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The increasing emphasis on the need for evidencebased policy indicates the continuing influence of the
modernist school of thought on progress informed by
reason. Although the rationalist assumptions of
evidence-based policy making have been challenged by
some academics, the urge to ground policy making in
more reliable knowledge of what works retains its
relevance and importance 1 . In the notion of modern
government, evaluation is required to play an
enhanced role in providing information on
performance to enhance accountability and control by
results, and in providing evidence of what works to
inform policy learning and improvement2.
There are two main evidence-based approaches that
are usually applied to improve governmental
effectiveness. The first is related to promoting
accountability in terms of results or, in other words, to
provide evidence that government is working
effectively. The second approach is to demonstrate
how well specific policies and programmes work under
different circumstances. These two approaches rely on
two different types of evidence. The first primarily
relies on evidence about specific aspects of
performance and is directly linked to the growing
importance of performance management in
government – the increasing use of performance
indicators and targets in various government
institutions. The second is focused on how policy
interventions achieve change in social systems. It is
grounded in the notion that reliable knowledge

KEY POINTS
 The proposed model for illicit cigarette
market assessment at district level is a
comprehensive approach to analyse the
combined effect of two types of factors: the
ones linked to law-enforcement bodies'
performance and the district-specific drivers
and barriers to the illicit trade in tobacco
products.
 The model allows to identify with precision
the regions which are at highest risk, and the
measures needed to curb this illegal market.
 The statistical analysis has identified 6
measurable factors affecting the share of illicit
cigarettes by district: police seizures, number of
police officers, the average annual salary in the
district, the number of nights spent by foreign
tourists in the district, the number of recorded
property crimes and the number of penal
decrees imposed by the Customs Agency.
 Police effectiveness at district level could be
measured based on the relative share of seized
illicit cigarettes against total illicit cigarette
consumption.
 The proposed Integrated Index for Illicit
Cigarette Market Assessment is a risk
assessment tool at district level.
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provides a sound basis for effective action, as well as
understanding of how policies actually work3.
As most illicit tobacco products do not meet the quality
and health protection standards established for
tobacco products, ITTP constitutes not only a financial
but also a public health issue. Due to its harmful effects,
the EU and the member states have made the fight
against ITTP a policy priority4. However, measuring the
size and scale of the phenomenon has proven
challenging, making this an important first step for the
assessment of the impact of the institutional and policy
response regarding this illegal market.
Monitoring of the illicit cigarettes market has
progressed substantially over the past decade. The
adoption of the WHO FCTC 5 and the new Tobacco
Products Directive6 has resulted in strict regulation of
the market and close monitoring of the supply chain
from the production factories to the points of sale. The
implementation of the European track and trace
system for cigarette and fine- cut products will allow
for even more precise monitoring of all legally
produced tobacco products and their movements
across EU member states. However, these measures
alone do not provide sufficient ground for assessing
the risks of trade in illicit tobacco products, neither for
assessing the effectiveness of the public
administration in curbing this illegal market.
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The typical indicators used by law enforcement
authorities to assess their performance in fighting
the illicit cigarette market are the number of
recorded offences and the number of investigated
perpetrators, as well as the amount of seized illegal
cigarettes. While these indicators point to the
activities and priorities of law enforcement agencies,
they fail to provide accurate data about the overall
effect of these efforts on the illicit tobacco product
market. The tobacco industry has promoted their
own instruments such as the empty pack surveys
(EPS)7 as a proxy indicator about the impact of the
overall institutional response on national and regional
level against ITTP. However, EPS data also receives
many criticisms both from academics and law
enforcement practitioners.8,9
The current report details the design and results of
the pilot application of a tool that is intended to fill
this gap. The present analysis draws on the pilot
implementation of this instrument in Bulgaria, Italy,
Greece, and Romania to assess the effectiveness of
law enforcement bodies’ response at the regional
level, and to define more precisely the vulnerabilities
and threats posed by the illicit cigarette trade. It
helps to measure police performance, local
institutional capacity, and the major factors affecting
the share of illegal cigarettes on regional level.
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Institutional Framework at National and
Regional Level
The fight against ITTP in the four countries is in the
remits of police and customs authorities. The
institutional frameworks, the territorial organisation,
and the jurisdiction of institutions involved in the fight
against ITTP on regional level is quite diverse and does
not always match the administrative divisions in each of
the four countries

