Capacity of National Stakeholders to 
Provide Social and Psychological Support to People 
in Time of War and During Post-Conflict Recovery

€1,400,283 November 1, 2022 May 31, 2025

Table 1. Projects being implemented by the Support Programme for Ukraine as on 
August 31, 2023 (source: authors’ compilation based on OSCE data). 
The ten projects currently being imple­
mented have all been carried over from 
the PCU, demonstrating its logistical and 
conceptual legacy. This has enabled the 
continuation of important projects deal­
ing with reintegration and other chal­
lenges, including from before the start 
of the full-scale Russian invasion of Uk­

raine. It has also made it possible to re­
tain relevant personnel and thus to pre­
serve local and institutional expertise.28 

In a broader sense, this has prevented 
the disruption of the three-decades-long 
presence of the OSCE in Ukraine and 
has maintained both connections and 
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goodwill in parts of the Ministry of For­
eign Affairs and some line ministries.29 

However, the environment in which 
SPU projects are being implemented is 
very different from that in which the 
PCU operated after 2014, let alone at the 
time of its inception in 1999.30 In addi­
tion, the OSCE’s credibility, especially in 
the eyes of many Ukrainians, has dimin­
ished because it is seen as having failed 
to prevent the February 2022 invasion, 
is associated with the ill-fated Minsk ac­
cords, and is still considered a tool for 
Russian influence.31 This also limits what 
the OSCE will be able to contribute in 
the future, with interlocutors remaining 
sharply divided between those who cat­
egorically rule out the possibility of an­
other ceasefire monitoring mission32 and 
those who foresee a future role for the 
OSCE in this regard.33 

Complementing some of the ongoing 
SPU projects in the legal sphere, the 
OSCE, through its Moscow Mechanism, 
has also made important contributions 
to documenting violations of internation­
al humanitarian and human rights law 
during the Russian war of aggression. 
These include a number of interim re­
ports by experts appointed by the OSCE 
Office for Democratic Institutions and 
Human Rights (ODIHR).34 This supports 
other efforts to build capacity in this 
area which can subsequently be drawn 
upon in investigating, documenting, and 
potentially prosecuting relevant crimes,35 

for example the destruction of the Ka­
khovka dam and hydroelectric power sta­
tion.36 

Another key issue for reintegration, 
and one that is closely linked to the EU 

accession process, is “the reform of the 
legal framework for national minorities” 
recommended by the European Commis­
sion in its opinion on Ukraine’s member­
ship application in June 2022 and reiter­
ated in its 2023 country report.37 This 
is an area in which the OSCE has con­
siderable and ongoing experience thanks 
to its activities in the Balkans38 and the 
Baltics.39 While some OSCE and Vien­
na-based interlocutors considered this a 
logical entry point for clearly relevant 
and long-established OSCE expertise in 
the form of the High Commissioner 
on National Minorities,40 their Ukraini­
an counterparts were much more skep­
tical in this regard. In particular, they 
noted that any apparent encroachment 
on the legal status of the Ukrainian lan­
guage would threaten the country’s na­
tional security41 and that granting broad 
minority language rights not only to Rus­
sian speakers but also to members of 
Ukraine’s Hungarian and Romanian na­
tional minorities would trigger resistance 
from Ukrainian elites and civil society 
alike.42 The Law on Amendments to the 
Law of Ukraine “On National Minorities 
(Communities) of Ukraine” on Certain 
Issues of Exercising the Rights and Free­
doms of Persons Belonging to Nation­
al Minorities (Communities) of Ukraine 
was adopted by the Ukrainian parliament 
in September 2023. It made further pro­
gress towards aligning Ukraine with rel­
evant EU legislation on national minori­
ties. Among other things, the law guaran­
tees the right to education in national 
minority languages but does not include 
the Russian language in these provisions. 
These views are also borne out in recent 
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public opinion polls, according to which 
52 percent of respondents believe that the 
Russian language should not be taught 
at all in schools, compared to the 33 per­
cent who believe that it should be taught 
along with other foreign languages, with 
only 6 percent believing that it should be 
taught at the same level as the Ukrainian 
language.43

