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The Role of the OSCE in Countering 
Transnational Repression Across the 
OSCE Region
Policy paper

The analysis and recommendations presented in this document draw on insights from the side event “Repression 
Without Borders? Confronting Transnational Repression in Europe,” held on 16 October 2025 as part of the 
Warsaw Human Dimension Conference. The session brought together experts Eleonora Mongelli (FIDU), Alex 
Tinsley (Doughty Street Chambers), Alex Prezanti (State Capture Accountability Project), and Simon Papuashvili 
(IPHR) to discuss strategies for addressing transnational repression across the OSCE region.

BACKGROUND / PROBLEM STATEMENT

Transnational repression (TNR) refers to foreign government conduct perpetrated (or having impact) 
on the territory of another state, including but not limited to assassinations, violence, intimidation, 
harassment, illegal deportations, abductions, digital threats, Interpol and extradition abuse, strategic 
lawsuits against public participation, unlawful asset appropriation and revocation of travel documents, 
aimed at intimidating, silencing, coercing, harassing, or harming members of exiled communities and 
those who support them.1 

TNR strikes at the heart of the OSCE’s comprehensive concept of security. It erodes trust between 
States, weakens the rule of law, and undermines the safety of exiled communities and host societies 
alike. When one State exports repression, it imports insecurity for all. The phenomenon sits squarely 
at the intersection of the OSCE’s human dimension and politico‑military dimension by violating human 
rights and fundamental freedoms while generating cross‑border security risks.

Despite growing recognition of TNR as a systemic, strategic challenge,2 responses across the region 
remain fragmented. There is no common definition or shared understanding; national legal and policy 

1	 International Partnership for Human Rights. (2025, June). Position paper: The need for a Council of Europe Convention 
on transnational repression. https://iphronline.org/wp-content/uploads/2025/06/position-paper_convention-on-prevention-of-
transnational-repression_24.06.2025.pdf

2	 Parliamentary Assembly, “Transnational repression as a growing threat to the rule of law and human rights: 
Report by the Committee on Legal Affairs and Human Rights”, 5 June 2023, available at: https://pace.coe.int/
pdf/256e9019f883b202d16a9c4b4771cba8a8699a84efd6205d2c2f23ea9e244dd7/doc.%2015787.pdf; Freedom House, “NEW 
REPORT: More Governments Engaged in More Transnational Repression during 2022”, 6 April 2023, available at: https://
freedomhouse.org/article/new-report-more-governments-engaged-more-transnational-repression-during-2022.; European 
Parliament, Resolution on the EU Guidelines on Human Rights Defenders, P9_TA(2023)0086, 16 March 2023.; European 
External Action Service, “Council Conclusions on EU Priorities in UN Human Rights For a in 2024”, 23 January 2024, available 
at: https://www.eeas.europa.eu/delegations/un-geneva/council-conclusions-eu-priorities-un-human-rights-fora-2024-0_en; 
European Parlaiment DROI Subcommittee, Study on Transnational repression of human rights defenders: The impacts 
on civic space and the responsibility of host states, June 2025, available at https://www.europarl.europa.eu/RegData/etudes/
STUD/2025/754475/EXPO_STU(2025)754475_EN.pdf; OHCHR, ‘Transnational Repression: What is Transnational Repression?’ 
(18 June 2025) available at https://www.ohchr.org/sites/default/files/documents/publications/transnational-repression-1-en.pdf; 
UN Human Rights Council Resolution 58/23 (4 April 2025) UN Doc A/HRC/RES/58/23 (HRC Res 58/23) available at https://
docs.un.org/en/A/HRC/RES/58/23  
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frameworks diverge widely; and cooperation mechanisms are often ad hoc, reactive, or siloed. Victims 
face obstacles to remedy due to attribution challenges and issues of diplomatic and functional immunity. 
Abusive use of international police cooperation, particularly via INTERPOL,3 persists, while oversight and 
redress mechanisms are at risk of being weakened. These gaps enable repeat cross‑border offending 
and contribute to a climate of impunity.

Illustrative casework reveals recurrent patterns: a single perpetrator or network operating across 
multiple jurisdictions; inconsistent legal characterisation of TNR (treated as ordinary crime, espionage, 
or foreign interference depending on the jurisdiction); limited cross‑border information‑sharing; and 
the absence of clear victim‑centred protection and remedy frameworks.4 Such experiences underscore 
the need for a coherent, regional response with clear standards, monitoring, and cooperation tools.

WHY THE OSCE?