Bulgaria
The competent authorities with regard to the fight
against ITTP in Bulgaria are the Customs Agency, the
General Directorate National Police, the General
Directorate Border Police and the General Directorate
for Combating Organised Crime. The institution
authorised to apply the excise legislation is the Customs
Agency. The Customs Agency is responsible for
administrative control over the import, export, and
trading in excise goods. It also has investigative powers
in regards to aggravated violations of customs
regulations. The Customs Agency is also engaged in
electronic exchange of documents on the movement of
excisable goods under duty suspension arrangements.
In 2013, it introduced the Bulgarian Excise Centralised
Information System. The territorial jurisdiction of the
agencies engaged in the fight against ITTP, however,
does not overlap with the administrative division of the
country.
The Ministry of Interior (MoI) is the main authority
investigating crimes related to the illicit manufacture,
distribution and transportation of tobacco and tobacco
products. Within the MoI responsibilities are divided as
follows: the General Directorate for Combating
Organised Crime (GDCOC) focuses its efforts on
countering organised crime groups, the General
Directorate National Police (GDNP) counteracts the
spread of illicit tobacco products at the regional level,
while the General Directorate Border Police tackles the
smuggling of tobacco products. Since 2010, fighting
illicit trade in tobacco products has become a priority for

GDCOC and GDNP, leading to the transfer of resources
from other key areas such as drug trafficking, car
theft, etc.27 The National Police is the only body with
directorates covering all 28 administrative districts of
Bulgaria. GDCOC has 12 regional units, while the
Border Police has seven territorial units and operates
in border areas and at airports. The Customs Agency
has six territorial directorates further subdivided into
nine territorial customs units responsible for areas of
various sizes or specialising in certain issues.

