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Improving Functioning of Democratic Institutions as a Key Instrument in EC’s Reports

Introduction

Democracy and functioning democratic institutions are some
of the key criteria and necessary prerequisites for a country
to join the European Union (EU). First established at the Co-
penhagen European Council summit, as part of the so-called
political criteria,? it was additionally strengthened in 2020 with
the Revised Enlargement Methodology (REM) by placing the
sub-area ‘Functioning of democratic institutions’ (FoDI) in the
Fundamentals cluster (Cluster 1).2 In that sense, the role of the
European Commission (EC) and its annual country report for
candidates serve as the most relevant source of information
for the state of play in this area on which important decisions
within the accession process are made, by EC and other EU
competent bodies. The importance of credible reporting in
the FoDlI area has been once again confirmed by the decision
of the European Council (EUCO) to start accession negotia-
tions with Ukraine and Moldova, highlighting the necessity
in their respective negotiating frameworks for preparing a
roadmap for the functioning of democratic institutions.*> Fi-
nally, the newly adopted Growth Plan for the Western Balkans
emphasises the Fundamentals as a condition for EU financial
support.®

The FoDl is the sole area in the EC’s reports that does not pro-
vide an assessment of the progress and preparation levels of
candidate countries. Moreover, this is the only segment of
the Fundamentals without a proper qualitative assessment
- standing in contrast to areas on the Economic Criteria and
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Public Administration Reform (PAR).” The research focused on
the Commission 2022 Enlargement Package for the Western
Balkan countries and found inconsistencies in the EC's ap-
proach to reporting FoDlI, especially for the Governance and
Civilian oversight of the security and intelligence sector sec-
tions.® The European Policy Centre (CEP) has, based on the
findings of its three analyses on the Commission’s reporting
on FoDlI, provided certain recommendations to this EU body
on how to improve its reporting. Key recommendations sug-
gest improving consistency, providing assessment, and deep-
ening and expanding the scope and quantification of reports
in this segment.® In line with that, CEP developed a model for
quantification of the FoDl area based on a mixed approach us-
ing publicly available renowned democracy indexes.'

However, preliminary estimations indicated that many of the
last year’s recommendations were not adopted, warranting
another detailed overview of the subsequent annual reports.
Thus, this paper aims to replicate last year’s analysis using the
methodology developed for scrutinising the 2023 Enlarge-
ment Package - EC’s annual country reports for six Western
Balkan countries.” > In order to see whether and to what
extent the EC continued making the same mistakes and to
track the developments over time, a replication study is war-
ranted. In the first section, the paper will assess consistency
of reporting in the FoDlI area, providing a statistical calcula-
tion of how coherent and consistent the 2023 Enlargement
Package among the WB countries was. The second section
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will discuss key findings regarding consistency and engage
in the debate of standardised reporting against technical and
national context-adjusted reporting. The third section will
utilise the Mixed Approach Model™ to calculate and quanti-
fy the whole area of Functioning of democratic institutions
for all six WB countries. That will allow for tracking reforms
in this area over time and paint a clearer picture of the state
of affairs of the whole Western Balkan region. Finally, this
paper will offer a comparative analysis of the 2022 and 2023
Enlargement Packages in the FoDlI area, both in terms of con-
sistency of reporting and quantification of the state of play
in six countries. Comparative analysis will provide a region-
al as well as in-country assessment on a year-by-year basis.

Tracing the inconsistencies from 2022 to 2023
Enlargement Package

The paper incorporates the methodology developed original-
ly in 2023, which examines the elements covered by the Eu-
ropean Commission and the extent of this coverage. It maps
coverage differentiating four categories and classifies coun-
tries into five distinctive levels — from low to very advanced
level (see Annex I). The elements are separated into elements
explicitly assessed, elements implicitly assessed, justifiably
missing and unjustifiably missing elements. Distinction on
justifiably and unjustifiably missing elements is based on dif-
ferent national contexts, rather than on uniform criteria. More-
over, the paper aims to identify the country report with the
lowest consistency rate to point out the one where most im-
provements are needed. This study analyses the most recent
country reports for the WB6 (2023) and compares the findings
with those of the aforementioned paper. The research has
identified new elements that were not present in earlier re-
ports and excluded one from consideration. Additionally, in
line with the latest findings, some elements have been reclas-
sified compared to the previous report, resulting in some ele-
ments previously labelled as unjustifiably missing now being
considered justifiably missing, and vice versa (see Annex | for
more details). The paper maintains the consistency evaluation
scale from the 2023 methodology,' applied to each sub-chap-
ter of each country report as well as at the overall regional lev-
el (a table overview of the scale can be found in Annex I).

Sub-chapter 1: Elections

The regional consistency of the 2023 reports in the subarea
of “Elections” is at the upper end of the moderate range when
considering both explicitly and implicitly covered elements.
When justifiably missing elements are excluded, the average
consistency increases by three percentage points, raising the
grade to a good level of consistency. Despite the overall good
standing, analysing individual countries showcased a signifi-
cant decrease in the consistency of Serbia's report, which is
missing half of the elements compared to the previous year. In
terms of consistency percentage, the consistency has record-
ed a significant drop from 91 to 45 percentage points when
only explicit elements are covered on year-to-year compari-
son. A similar decrease, from 82 to 45 percentage points, is

13 See more at: Pavkovi¢, ‘Quantifying the Functioning of Democratic Institu-
tions: Developing a Reliable Model for the Western Balkans; 2-3.
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also noticeable in North Macedonia’s report. Despite Monte-
negro’s report covering more elements due to the elections
held during the reporting period and the greater coverage
of elements in the Albania report, the overall regional consis-
tency has dropped by 16 percentage points compared to the
2022 reports.’® A deeper analysis of the text from six reports
showed that this section has been missing the direct and pre-
cise Commission’s assessment of different policy elements re-
garding elections.