A further example of transferable expe­
rience from the Balkans is the Southeast 
European Cooperative Initiative (SECI). 
Established in the 1990s, SECI is not very 
widely known, even within the OSCE.44 

Its unique contribution has been to facil­
itate implementable recovery projects by 
co-ordinating across the public and the 
private sectors.45 For several years, this ex­
perience has been transferred to Ukraine 
and has included a number of projects, 
including on the digital standardization 
of good municipal governance services 
in east Ukraine, the inclusion and eco­
nomic empowerment of Ukrainian ref­
ugees and IDPs, and a number of hu­
manitarian aid projects financed by pri­
vate sector donors.46 Other SECI projects, 
such as the establishment of SECI Busi­
ness Advisory Council Missions in Kyiv, 
Odesa, Kharkiv, and Mykolaiv, also dove­
tail with Ukraine’s broader (EU) reform 
agenda.47 If properly scaled up, SECI’s 
experience could facilitate the better lev­
eraging of private sector involvement, es­
pecially when it comes to the economic 
reintegration of refugees, IDPs, and vet­
erans. However, facilitating more private 
sector engagement in its contribution to 
the Ukrainian recovery effort “would re­
quire a significant policy shift” for the 
OSCE.48 

Societal reintegration will, to a signifi-
cant extent, need to be achieved at the 
local level. It is also a critical factor in 
the EU accession process, as decentraliza­
tion is key to resilient democratic insti­
tutions. This is a central concern for Uk­
rainian interlocutors, but one that is not 
widely shared by OSCE and Vienna-based 
interlocutors. From the point of view 
of Ukrainian interlocutors representing 
local self-government, the OSCE should 
be involved in the continuation of decen­
tralization reform—one of the most suc­
cessful reforms in Ukraine over the past 
decade.49 According to local-level inter­
locutors in Ukraine, the current centrali­
zation of power, including through the 
suspension of decentralization reform, is 
“a path from democracy to Russian-style 
autocracy,”50 and “the EU must use all its 
influence to preserve the achievements of 
the decentralization reform.”51 

Accession

The example of decentralization is indi­
cative of the close connection between 
the reintegration and the accession agen­
das. Ukraine’s reintegration objectives 
are embedded in, and their success will 
depend on, longer-term reform efforts 
to restore and strengthen the country’s 
resilience, including comprehensive in­
stitutional and legal reforms and econo­
mic recovery, all of which are “closely 
aligned with the EU accession agenda.”52 

Here again, OSCE and Vienna-based in­
terlocutors stressed the relevance of the 
OSCE’s experience in the Western Bal­
kans but also noted other examples of the 

Tetyana Malyarenko and Stefan Wolff

84

https://doi.org/10.5771/9783748917366-06 https://www.inlibra.com/de/agb - Open Access - 

https://doi.org/10.5771/9783748917366-06
https://www.inlibra.com/de/agb
https://creativecommons.org/licenses/by/4.0/


Organization working with the EU on 
pre-accession conditionality issues, such 
as in the Baltic states and the 2004 and 
2007 accession countries across Central 
and Eastern and Southeastern Europe.53 

There was also an awareness, however, 
that the OSCE, in contrast to these earlier 
experiences and ongoing projects in the 
Western Balkans, is unlikely to be as en­
gaged and effective regarding Ukraine’s 
accession,54 partly because Ukraine itself 
was seen as “unlikely to want the OSCE 
to contribute” to its accession prepara­
tions.55 

There was less skepticism among Uk­
rainian interlocutors about how welcome 
an OSCE contribution to pre-accession 
reforms would be. For example, Ukrai­
nian interlocutors noted that the OSCE 
could provide significant support to the 
Ukrainian government in the implemen­
tation of the Commission’s recommen­
dations on freedom of the media.56 