Greece
The main agencies involved in countering ITTP in
Greece are the Hellenic Police, the DirectorateGeneral for Customs and Excise Duty, the Hellenic
Coast Guard, and the Special Secretariat for Financial
and Economic Crime Unit. However, official data
clearly indicate that the two bodies handling the
majority of the seizures of illicit tobacco products in
Greece are the National Police and the DirectorateGeneral for Customs and Excise Duty. The police have
been involved in most of the cases related to ITTP,
while the customs authorities seized the larger part of
the quantities on an annual basis.
There are several divisions of the Hellenic Police
tasked with different aspects of ITTP. The illicit trade
in cigarettes at street level falls under the remit of the
Hellenic Police and its regional police departments.
The cases related to organised crime activity are the
responsibility of the Subdivision for Combating
Organised Crime and Trafficking, which operates at
the Public Security Division of Attica and Thessaloniki
Region. The Directorate of Economic Police (DOA) has
the mission of preventing, investigating, and
supressing financial crimes against the financial
interests of the state and the national economy which
have characteristics of organised crime. DOA has
offices in Athens (Attica Region) and in Thessaloniki
(Macedonia Region) and cooperates with all regional
police departments.
The Hellenic Directorate-General for Customs and
Excise Duty is subordinate to the Independent Public
Authority for Public Revenue, a new authority which
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succeeded the Ministry of Finance’s General Secretariat
for Public Revenue in January 2017. The customs service
has 107 regional units, which are located in all regions
of the country. Customs officers are granted special
investigative powers with regard to smuggling, tariffevasion offences or any other breach of customs
regulations. To reinforce the Customs Authorities, three
Mobile Control Units in Customs offices in Piraeus,
Thessaloniki and Serres were established in 2015. A
Special Department for Sea Controls has also been
established within the Customs Control Service of Attica
(Athens greater area), authorised to conduct control
using specialised anti-smuggling vessels.
In 2015, the General Secretariat against Corruption
(GSAC) was established in order to ensure coordination
between the competent domestic services and
agencies, active in the field of the ITTP. GSAC has also
been designated as the national anti-fraud coordination
service, in order to ensure cooperation with OLAF. The
Coordination Centre to Combat Smuggling was created
in 2016 with the purpose of combating the smuggling of
products, subject to excise tax (tobacco, fuel and
alcohol). It coordinates the services involved in the
prosecution of smuggling and the reception, analysis,
processing of all available information. The
Coordination Centre operates as a national intelligence
unit and is composed of specifically assigned experts
from several services: the Independent Authority for
Public Revenues, the Greek Police, the General
Secretariat against Corruption, and others.
Austerity measures and other financial restrictions in
public spending have had a serious impact on the
capacity and effectiveness of LEAs and the criminal
justice system in Greece as a whole. A number of
experts, interviewed under the current study, identified
the insufficient human resources and the lack of
technological equipment and infrastructure as major
obstacles to the effective fight against ITTP.
Furthermore, the institutional gaps, the legislative
decisions and their application and the severity of
penalties have been at the centre of criticism for many
years. Despite the increasing severity of penalties and
the improved control over the market, organised crime
groups continue to expand their activities.
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Italy
The Customs and Monopolies Agency and the
Financial Police Force are the main public authorities
tasked with preventing and countering the illicit trade
in tobacco products in Italy. The Customs and
Monopolies Agency monitors, controls, and verifies
the movement of goods and the due payment of
customs and excise duties, through agents that also
have judicial police powers. This authority has the
function to counter tax offenses, including ITTP. It is
organised into regional, interregional and provincial
directorates and has presence in all the provinces of
Italy.
Guardia di Finanza is the financial police force,
structured into central and territorial units dedicated
to countering the illicit trade in tobacco products with
specialised police agents. The Central Service of
Investigation on Organised Crime (SCICO) has
informational, technical, logistic role and it also exerts
operational coordination of the Investigation Groups
on Organised Crime (GICOs), which operate at
regional level. SCICO also provides logistical and
operational support to GICOs and collects data on
seizures and investigations. GICOs carry out
investigative activities against criminal associations
and organised crime groups involved in the illicit trade
of tobacco products and are present in 26 cities in all
Italian regions, where Anti-Mafia District Directorates
(DDAs) are present.
The National Anti-Mafia and Anti-Terrorism
Directorate (DNA) coordinates and support 26 AntiMafia District Directorates (DDAs) in all Italian regions
and police forces in investigating serious organised
crime, including those involved in ITTP. Among Italian
prosecutor offices, DNA and DDAs are the only units
dedicated to the prosecution of mafia-type criminal
organisations, also with regard to tobacco smuggling
(Law n. 92 of 19 March 2001).
Cooperation among these institutions, and with
European and other international counterparts, is
governed by agreements and conventions, while the
exchange of data on ITTP at the national level is still
4
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lacking complete coordination and systematic
gathering. In an effort to address this issue, the
Observatory for the Fight of Contraband and
Counterfeit Tobacco Products was established in 2014
as a result of a joint initiative of the University of Padua,
the Customs and Monopolies Agency, the Guardia di
Finanza, the Ministry of Economic Development, and
tobacco manufacturers. The Observatory gathers
various data on the illicit tobacco trade and conducts
research and analysis. It also develops and promotes
prevention and control strategies.

Romania
The main authorities which are responsible for
combating smuggling and illicit trade in cigarettes and
tobacco products in Romania are the General
Inspectorate of Border Police, the Directorate-General
Customs (DGV), and the Romanian Police. Other
authorities with mandate are the Directorate for
Investigating Organised Crime and Terrorism (DIICOT),
the Romanian Gendarmerie and the local police.
The Directorate-General Customs operates within the
National Agency for Fiscal Administration (ANAF),
which is subordinate to the Ministry of Public Finance.
The Directorate has mandate in the application of the
Customs Code of Romania and the Fiscal Code as
regards excises for the entire territory of the country.
DGV is hierarchically organized and the central
structure coordinates and guides at the territorial level
eight regional customs directorates, where 89 border
customs and customs offices (BVF and BVL) are
established.
The Romanian customs authorities experienced
turbulent times in the past 5 years. Prior to 2013, they
were a separate agency – National Customs Authority
(ANV) subordinate to the Ministry of Public Finance. In
2013, ANV lost its legal status and was transformed
into a directorate within the National Agency for Fiscal
administration (ANAF). Following the restructuring,
10
11