Delving deeper into the analysis of mapped policy elements,
some changes can be seen compared to the year before, but
in-country inconsistencies remained principal issue. Four out
of eleven elements are present in all six reports: electoral re-
form and oversight of campaign financing, current constitu-
tional or electoral legal framework, national electoral bodies,
and administrative procedures. In contrast, the dominance
of the ruling party is the least consistent element, appearing
only in the Albania report. No new elements were added to
the latest reporting. However, the national electoral bodies el-
ement has been expanded to include responses to electoral
irregularities, a feature first reported in Montenegro. Addition-
ally, the international influence element now includes foreign
interference, as evidenced by the reported involvement of the
Serbian Orthodox Church in Montenegro. The overall consis-
tency drop indicates shortcomings in the EU’s reporting meth-
odology as many elements are now omitted, which resultsin a
less comprehensive assessment. As free and fair elections are
the minimum standard for any democracy, this issue becomes
more pronounced, especially considering the election process
shortcomings across all WB6 countries.

Table 1 The level of consistency in the sub-chapter of Elections
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Sub-chapter 2: Parliament

The sub-chapter on “Parliament” is the most comprehensive
onein the FoDl in the 2023 Enlargement Package, encompass-
ing a total of 19 elements. However, the observation is that
the Commission does not fully assess the actual situation and
meritum, instead focusing on covering a wide range of ele-
ments. The sub-chapter shows a good level of regional consis-
tency, with 61% consistency for explicit elements. This rises to
70% when implicit elements are included and justifiably miss-
ing elements are excluded. However, compared to the 2022
reports, the overall regional consistency rate has declined
slightly, partly due to the inclusion of new elements which are

16 Pavkovi¢, ‘Quantifying the Functioning of Democratic Institutions: Devel-
oping a Reliable Model for the Western Balkans; 3-4.



only present in one report (see Table 2). Two new elements
have been identified in the latest report package, both pres-
ent solely in the Serbia report: abuse of the speaker’s power and
unequal treatment of the opposition. The former is justifiably
missing from other reports as such issue was not identified in
other countries, while the latter is justifiably missing only from
the Montenegro report. Consistency aside, reporting for many
policy elements comes down to mere description without
clear assessment which indeed should be a substance.

When examining the reports for each country individual-
ly, consistency ranges from moderate to advanced. Four out
of six reports show a slight decrease in the number of ele-
ments covered. Serbia has seen an improvement in consis-
tency from 82% to 88% when both explicitly and implicitly
covered elements are considered.”” The number of explicit
elements covered in Albania has improved, while the other
four reports have recorded a decline. On a year-to-year com-
parison, Kosovo recorded the biggest decline in all categories
- between 15-17 percentage points. Moreover, in Bosnia and
Herzegovina, which has the lowest consistency with 42% of
explicit elements covered, three elements are not covered
in the sub-chapter but rather in the FoDI introduction part,
leading to a lower consistency rate in the sub-chapter, creat-
ing confusion and making the assessment more difficult. The
Parliament sub-chapter, while comprehensive and regionally
consistent, highlights the need for a more nuanced and sit-
uational assessment by the Commission to address specific
country contexts effectively. Doing this would ensure that the
situation and progress in each country are accurately reflect-
ed, leading to more effective reporting.

Table 2 The level of consistency in the sub-chapter of Parliament
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Sub-chapter 3: Governance

“Governance” is the only FoDI sub-chapter that has recorded
an increase in regional consistency compared to last year.'®
Despite this increase, the consistency level remains moderate
at 54% when considering only explicitly included elements. It
rises to 63% when implicitly mentioned elements are includ-
ed and justifiably missing ones are excluded, lifting the overall

17 For consistency ratings in the 2022 Enlargement Package, see: Pavkovi¢
and Subotic.

18 For 2022 regional Governance consistency check: Suboti¢ and Pavkovic,
‘|[dentifying Inconsistencies in the 2022 European Commission’s Annual Re-
ports for WB6 - Functioning of Democratic Institutions in the Spotlight; 7-8.

consistency grade to good. However, on the individual coun-
try level, consistency ranges from some consistency with 35%
in Serbia, when explicitly and implicitly present elements are
considered, to a good level in the case of Albania and North
Macedonia reports. However, although consistency has in-
creased by ten percentage points compared to 2022, the Ser-
bia report stands out with by far the lowest consistency in this
sub-chapter, missing 11 out of 17 elements. Moreover, despite
the slight overall increase in consistency, reports on Albania
and Montenegro have noted a slight decrease, yet they have
maintained the same assessment grade as the previous year.
The overall reporting approach of the Commission for Gov-
ernance stays vague and lacks specificity, with a tendency to
focus more on policy elements on a local level at the expense
of providing a comprehensive analysis of other governance
issues.

Disparity in the policy elements covered is also present. Only
three elements out of 17 are present in all reports, which hin-
ders comparison between the countries. On the other hand, a
total of seven elements are present in one or two reports, like
transparency at the local level or access to IPA by local govern-
ments, which are significant for the functioning of democra-
cy and the EU accession process. In addition, although there
has been an improvement in consistency compared to other
sub-chapters, there are significant disparities in element cov-
erage among individual country reports. By improving those
gaps, the Commission has the ability to provide a comprehen-
sive insight into decision-making and policy execution on all
levels.

Table 3 The level of consistency in the sub-chapter of Governance
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Sub-chapter 4: Civil society

The “Civil society” sub-chapter stands out with the highest
consistency rate. Although there has been a slight decrease
compared to the previous report package, the overall region-
al consistency grade for covering explicit elements remains
good at 64%. When implicitly covered elements are consid-
ered, and justifiably missing elements are excluded, the score
rises to 75%. This represents an 11 percentage points decrease
from last year, leading to the overall grade dropping from very
advanced to good. It should be noted that the decrease is part-
ly due to the identification of two new elements. When ana-
lysing countries individually, consistency ranges from moder-
ate to advanced. Disparities range from 90% in Serbia, which



recorded a 15 percentage points or 20% increase, to 60% in
North Macedonia, which recorded a three-percentage point
decrease (see Table 4). It should be noted that the North Mace-
donia report is the least consistent one in this sub-chapter at
55% when both explicit and implicit elements are taken into
consideration. Therefore, although comparatively better de-
veloped than the rest of the FoDI sub-chapters, no matter the
slight decline in overall consistency, this one also has space for
improvement.