Mandate and Added Value: The OSCE brings together participating States, independent institutions, 
and civil society under a comprehensive security framework grounded in commitments spanning the 
human, politico‑military, and economic‑environmental dimensions. The Organisation has relevant 
precedents in addressing cross‑border and cross‑dimensional threats (e.g., trafficking in human beings, 
cyber/ICT security, hate crimes), and has established modalities for expert monitoring, fact‑finding, 
standard‑setting, capacity‑building, and dialogue.5

Institutions and Mechanisms: ODIHR’s rule‑of‑law, HRD protection, and justice programmes; the 
Human Dimension meetings; the Moscow Mechanism; the work of the Representative on Freedom of 
the Media (RFoM) in protecting journalists; the High Commissioner on National Minorities (HCNM) on 
community protection; and the Permanent Council’s convening authority offer a platform to analyse 
TNR patterns, identify obligations, and catalyse coordinated State practice. The OSCE Parliamentary 
Assembly (OSCE PA) can help mobilise political will, ensure oversight, and echo standards into domestic 
law.6

Convening and Coalitions: The OSCE’s inclusive forums are designed to connect governments, 
independent experts, and civil society. This is essential for tackling TNR, which involves complex 
fact‑patterns, cross‑border operational behaviour, and both state and non‑state actors. The OSCE 
is uniquely placed to mainstream TNR within existing commitments, promote convergence around 
definitions and due‑diligence standards, and serve as a clearinghouse for good practice and 
capacity‑building.

3	 Tinsley, A. (2025, May 13). ‘Fighting back against transnational repression’: Hearing of the Legal Affairs & Human Rights 
Committee of the Parliamentary Assembly of the Council of Europe — Written observations [Written observations]. 
Parliamentary Assembly of the Council of Europe. https://files.passle.net/Passle/5b3f2cb9780ebf0410d034b3/MediaLibrary/
Document/2025-05-16-20-46-09-428-PACETNRcommentsATx.pdf

4	 Oxford Pro Bono Publico & International Service for Human Rights. (2025, September 3). Transnational repression of 
human rights defenders: References, definitions and protections under international human rights law. https://www.law.
ox.ac.uk/sites/default/files/inline-files/OPBP_Report%20TNR%20of%20HRDs_ISHR_1.pdf

5	 Organization for Security and Co-operation in Europe (OSCE). (2011). OSCE Consolidated Summary of Commitments: 
The OSCE Concept of Comprehensive and Co-operative Security. Vienna: OSCE Secretariat. https://www.osce.org/files/f/
documents/c/0/37592.pdf

6	 Organization for Security and Co-operation in Europe (OSCE). (n.d.). Institutions and structures. https://www.osce.org/
institutions
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WHAT THE OSCE CAN DO? 

Establish Structure and Mandates

To create the structure and leadership required for an effective response, the OSCE should establish an 
informal Permanent Council Working Group on Transnational Repression. This forum would examine 
how TNR affects participating States’ OSCE commitments, map methods and actors, consult victims and 
civil society, and report practical recommendations to the Permanent Council and Ministerial Council. 

Within ODIHR, a dedicated focal point on TNR should be appointed to serve as a liaison between victims, 
civil society, and OSCE bodies; to coordinate data collection and trend analysis; and to mainstream TNR 
across ODIHR’s rule‑of‑law, human rights defender protection, access to justice, elections, and digital 
security portfolios. 

In parallel, TNR should be integrated across the OSCE institutional architecture: the Representative 
on Freedom of the Media (RFoM) should monitor and report on attacks and intimidation against 
journalists and media workers in exile; the High Commissioner on National Minorities (HCNM) should 
assess community‑level intimidation and diaspora targeting; and OSCE field operations should prioritise 
capacity‑building for host‑state authorities tasked with prevention and protection.

Generate Authoritative Fact‑Finding and Standards

The OSCE should mobilise its fact‑finding and standard‑setting tools to deliver an authoritative baseline 
on TNR. Activating the Moscow Mechanism to deploy an expert mission would produce the first OSCE‑wide 
mapping of TNR, clarifying definitions and typologies, identifying attribution challenges and the roles 
of state and non‑state actors, and documenting the human consequences, culminating in concrete 
recommendations for States and institutions. 

Building on that analysis, ODIHR should develop non‑binding guidance that articulates a common working 
definition of TNR, sets minimum due‑diligence standards for public authorities, establishes safeguards 
against misuse of legal cooperation tools, and outlines victim‑centred protection and remedy pathways. 

Complementary thematic reports and practical toolkits should follow, covering prevention and 
early‑warning systems, the protection of human rights defenders and journalists in exile, proportionate 
counter‑intelligence responses consistent with human rights law, and measures to mitigate digital 
surveillance and harassment.