However, they also recognized that the 
OSCE’s potential support of relevant le­
gal reforms will only have maximum im­
pact in the longer term and once martial 
law has been lifted.57 In this context, it 
is also important to consider the results 
of a recent opinion poll carried out by 
the Kyiv International Institute of Sociol­
ogy.58 While there is overwhelming pub­
lic support for EU accession (77%), only 
just over a quarter of respondents (27%) 
considered it necessary to prioritize re­
forms in order to fulfil the accession cri­
teria as soon as possible. More than two-
thirds of the respondents also thought 
that further reforms were needed before 
accession (43%) or that Ukraine was no­
where near ready for accession (25%), 

confirming skepticism among our Ukrai­
nian and international interlocutors con­
cerning the likely speed of the accession 
process and the likelihood of a broader 
OSCE role within it in the immediate 
future. At the same time, some of the 
priorities identified by respondents, such 
as the fight against corruption (38%), 
prosecuting international crimes (33%), 
and aiding liberated territories (31%), 
clearly speak to existing OSCE expertise 
and could provide opportunities for the 
OSCE and the EU to co-operate on these 
issues.

However, the European integration of 
Ukraine itself faces several serious obsta­
cles. The first is state weakness and the re­
sistance of the Ukrainian elites to demo­
cratic reforms, combined with deep-seat­
ed corruption and economic degradation 
(which began before the open Russian 
invasion), which is partially offset by the 
activity of Ukrainian civil society. With 
the start of a full-scale Russian invasion, 
these existing problems have been exacer­
bated,59 and the country is now further 
from joining the European Union than it 
was before the start of the conflict.60 

The second obstacle is that there is 
an increasingly contentious debate over 
the nature of Ukraine’s accession process. 
Irrespective of their own country’s mem­
bership, there was broad support among 
OSCE and Vienna-based interlocutors for 
Ukraine’s accession to the EU.61 How­
ever, there was also an insistence that 
there cannot be any shortcuts in the ac­
cession process and that Ukraine must 
fulfil all of the Copenhagen criteria be­
fore acceding.62 Ukrainian interlocutors, 
by contrast, emphasized that the decision 
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on Ukrainian membership should first 
and foremost be a political one that takes 
into account the specific circumstances of 
the war, allowing the country to join on 
the understanding that the Copenhagen 
criteria will only be fully met at some 
point after accession.63 

The problem that arises for the OSCE 
is that, given the current set-up of its 
support for Ukraine, it has neither the 
capacity nor, more importantly, the man­
date to directly contribute to the reforms 
required under the EU accession proc­
ess. The OSCE is not an instrument of 
EU policy. Under the Memorandum of 
Understanding between Ukraine and the 
OSCE on the functioning of the PCU,64 

projects are initially proposed by Ukrai­
nian line ministries, which then negoti­
ate details with the SPU prior to sign-off 
by the Ukrainian Ministry of Foreign Af­
fairs.65 This long and bureaucratic proc­
ess and the ongoing war further reduces 
the government’s capacity to deal with 
it.66 This can be a frustrating experience 
for all stakeholders: as one interlocutor 
noted, “even an EU-funded demining 
project, which all sides agreed was a key 
priority, took more than four months 
to be approved.”67 As line ministries are 
effectively driving all project initiation, 
their priorities, including domestic polit­
ical priorities, determine which projects 
the OSCE will be asked to implement. 
Thus, “the OSCE did not, and will not, 
develop its own programs for reforming 
Ukrainian institutions”68 and instead “re­
lies on the EU and the Ukrainian gov­
ernment, which together should reach 
an agreement on the nature and scope 
of the reforms.”69 This notwithstanding, 

donor co-ordination, including between 
the EU and the OSCE, works well,70 and 
the broader recovery agenda has created 
ample opportunities for the OSCE to sup­
port aspects of the EU accession process, 
especially in relation to legal and institu­
tional reforms.71 

Recommendations

Ukraine’s recovery will be a resource-in­
tensive process requiring concerted inter­
national support and close co-ordination 
between the Ukrainian government and 
bilateral and multilateral donors. It poses 
challenges that derive from the complex 
nature of the conflict. What also makes 
Ukraine’s recovery particular is that it is 
closely tied to the country’s EU accession 
agenda.