The high consistency level is reflected in the explicit pres-
ence of three elements - the legal and regulatory framework for
stimulating the CSO environment, institutionalised cooperation
between CSOs and state institutions, and state financial support
to CSOs - in all reports. Moreover, consistency in reporting on
Taxation/VAT refund for CSOs has improved from one country
to four. In addition, two new elements on which the EC reports
have been identified in comparison with the previous report
package, but they did not lead to an increase in consistency
level. The first is the official response to attacks against CSOs,
and the second is CSOs’ involvement at the local level. The for-
mer is included only in the Serbia report and is justifiably ab-
sent from all other reports as there were no attacks on civil
society, except from Bosnia and Herzegovina, where the ele-
ment is unjustifiably missing due to attacks on civil society in
Republika Srpska. The latter is only present in the North Mace-
donia report, which is, at the same time, comparatively the
least covered country in this sub-chapter in two consecutive
reports. On the other hand, the element Impact of pandemic
restrictions has been justifiably excluded from reports due to
the irrelevance of the issue after the pandemic has officially
ended. Despite a slight reduction in overall consistency com-
pared to the previous report package, this sub-chapter can
serve as an example of how to maximise consistency in other
sub-chapters.

Table 4 The level of consistency in the sub-chapter of Civil Society
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Sub-chapter 5: Civilian oversight of the security and
intelligence sector

Among all the FoDI sub-chapters, the “Civilian oversight of se-
curity and intelligence sector” stands out as the least consis-
tent and most disoriented. It is included in only three of the
six country reports, making it the only section not included
in every report. Accordingly, the regional level of consistency
is assessed as some, with a total of 33%. This consistency in-

creases to 40% when justifiably missing elements are not con-
sidered. Moreover, the sub-chapter’s title has changed from
the previous report, where it was labelled ‘Civilian Oversight
of Security Forces.” However, the title varies in reports where it
appears, leading to further inconsistencies. Although the title
differences in the North Macedonia and Bosnia and Herzegov-
ina reports are cosmetic, in the Serbia report, the sub-chapter
is labelled “Civilian Oversight of Security Services’, making a
significant divergence from the title of the other two. More-
over, itis positioned between the governance and civil society
sub-chapters, further diverging from other reports. Given that
the level of consistency remains unchanged from previous re-
ports, it appears that the European Commission has not made
efforts to improve this sub-area. Doing so is paramount, con-
sidering the impact the security forces and their abuse and
lack of oversight can have on democracy.

Table 5 The level of consistency in the sub-chapter of Civilian oversight
of security and intelligence sector
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Discussing (In)Consistency findings - Is there a
need for standardised reporting?

The general state of play in FoDI when it comes to tracking
consistency is not encouraging, leaving space for improve-
ment. In the category of explicitly covered elements, there has
been a drop in the assessment category from a good to a mod-
erate level of consistency, with 4 percentage points decrease.
In case implicitly covered elements are included, although it
retains good level of consistency, there is nevertheless a de-
crease in score by 8 percentage points (see Table 6). The con-
sistency issues are a result of too many technical policy ele-
ments and too wide of a scope that the Commission uses in
its reports. Therefore, it would be essential for the EC to focus
on a smaller number of key elements and provide a more di-
rect and more comprehensive assessment of these elements
for each country. This will also contribute to more consistent
reporting, as it would ease the Commission’s job, setting the
stage for wiser and better use of DG NEAR's resources for writ-
ing annual country reports.

Although CEP recommended deepening and expanding EC’s
scope when it comes to reporting FoDI back in 2023, reduc-
ing the number of reported elements in future reports is not
necessarily contrary to this proposal. This recommendation
remains valid; however, the EC should deepen and expand its



scope for elements critical for democratic development with
the aim of providing a precise and unambiguous assessment
of the state of play. The debate on standardising EC coun-
try reports versus giving priority to national contexts is not,
and should not be, mutually exclusive. The optimal approach
would be to standardise the reports in the sense that each
report covers critical elements regarding functioning democ-
racy while allowing flexibility to account for country-specific
developments.™

Table 6: Consistency level per country

WB WB
ALB BIH KOS MKD MNE  SRB Avg. Avg.
2023 2022%
Elements
explicitly covered 66%  56%  45% 63% 58%  56% | 57% @ 61%
by the report
Elements
(explicitly &
implicitly) covered 66% 56% 48% 63% 60% 61% | 59% 64%
by the report

Elements explicitly
& implicitly
covered by the
report without
the elements
that are justifiably
missing

71%  59%  54% 67% 62% | 65% 73%

The analysis of the assessment of the FoDI reporting high-
lights significant qualitative shortcomings in the Commission’s
methodology. The reports appear to try to cover as many el-
ements as possible without delving into the substance or
providing some qualitative analysis, diminishing the reports’
value. Moreover, for certain elements, the assessments are
vague, missing the opportunity to provide a precise assess-
ment. For instance, in the “Elections” sub-chapter, many points
are reported by simply referencing the ODIHR report, with
little additional explanation or analysis that could enhance
the understanding of the situation. In the case of the “Parlia-
ment” section, despite overall good statistics when it comes to
consistency levels, overlooking elements such as the unequal
treatment of opposition, internal party democracy, or usage of
urgent procedures in some countries blurs the real state of play.
This leads to the conclusion that the Commission needs to
create a standard for reporting when it comes to cornerstone
elements and subsequently provide its own qualitative assess-
ment using all available sources.

Alongside qualitative shortcomings, significant disparities
among the country reports effectively prevent comparison.
The “Governance” sub-chapter is a good example as it pro-
vides very limited information, omitting some critical ele-
ments closely related to democracy. Division of power and ju-
risdiction within the executive and between different branches,
polarisation between local and central authorities, citizens’ trust
in the government, and foreign interference in policy-making are
some crucial elements in this area that deserve their place in

19 When it comes to CEP methodology (Mixed Approach Model), in order to
avoid lower consistency among the countries due to country-specific poli-
cy elements in their respective EC reports, researchers introduced the cate-
gorisation of justifiably and unjustifiably missing elements. The goal was to
exclude country-specific elements from the final calculation of consistency
ratings in order to provide a fair and unbiased assessment.