Strengthen International Police and Judicial Cooperation Safeguards

Given the central role of police and judicial cooperation in both enabling and constraining TNR, the OSCE 
should promote robust safeguards. Participating States should be encouraged, through OSCE fora to 
defend the independence and effective powers of INTERPOL’s Commission for the Control of Files (CCF), 
including the use of provisional measures, and to enhance transparency and accountability in ongoing 
reforms. At the national level, National Central Bureaus and courts should apply strict human‑rights due 
diligence to Red Notices, diffusions, and related requests. Beyond INTERPOL, convergence is needed 
on the legal characterisation of TNR as an aggregating phenomenon that links episodic offences across 
jurisdictions. Model protocols should guide evidence‑sharing and the formation of joint investigative 

https://www.osce.org/odihr/20066?utm_source=chatgpt.com
https://www.interpol.int/en/Who-we-are/Commission-for-the-Control-of-INTERPOL-s-Files-CCF
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teams in TNR cases, while safe‑harbour measures and consular policies for at‑risk individuals are 
standardised. Mutual legal assistance and extradition frameworks should explicitly recognise TNR risk 
as a mandatory bar to cooperation, supported by rapid review and notification procedures and by 
effective remedies—including sanctions—against officials implicated in repeated abuse.

Put Victims and Prevention at the Centre

A credible OSCE response must be anchored in protection and prevention. Participating States 
should adopt national TNR guidelines for law enforcement and prosecutors that ensure timely access 
to protective measures, relocation support, legal aid, and psychosocial services. Reporting channels 
should be safe, accessible, and available in the languages used by diaspora communities. OSCE field 
operations, working with local authorities, should develop early‑warning indicators—such as patterns 
of harassment, surveillance, or consular pressure—and build trusted liaison networks with civil society 
and diaspora groups to facilitate rapid referrals and tailored responses. Training and capacity‑building 
are integral: the OSCE should design modular training for police, prosecutors, immigration and asylum 
officials, and judges, using scenario‑based exercises and cross‑border case simulations to institutionalise 
good practice. 

Address digital forms of TNR

While it is important to distinguish TNR from other forms of foreign interference, it is equally essential 
to recognise that digital TNR, further enabled by artificial intelligence (AI), can significantly expand 
persecution at a very low cost. This development calls for a more structured and comprehensive 
approach, involving Participating States and their national cybersecurity agencies to monitor, detect, 
mitigate, and publicly report on digital forms of TNR, as well as to provide tailored guidance and digital 
security support to victims.

Enhance Coordinated Foreign Policy and Sanctions Responses

Finally, deterrence requires coherent diplomacy and, where appropriate, targeted restrictive measures. 
Participating States should align diplomatic responses to credible TNR incidents—ranging from formal 
demarches and summons to persona non grata declarations and expulsions—so that perpetrators 
face predictable and proportionate consequences across the region. In parallel, the EU and like‑minded 
partners should develop and apply TNR‑focused sanctions designations against perpetrators and 
enablers, accompanied by improved information‑sharing to close gaps in travel, finance, and logistical 
support. This coordinated approach signals collective resolve and reduces opportunities for forum 
shopping by repeat offenders.

RECOMMENDATIONS

To OSCE Institutions

1.	 Permanent Council: Establish an informal Working Group on Transnational Repression with 
a one‑year mandate to deliver recommendations to the Ministerial Council.

2.	 ODIHR: Appoint a Focal Point on TNR; publish a non‑binding guidance note on definitions, due 
diligence, victim protection, and safeguards against misuse of cooperation tools; integrate TNR 
into HRD protection and rule‑of‑law programmes.
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3.	 Moscow Mechanism: Task an expert mission to produce an OSCE‑wide mapping report on 
TNR with actionable recommendations and a follow‑up process.

4.	 RFoM & HCNM: Issue joint alerts and thematic notes on TNR impacts on journalists, media 
workers, and diaspora communities; collect case studies and good practices.

5.	 OSCE PA: Adopt a resolution urging convergence on TNR definitions, protection frameworks, 
and INTERPOL safeguards; conduct hearings with victims and experts.

6.	 Field Operations: Pilot TNR liaison and early‑warning schemes with local authorities and civil 
society; deliver training for police, prosecutors, and judiciary.

To Participating States

1.	 Adopt a Common Working Definition of TNR and incorporate it into national strategies, 
prosecutorial guidance, and police manuals; formally recognise TNR as an aggregating 
phenomenon connecting cross‑border incidents.

2.	 Codify Victim‑Centred Protection: designate national TNR points of contact; provide 
protection measures, legal aid, and psychosocial support; ensure safe reporting channels for 
at‑risk communities and HRDs in exile.

3.	 Safeguard International Cooperation: Enact statutory bars against extradition/MLA where 
TNR risks are present; strengthen due diligence for INTERPOL notices/diffusions; support an 
independent and effective CCF, including provisional measures.

4.	 Standardise Cooperation Protocols: Create model MOUs and joint investigative team 
templates for TNR cases; establish rapid evidence‑sharing and deconfliction procedures across 
jurisdictions.

5.	 Sanctions and Diplomatic Responses: Coordinate targeted sanctions against TNR 
perpetrators and enablers; align diplomatic measures (e.g., expulsions, summons) to deter 
repeat offending.
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