Within the parameters and limitations 
discussed above, the OSCE can still con­
tribute to Ukraine’s recovery. Based on 
the foregoing analysis and the input re­
ceived from OSCE and Vienna-based in­
terlocutors and contacts in Ukraine, we 
offer the following recommendations.

Retain, expand, and further invest 
in analysis, monitoring, and evaluation 
capacity to proactively drive future program­
ming in consultation with key stakeholders. 
Given the limited capacity of the Ukraini­
an government, the need to avoid dupli­
cating donor efforts, and the importance 
of deconflicting projects on the ground, 
the OSCE’s unique institutional knowl­
edge and networks across Ukraine and 
in governmental institutions and non-
governmental organizations would be a 
useful, and arguably unrivalled, asset in 
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this regard. Participating States, especial­
ly those that are also members of other 
regional and international organizations 
and multilateral donor frameworks, need 
to take a leading role in this regard. 
This could take the form of a Group of 
Friends or a special representative or per­
sonal envoy appointed by the Chairper­
son-in-Office or the Secretary General of 
the OSCE.

Work more closely with other internation­
al organizations on future programming for 
Ukraine recovery efforts. Building on the 
OSCE’s experience in the Western Bal­
kans, multilateral donor co-ordination 
and co-operation should be improved 
with a view to Ukraine’s long-term recov­
ery needs. This should extend beyond 
the EU and include the UN and its spe­
cialized agencies, as well as internation­
al financial institutions. Consultations 
should also give due consideration to the 
future institutional framework of multi­
lateral donor engagement with Ukraine.

Explore expanding existing funding be­
yond predominantly Western donors. Partic­
ipating States should involve the SPU 
more closely in existing international re­
covery efforts, including the Multi-agen­
cy Donor Coordination Platform for Uk­
raine and the Ukraine Recovery Con­
ference. Existing OSCE Partners for Co-
operation could also be approached.

Facilitate entry points for the OSCE High 
Commissioner on National Minorities, the 
OSCE Representative on Freedom of the Me­
dia, and ODIHR. As long as the OSCE as 
a whole cannot provide a mandate for the 
Organization’s support of the recovery ef­
fort in Ukraine, the SPU, as it is attached 
to the Secretariat, should closely co-ordi­

nate with these institutions, which can 
act more independently and could add 
valuable critical expertise to both societal 
reintegration and EU accession efforts.

Maximize existing niche expertise and ex­
perience in the economic and environmental 
security dimension. The OSCE has well-es­
tablished expertise in facilitating projects 
anchored in (but extending beyond) its 
second dimension that are relevant to Uk­
raine, including mitigating the environ­
mental consequences of war (including 
in the context of demining) and facilitat­
ing connectivity (including customs and 
integrated border management).

Engage more directly with Ukrainian in­
stitutions at the regional and the local lev­
el. The overall success of Ukraine’s re­
covery will also depend on strengthen­
ing local resilience, and here the OSCE 
can, through existing initiatives such as 
SECI, facilitate the involvement of the 
private sector, thereby meaningfully con­
tributing to projects that aid inclusive 
economic recovery through job creation. 

Manage expectations and rebuild trust. 
At present, the OSCE has a limited (and 
indeed a diminishing) capacity to deliv­
er on its core mandate and, especially 
within Ukraine, suffers from a trust def­
icit. The Organization, key participating 
States, and donors such as the EU must 
therefore be careful to manage expecta­
tions about what the OSCE can contrib­
ute to the recovery effort within the cur­
rently existing constraints, using carefully 
selected and judiciously designed projects 
to rebuild trust in the Organization as 
a dependable partner for both Ukraine’s 
security and the security of the wider Eu­
ro-Asian and Euro-Atlantic area. Rebuilt 
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trust can then serve as a foundation for 
a more ambitious OSCE agenda for con­
tributing to Ukraine’s recovery in the lon­
ger term.
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