20 Source: Suboti¢ and Pavkovi¢, ‘Identifying Inconsistencies in the 2022 Eu-
ropean Commission’s Annual Reports for WB6 - Functioning of Democratic
Institutions in the Spotlight; 10.

country reports.?' Furthermore, there are numerous instances
where the Commission assesses whether measures were un-
dertaken without evaluating the quality of those measures,
thus omitting to highlight the actual problem. A notable ex-
ample is the Commission’s reporting in Serbia report on the
adoption of media laws, which were criticised by civil society.
Additionally, the observation that the European Commission
has replicated sections from previous reports, particularly in
the “Civil Society” sub-chapter, suggests a lack of effort in up-
dating and improving the reports, thereby undermining their
relevance. Overall, the EU’s approach to the qualitative assess-
ment of FoDI lacks the necessary precision needed for im-
pactful analysis. Thus, the EU should also focus on enhancing
the depth and quality of its qualitative assessments. By doing
so, the Commission would elevate the overall quality of the
reports and enable more meaningful comparisons between
countries.

Quantifying FoDl in 2024

In the second part of the analysis, the paper aims to identify
clear numerical ratings in the subarea covering the function-
ing of democratic institutions in WB6 - by quantifying ele-
ments mapped in the previous section. In order to manage
this complex task, the paper employs the Mixed Approach
Model, developed originally in 2023 for quantifying the Com-
mission’s 2022 Enlargement Package.?> The Model is based on
the careful selection of various indicators from third-party in-
dexes following the EC’s approach in reporting and mapping
policy elements in six country reports. While more details
about the process of quantifying this sub-area can be found in
Annex Il in this part the analysis will focus on the final results
of quantification for six Western Balkan countries. By using
the same model, it will be possible to compare the results in
the FoDlI of six countries across multiple years. Since several
additional elements have been identified in the latest Enlarge-
ment Package, this paper also tried to quantify these elements
as well. In that sense, there has been a very limited deviation
from the original methodology of the Mixed Approach Model.
However, this deviation serves only for more precise measure-
ment and quantification of the FoDlI.

The methodology follows the EC's approach of five sub-chap-
ters: “Elections’, “Parliament”, “Governance”, “Civil society’, and
“Civilian oversight of security forces”. It uses third-party de-
mocracy indexes: Freedom House’s Freedom in the World and
Nations in Transit, as well as the Democracy Report of the Vari-
eties of Democracy (V-Dem). Drawing from their databases, it
cross-references identified policy elements in Section 2 with
indicators and sub-indicators of these indexes. Afterwards,
these are rescaled on a 1-5 scale and used to calculate and
quantify FoDI.?® Out of five sub-chapters, “Elections” and “Civ-
il society” are covered to the greatest extent (90% and 87%
respectively), followed by “Parliament” (67%), while “Gover-
nance”is covered very low (with only 33% coverage at best).?*
Lastly, “Civilian oversight of security forces” is not possible to
quantify due to the Commission’s very high inconsistency in

21 Porde Dimitrov and Anesa Omeragi¢, ‘The Commission’s Assessment of
the Functioning of Democratic Institutions: Adding the Missing Puzzle Pieces;
22 September 2023, https://cep.org.rs/en/publications/the-commissions-as-
sessment-of-the-functioning-of-democratic-institutions-adding-the-miss-
ing-puzzle-pieces/.

22 Pavkovi¢, ‘Quantifying the Functioning of Democratic Institutions: Devel-
oping a Reliable Model for the Western Balkans.

23 Pavkovi¢, 2-3.

24 Pavkovi¢, 12-18.



reporting and the lack of international indexes dealing with
control over security forces.

Sub-chapter 1: Elections

Securing free and fair elections in accordance with the highest
European standards is imperative for a country aspiring to EU
accession. Looking individually at countries, for the majority
of them, all three observed indexes assess them more or less
similarly. The biggest discrepancy can be observed in the case
of Kosovo, where Nations in Transit rates its elections sections
at 2.68, while both V-Dem and Freedom in the World rate it sub-
stantially higher — 3.89 and 4.14, respectively (see Table 6). The
consistent ratings by all three indexes validate the assessment
of the electoral standards in these Western Balkan countries,
despite the notable outlier of Kosovo.

Table 1 Elections average rating

ALB BIH KOS MNE MKD SRB

Freedom in the World 4.00 2.86 4.14 3.86 4.00 3.00
Nations in Transit 3.18 335 268 335 335 2.84
V-Dem 343 338 3.89 357 341 263
Average 354 320 357 359 359 2.82

Figure 1 Progress of WB countries in Elections sub-chapter from 2022 to
2023

Year ALB BIH KOS MNE MKD SRB
2023 3.54 3.20 3.57 3.59 3.59 2.82
2022% 3.45 3.17 3.44 3.31 3.51 3.04

Quantification of the elections showed that almost all coun-
tries, with the exception of Serbia, recorded moderate ratings,
between 3 and 4. This section paid particular attention to gen-
eral democratic standards, minority representation, work of
national electoral bodies, legal framework and implementa-
tion of reforms in the election area, disparities between po-
litical parties, and others.?® When compared with quantified
elections results in 2022, Albania, Bosnia and Herzegovina,
Kosovo, Montenegro and North Macedonia achieved better
results in 2023. These five countries are in the right direction
when it comes to further progress towards EU membership.
On the other hand, Serbia was the only country to backslide,
from a 3.04 rating in 2022% to 2.82 in 2023 (see Figure 1). Elec-
toral irregularities in general and local elections of December
2023 have certainly affected Serbia’s lower rating in this seg-
ment. However, the negative trend when it comes to the state
of play in organising elections in Serbia has been recognised
in a longer timespan.? In order to improve its rating, Serbia
needs to implement all outstanding OSCE/ODIHR recommen-
dations.? Current developments do not look encouraging as
Serbia is far from the necessary standards established in Co-
penhagen criteria.

25 Pavkovi¢, 4.
26 See Table 12 in Annex | for a detailed list of observed elements.

27 Pavkovi¢, ‘Quantifying the Functioning of Democratic Institutions: Devel-
oping a Reliable Model for the Western Balkans; 4.

28 Mila Stankovic, ‘Zavrini izvestaj Posmatracke misije Crte; CRTA (blog), 14
February 2024, https://crta.rs/zavrsni-izvestaj-posmatracke-misije-crte/.

29 OSCE, ‘Early Parliamentary Elections, 17 December 2023; accessed 19 July
2024, https://www.osce.org/odihr/elections/serbia/556500.

Progress of countries’ Election scores

3.6

35 /

34

33

Score

3.2
3.1
3.0
29

2.8

2022 Year 2023

ALB BIH KOS

MNE MKD SRB

Sub-chapter 2: Parliament

The “Parliament” section analyses key functions of the high-
est representative body in WB6, including parliament’s control
over the executive, its role in EU integration, transparency of
work, electing officials, and other constitutional functions.®® A
new policy element was added this year — Unequal treatment of
opposition. This element is covered only by the Freedom in the
World report by Freedom House. On the other hand, the newly
mapped element Abuse of speaker’s power was not possible to
match with any other indicators in three observed democracy
indexes. The introduction of this element in the newest report
and the inability to match it in any third-party report is one of
the reasons why the Commission itself needs to develop its
quantification methodology. When one compares ratings of
this area among different indexes (Freedom in the World, Na-
tions in Transit and Democracy Report), it can be seen that there
are no big discrepancies per country. A notable difference can
only be spotted in the case of Kosovo, where Nations in Transit
deviate compared to V-Dem and Freedom in the World indexes
(see Table 7).

Table 2 Parliament average rating

ALB BIH KOS MNE MKD SRB

Freedom in the World 3.80 3.00 3.80 3.80 4.00 320
Nations in Transit 3.18 335 2.34 3.18 335 2.84
V-Dem 325 3.19 361 352 336 3.02
Average 341 3.18 322 350 357 3.02

When the 2023 average ratings for “Parliament” are compared
with the same category in 2022, analysis shows that all coun-
tries except Kosovo have made progress. Kosovo recorded a

30 See Table 13 in Annex | for a detailed list of observed elements.



negligible decrease from 3.23 to 3.22.3' On the other hand,
Bosnia and Herzegovina made the best progress, from 2.57 in
20223210 3.18in 2023 (see Figure 2). All six countries recorded
moderate ratings, between 3 and 4. This range indicates that
while there have been improvements, there is still substantial
room for strengthening the work and role of their respective
parliaments on the European path. These findings highlight
the ongoing need for reforms and capacity-building efforts to
ensure that parliaments can more effectively fulfil their legis-
lative, oversight, and representative functions as part of coun-
tries’ progress toward European integration.

Figure 2 Progress of WB countries in Parliament sub-chapter from 2022
to 2023

Year ALB BIH KOS MNE MKD SRB
2023 341 318 322 350 357 302
2022 324 257 323 329 341 296
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Sub-chapter 3: Governance

“Governance”is the most challenging area to quantify for sev-
eral reasons. Firstly, the level of coverage is very limited, mak-
ing it difficult to gather comprehensive and representative
data across all relevant aspects of governance. This lack of ex-
tensive data hinders the ability to accurately assess and com-
pare governance standards and practices across different re-
gions. Secondly, policy elements from EC reports, even when
cross-referenced with third-party indexes, are insufficient to
provide a complete and nuanced understanding of the “Gov-
ernance” sub-chapters in all countries. These policy elements
and indexes often fail to capture the full spectrum of gover-
nance issues, including informal practices, local governance
dynamics, and the influence of non-state actors. Consequent-
ly, all ratings calculated for “Governance” should be taken with

31 Pavkovi¢, ‘Quantifying the Functioning of Democratic Institutions: Devel-
oping a Reliable Model for the Western Balkans; 5.

32 Pavkovi¢, 5.

caution. Although they provide insight, they may not fully re-
flect the complexities, variances, and subtleties of the gover-
nance issues present in each country. This fact is yet another
argument in favour of encouraging the European Commission
to quantify reports’ findings in its own way.

Table 3 Governance average rating
ALB BIH KOS MKD SRB
Freedom in the World 367 267 367 367 367 3.00

MNE

Nations in Transit 335 2.51 2.34 3.01 3.18 2.84
V-Dem 3.05 295 2.90 376 31 342
Average 336 271 297 348 332 3.09

Taking a look at the 2024 Governance ratings, there have not
been major discrepancies within country ratings among the
three indexes. The most notable difference can be observed
again in the case of Kosovo, where Freedom House’s Freedom
in the World and Nations in Transit put this country in two dif-
ferent categories (see Table 8). Bearing in mind methodolog-
ical limitations and the fact that Nations in Transit cover only
33% of policy elements reported by the Commission in its an-
nual country reports, fluctuations among ratings are not sur-
prising. When compared to last year’s quantification, “Gover-
nance” has slightly improved in Albania, BIH, and Montenegro,
while a slight decline in rating is recorded in Kosovo, North
Macedonia and Serbia. Overall, the 2023 “Governance” ratings
indicate minor fluctuations, highlighting the nuanced nature
of governance assessment across different indexes.

Figure 3 Progress of WB countries in Governance sub-chapter from
2022 t0 2023

Year ALB BIH KOS MNE MKD SRB
2023 336 2.71 297 348 332 3.09
2022 332 2.64 311 330 344 327
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Sub-chapter 4: Civil society

“Civil society” segment of EC reports is, alongside “Parliament’,
the most coherent and consistent part of FoDI. This fact makes
quantification easier and more precise. What is important to
note is that two new elements have been added for quanti-
fication: Official response to attacks against CSOs and CSOs’ in-
volvement on a local level. These two elements are taken into
account as part of the “Civil Society” indicator in the Nations
in Transit report, while there is no equivalent indicator in the
Freedom in the World report. Although the Commission re-
ports on civil society coherently and consistently, there is a
gap in matching all EC’s policy elements with third-party in-
dexes. This gap underscores the necessity for continuous im-
provement in data collection and reporting methodologies
to ensure comprehensive and accurate assessments in future
analyses. It also speaks in favour of the Commission’s own ap-
proach in quantifying this area.

Table 4 Civil society average rating

ALB BIH KOS MNE MKD SRB

Freedom in the World 4.00 350 4.00 4.00 4.00 3.00
Nations in Transit 351 317 351 385 351 3.85
V-Dem 3.96 3.79 3.92 401 4.01 3.35
Average 382 349 3.81 3.95 384 340

The Western Balkans as a region recorded a moderate rating
in the “Civil society” sub-chapter. All six countries scored be-
tween 3.40 and 3.95 (see Table 9). Albania, North Macedonia,
and Kosovo improved their civil society ratings in 2023 com-
pared to 2022, while BIH, Montenegro and Serbia experienced
a slight decrease (see Figure 4). Score changes, be they in-
crease or decrease, are very limited. However, civil society is
the best-ranked sub-chapter for every single country. Reach-
ing higher scores in civil society is a low-hanging fruit for
candidate countries compared to other sub-chapters, which
require much more work by individual countries in order to
reach better scores. This helps countries to increase their over-
all FoDI scores, while elections, parliament, and governance
should weigh more in the final count, given their relevance
for the functioning of democratic institutions. This means that
in a potential future quantification of FoDlI, the EC might con-
sider the approach of weighing some sub-chapters more than
others in the final assessment.

Figure 4 Progress of WB countries in Civil society sub-chapter from 2022
to 2023

Year ALB BIH KOS MNE MKD SRB
2023 3.82 349 3.81 395 3.84 340
2022 3.78 354 3.79 3.96 3.79 344

Progress of countries’ Civil society sub-chapters from 2022 to 2023
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Comparing FoDI state of play in 2022 and 2023

MNE MKD SRB

In the previous section, necessary data for quantifying FoDlI
were collected, and four sub-chapters following the EC’s ap-
proach (“Elections’, “Parliament’, “Governance’, and “Civil so-
ciety”) have been quantified on a 1-5 scale. By doing it, the
requirement for quantifying the whole FoDI chapter has been
fulfilled. Table 10 shows the final ratings for WB6 calculated
based on average values for the sub-chapters. “Civilian over-
sight of security forces” has been excluded from the calcula-
tion as it was not possible to quantify it for the reasons ex-
plained above.

Table 5 Final quantified ratings for WB6 (2023 & 2024)

ALB  BH KOS MNE MKD SRB  Regionalavg.
Elections 354 320 357 359 359 282 339
Parliament 341 318 322 350 357 302 3.32
Governance 336 271 297 348 332 309 3.16
Civil Society 382 349 381 395 384 340 372
FoDI Avg. 2023 353 315 339 363 358 308 340
FoDI Avg.2022% 345 298 339 350 354 318 334
Avg.changeinp.p. 008 0.7 000 013 004 -0.10 0.06
Avg.changein% 232 570 000 371 113 -3.14 1.80

33 Pavkovi¢, ‘Quantifying the Functioning of Democratic Institutions: Devel-
oping a Reliable Model for the Western Balkans..



Taking alook at the final results, one can conclude that all coun-
tries achieved moderate ratings (between 3 and 4). In order to
fulfil Copenhagen criteria, countries aspiring for EU member-
ship should aim to achieve higher ratings, over 4 and as close
as possible to 5 - the best on a 1-5 scale. When these ratings are
compared with the results from the 2023 quantification, three
main conclusions may be drawn. First, there have not been ma-
jor changes within countries. Second, four countries recorded
limited progress compared to 2023, while Kosovo saw a stag-
nating trend (see Table 10). More serious overall backsliding in
FoDI can be observed in Serbia, which is caused by a substan-
tial rating decline in the “Elections” sub-chapter. Third, Bosnia
and Herzegovina is the only country that managed to level up
to a higher category (moderate rating — over 3) and catch up
with the rest of the region. It seems like the decision to grant
this country candidate status in 2023 and to open negotiations

with the EU in 2024 had a positive impact on accelerating
reforms in the FoDI area. The region as a whole recorded a
slight rating increase; however, this is not enough for these
countries to be able to access the EU. Persisting issues in se-
curing a level playing field for elections, dominance of ruling
parties, weak parliaments and inability to exercise full con-
trol over the executive are some of the primary obstacles in
almost all Western Balkans countries. There will be no short-
cuts for any country if these systemic problems are not ad-
dressed prior to the conclusion of accession negotiations.

Average FoDI scores for WB6 from 2022 to 2023
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Conclusion

This paper gains significance amidst ongoing difficulties in
the region to firmly establish democratic standards and wid-
er geopolitical turmoil, recognising the urgency of the matter.
By enhancing the EC’s reporting mechanisms, the aim is to
fortify democracy development within the Western Balkans,
contributing to the European integration of the region. The
pursuit of this objective is justified for several key reasons.
Firstly, the region struggles with managing democratic insti-
tutions, jeopardising its stability, governance legitimacy, and

EU enlargement prospects. Secondly, the Commission’s
current methods are inadequate for accurately assessing
critical areas such as “Elections’, “Parliament’, “Governance”,
“Civil society”, and “Civilian oversight of security forces
and the intelligence sector” Without thorough evalua-
tions, the EU risks missing essential aspects of democrat-
ic progress or backsliding in candidate countries. Lastly,
the European Council's support for gradual integration
highlights the necessity for robust assessment mechanisms
to ensure the credibility and reliability of annual reports,
which are crucial for determining access to increased ben-
efits throughout the accession process. The same was called
for as part of the Model for Staged Accession to the EU,
simultaneously calling improving the merit-based process
founded in EC's reports. Considering the importance of the
FoDlI for future EU member states, we are past the time when
Commission reports can use diplomatic and vague language
in its annual country reports.

Analysis of the 2023 EC's Enlargement Package for the West-
ern Balkans showcased that the Commission is still dealing
with similar problems identified in the 2022 report pack-
age. Primary issues with the FoDI reporting remain the fol-
lowing: lack of assessment on progress and preparedness,
varying degrees of consistency in reporting among the
countries with a multitude of policy elements mentioned
in the reports, among which some do not have substantial
relevance for democracy, and consequently, lack of compa-
rability among reports. Another persisting issue is the fact
that half of the countries are still missing the sub-chapter
“Civilian oversight of the security and intelligence sector’,
all the while the reporting in this segment requires an over-
haul of EC's approach. Moreover, the overall consistency of
reporting across all sub-chapters dropped compared to the
previous Enlargement Package. With that in mind, the Com-
mission should reconsider its reporting approach in order
to focus more on explicit reporting on policy elements of
direct effect and higher importance on democratic func-
tioning. In other words, the EC needs to re-prioritise report-
ing on substantial elements and unburden the report from
unnecessary technical details. It is of utmost importance
for the Commission to balance out the standardisation of
reports, which means careful selection of pertinent ele-
ments reported across all countries, and technical and coun-
try-specific details in the upcoming Enlargement Package.

Finally, it needs to be emphasised that the quantification of
annual assessments remains the most intuitive, clear, and
transparent method for communicating how far a candi-
date has gone on its path to EU membership. Quantification
may lead to continuous improvements in data collection
and reporting methodologies. The paper’s Mixed Approach
Model for quantification is an effective tool for gauging the
overall state of play and the trajectory of reforms over time
in the area of FoDI. By successfully approximating reality, it
serves as a compelling example of how quantification can be
achieved. However, its key limitation lies in the fact that cer-
tain policy elements are not covered by the third-party in-
dexes used in the Model. Therefore, the Commission should
consider this Model as a pilot example and work towards de-
veloping its own comprehensive quantification mechanism
for levels of preparedness and progress of the FoDl area. By
adopting such a mechanism, the Commission would ensure
a more objective and comparable assessment across candi-
dates, ultimately leading to a fairer and more effective EU
enlargement process.
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Annex | - Mapping policy elements in EC annual country reports

Legend:

v

@- element partially present or implicitly assessed in a country report

O - element justifiably missing from a country report

Table 6 Scale for rating the level of consistency

Rating % Description
0-20 Low level
21-40 Some level
Rating 3 41-60 Moderate level
61-80 Good level

81-100 Very advanced level

Table 7 Elections - Identifying elements in 6 EC reports

ALB BIH KOS MKD MNE SRB

Electoral reform and oversight of campaign financing (e.g. addressing
recommendations of OSCE/ ODIHR, EU election observation mission,
Venice Commission, GRECO)

Involvement of local civil society or citizens— effectiveness of oversight

The dominance of the ruling party/coalition (access to media, pressure
on the public sector)

Current constitutional or electoral legal framework

Gender balance in the latest elections (regular or by-elections)

Minority/ethnic representations/discrimination and access to political
power

Campaign (political party) financing and disparities

General democratic standards of latest elections (fair, competitive, free,
regular, inclusive ...)

National electoral bodies (involvement, effectiveness or need to reform,
response to appeals on irregularities)

International influence/foreign interference

Administrative procedures (processes related to elections, procedural
shortcomings, technical limits...)

Table 8 Parliament - identifying elements in 6 EC reports

ALB BIH KOS MKD MNE SRB

Summary of the latest parliamentary election

Share of women among MPs / gender equality

Political parties - changes in the distribution of political power com-
pared to the previous period

Oversight function over executive (interpellations, annual reports. ..)

Parliament's role in the EU integration and Committee for the Stabilisa-
tion and Association process/ EU Integration Committee

Transparency (live streaming, publication of parliamentary documenta-
tion, statistics)

Parliament's consultation with civil society

Electing/ appointing officials

Inquiry committees

Exercising constitutional function (legislative output initiative)

34 Element present in FoDlI introduction
35 Element present in FoDlI introduction
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Ethical standards / Code of Ethics/ Inflammatory / inappropriate
language / physical altercation

Registration and political parties funding

Employing urgent/shortened procedures

Parliamentary representation of national minorities

Political polarisation (e.g. Interparty dialogue, effects on the
functioning of Parliament)

Unequal treatment of opposition

Abuse of speaker’s power

Rules of procedure / technical innovations/administration
processes

Internal party democracy

Table 9 Governance - identifying elements in 6 EC reports

Local self-government and decentralisation

National EU integration structures, i.e. Administration
coordination, expertise and capacities on EU integration

Overall focus on EU-related reforms

Executive output (legislative initiative, legislative output)

Opportunities for local participation and consultation

Women'’s representation in local governments

Women'’s representation in national government

Inter-ethnic relations

Coordination between central and local levels of governance

Transparency at the local level and communication to the
public

Appointments made by the executive bodies (interview)

Local governments/administrative units, i.e. financial resources,
administrative capacities, quality of services

Government effectiveness and coalition stability

Access to IPA by local governments

Local governments’involvement in EU integration

Territorial planning

Overview of Government'’s programme

Table 10 Civil society - identifying elements in 6 EC reports

ALB BIH KOS MKD MNE SRB

Legal and regulatory framework for stimulating CSO environment

Institutionalised cooperation between CSOs and state institutions

Institutional bodies voicing priorities of CSOs

State’s financial support to CSOs

Right to freedom of assembly and association

Attacks against CSOs

Official response to attacks against CSOs

AR SRS O RS O RYAS

Consultations/Involvement of CSOs in EU integration process

CSOs involvement on local level

Volunteering

Taxation/VAT refund for CSOs

36 Element present in FoDlI introduction
37 Element present in FoDlI introduction
38 Element present in FoDlI introduction
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Table 11 Civilian oversight of security forces - identifying elements in 6 EC reports
ALB* BIH KOS* MKD MNE*! SRB*
Parliamentary oversight
Executive and other institutional bodies oversight

Legal framework

Human rights and freedoms of defence personnel*

Table 12 Newly added elements

Abuse of the Speaker’s power
Parliament
Unequal treatment of opposition

Official response to attacks against civil society
CSOs involvement on local level

Justification for change of classification between justifiably and unjustifiably missing elements

In the Bosnia and Herzegovina report, element Political parties — changes in the distribution of power compared to the previous
period is unjustifiably missing as such changes took place following the elections. Regarding newly added elements in the Par-
liament sub-chapter, Abuse of Speaker’s power is justifiably missing as no such cases were reported in other WB6 except for Ser-
bia. Moreover, Unequal treatment of opposition is justifiably missing only in the Montenegro report, as there were no instances
of such conduct. Due to the intensification of inter-ethnic relations, the element is now classified as unjustifiably missing from
Albania, Montenegro and Serbia reports. Lastly, Attacks against CSOs element has been changed from justifiably to unjustifiably
missing due to the attacks on the civil society in the reporting period.

Annex Il - Quantifying FoDI

Elections

Table 13 Selected elements from the FH'’s Freedom in the World 2024 Report for Western Balkan countries after rescaling

ALB BIH KOS MNE MKD SRB
Al 4 3 4 4 4 3
A2 4 3 4 4 4 3
A3 4 2 4 3 4 2
B1 4 4 4 4 5 4
B2 4 3 5 5 4 2
B3 4 2 4 3 3 3
B4 4 3 4 4 4 4
Elections average rating 4.00 2.86 414 3.86 4.00 3.00

Table 14 Selected elements from the V-Dem’s 2024 Democracy Report for Western Balkan countries after rescaling

ALB BIH KOS MNE MKD SRB
v2elintim 3.87 392 4.44 4.20 4.06 291
v2x_polyarchy 3.04 3.04 3.68 332 3.24 244
V2PepwWrsoc 4.07 313 4.00 363 3.18 324
v2elembaut 33 3.79 3.99 348 340 261
v2elembcap 3.70 412 4.00 359 357 329
v2elirreg 262 230 322 321 3.02 1.30
Elections average rating 343 3.38 3.89 3.57 341 263

39 The sub-chapter not present in the country report.
40 The sub-chapter not present in the country report.
41 The sub-chapter not present in the country report.
42 The sub-chapter was placed as 4th sub-chapter, instead of 5th as is the case with other reports and is labeled as "Civilian oversight of security service’

43 Although human right and freedoms are an essential part of democracy, this element in the context of defence personal is not a necessary indicator of the
state of democracy.
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Table 15 Selected elements from the FH’s Nations in Transit 2024 Report for Western Balkan countries after rescaling

Electoral Process

Elections average rating

Parliament

ALB
3.18
3.18

BIH
335
3.35

KOS
268
2.68

MNE
3.18
3.18

MKD SRB
335 2.84
335 2.84

Table 16 Selected elements from the FH's Freedom in the World 2024 Report for Western Balkan countries after rescaling

A2
B1

B4
C1
a

Parliament average rating

ALB

RS U NN

KOS

o w A A~ N N

MNE
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Table 17 Selected elements from the V-Dem 2024 Report for Western Balkan countries after rescaling

v2Igfemleg
v2xlg_legcon
v2cscnsult
v2lginvstp
v2lgcomslo
v2lglegplo
v2x_horacc
v2dIicountr
v2psbars
v2eldonate
v2lgdsadlo
Political Polarization
v2pscnsinl

Parliament average rating

ALB
2.90
3.84
264
340
340
3.88
4.08
2.18
4.73
3.12
3.65
2.74
1.70
3.25

BIH
2.02
2.88
244
2.21
4.02
4.96
312
2.70
4.69
3.10
2.85
4.26
2.21
3.19

KOS
2.78
3.68
3.58
3.03
4.35
4.96
412
2.54
4.80
3.25
4.25
3.69
1.92
3.61

MNE
212
3.80
3.04
342
4.40
4.84
4.20
291

4.82
3.22
3.25
417
1.63
3.52

MKD SRB
4 3
5 4
4 4
4 3
3 2

4.00 3.0

MKD SRB

327 307
340 252
3.00 226
3.16 2.00
3.79 3.71
4.90 432
352 284
253 229
419 423
324 3.15
299 325
408 411
1.64 149
336 302

Table 18 Selected elements from the FH’s Nations in Transit 2024 Report for Western Balkan countries after rescaling

Electoral Process

Elections average rating

Governance

ALB
3.18
3.18

BIH
335
3.35

KOS
2.34
2.34

MNE
3.18
3.18

MKD SRB
335 2.84
3.35 2.84

Table 19 Selected elements from the FH's Freedom in the World 2024 Report for Western Balkan countries after rescaling

B4
C1
a

Governance average rating

ALB

BIH
3
3

267

KOS

MNE

3.67

MKD SRB
4
3

367 3.00




@ EUROPEAN POLICY CENTRE Discussion Paper

Table 20 Selected elements from the Varieties of Democracy 2024 Report for Western Balkan countries after rescaling

ALB BIH KOS MNE MKD SRB
v2ellocpwr 4.06 393 4.08 444 4.60 4.10
v2exdfpphg 2.06 244 1.72 384 1.76 3.12
v2exfemhog* / / / / / /
e_wbgi_gee® 3.04 247 / 2.99 2.96 3.04
Governance average rating 3.05 2.95 2.90 3.76 3.11 342

Table 21 Selected elements from the FH’s Nations in Transit 2024 Report for Western Balkan countries after rescaling

ALB BIH KOS MNE MKD SRB
Local Democratic Governance 335 2.51 2.34 3.01 3.18 2.84
Governance average rating 3.35 2.51 2.34 3.01 3.18 2.84

Civil society

Table 22 Selected elements from the FH's Freedom in the World 2024 Report for Western Balkan countries

ALB BIH KOS MNE MKD SRB
E1 4 4 4 4 4 3
E2 4 3 4 4 4 3
Civil society average rating 4.00 3.50 4.00 4,00 4.00 3.00
Table 23 Selected elements from the V-Dem 2024 Report for Western Balkan countries after rescaling
ALB BIH KOS MNE MKD SRB
V2XCS_CCSi 4.40 432 4.28 4.44 4.36 3.68
v2cscnsult 2.64 244 3.58 3.04 3.00 2.26
v2csprtcpt 433 3.76 3.19 365 3.76 332
V2x_cspart 3.80 3.68 3.60 3.64 3.68 3.08
Freedom of peaceful assembly 412 440 4.50 4.77 4.58 4.05
V2Csreprss 447 4.12 4.35 452 4.64 3.69
Civil society average rating 3.96 3.79 3.92 4.01 4.01 335
Table 24 Selected elements from the FH's Nations in Transit 2024 Report for Western Balkan countries after rescaling
ALB BIH KOS MNE MKD SRB
Civil society 351 3.17 351 3.85 351 3.85
Civil society average rating 3.51 3.17 3.51 3.85 3.51 3.85

44 No data.

45 This indicator is available only for 2022, nonetheless it is taken into consideration in order to provide wider scope of the assessment. These is no available
data for Kosovo.
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