120 mobile control teams have been disbanded,
including canine-assisted teams. The main antismuggling activity indicators were severely affected
by the 2013 reform: the number of seized cigarettes
dropped to half compared with the previous year,
the value and the number of fines dropped by 36%
and 27% respectively. The mobile and canineassisted teams were re-established in September
2016 as part of a plan to fight cigarette smuggling.
After the 2013 reform, the illicit trade rose from
11.8% of total consumption in July 2013 (the ANv
reform time) to 17% in July 2014 and 19.2% in
January 201510.
Romanian Border Police is also one of the important
institutional actors in the fight against illicit traffic
with tobacco products. The Romanian Border Police
is responsible for combating cross-border crime
committed in its zone of competence, smuggling of
goods and products subject to the customs and tax
regime of Romania. The Border Police has regional
divisions in all border counties of the country,
including the counties at the Black Sea coast. The
General Inspectorate of Border Police (IGPF) is the
central structure with territorial competence for the
entire area of border police responsibility. It
reported confiscation of 25 million of cigarettes
packages throughout 2014 – 201711.
The Romanian Police is a specialised institution
subordinated to the Ministry of Internal Affairs and
tasked with protecting fundamental rights and
freedoms, private and public property, preventing
and detecting crimes, and maintaining public order.
Its structure matches that of the administrativeterritorial division of Romania. Within the
organisational structure of the Romanian Police,
inspectorates with legal personality are established
at county level (NUTS3); other specialised units are
also established for the prevention and fight against

Novel Research, Comerțul ilicit cu țigarete August 2008 – Mai 2016, https:/www.novelresearch. ro/comertul_ilicit/
IGPF Press Release, 05 July 2017
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organised crime, such as the Department for
Combating Organised Crime.
DIICOT has the legal mandate to investigate smuggling
committed by organised crime groups. For the crimes
not involving an organised crime group, the
investigation is conducted by regular prosecutor’s
office. DIICOT reported that the main priority is human
trafficking, drugs and cybercrime, with economic
crimes – such as cigarette smuggling – having a lower
priority. Nonetheless, DIICOT reported that the
complex smuggling cases with impact on the economic
and financial sector will be finalised and treated with
celerity 12 . DIICOT has to cover the entire organised
crime spectrum in Romania but it lacks resources:
equipment, software/data bases and appropriate
headquarters. Thus, for instance, a prosecutor has in
average 100 cases/year, being able to finalize only half
of them13.

Model for Assessment of the Illicit Market
and the Effectiveness of Police Response
at Regional Level
The illegal cigarette trade is very much influenced by
regional specifics. The role of cross-border smuggling,
the difficulties in running nation-wide distribution
networks, differences in local demand and purchasing
power, the impact of tourism and a host of other factors
contribute to variations in this illegal market not only
among countries but also among regions of the same
country.
There have been continuing debates among law
enforcement bodies, the tobacco industry and experts
concerning the most appropriate indicators for police
performance at regional level. The approach to the
assessment of the illicit trade in cigarettes and the
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effectiveness of regional police forces in countering
illicit cigarettes presented here is conceived as a
contribution to these debates. The preliminary
mapping on the topic identified a total of 25 distinct
factors and a test was conducted of their effect on the
proportion of non-domestic cigarettes at regional
level. Out of them, six variables turned out to produce
a significant effect on the level of illicit cigarettes. They
were grouped in four indexes to form a
comprehensive model for the assessment of the illicit
cigarette market at the regional level (Figure 1).
The model groups factors under two categories
related to their statistically significant influence on
the level of illicit cigarettes in the area. The first one
brings together factors affecting negatively the illicit
trade (barriers), while the second one lists factors
that facilitate it (drivers). The two main factors
curtailing the illicit trade and directly linked to the
operation and capacity of regional police units or
divisions are under the indexes police effectiveness
in seizing illicit cigarettes and police workforce. The
higher the value of these indexes in a particular
region, the lower the share of illegal cigarettes. The
other factors constraining the illicit market are
strictly economic. They are grouped under the index
economic development and tourism in the region.
It is not affected by law enforcement activities and
includes two variables: the average income for the
region and the number of nights spent by foreign
citizens visiting the region. The second group of
factors that facilitate the illicit cigarette market are
assembled under the index illegal activity 14 in the
region, which is calculated on the basis of property
crimes recorded by MoI and tobacco- related
administrative offenses penalised by the customs
authorities. The higher the index for a given region,
the bigger the proportion of illicit cigarettes in it.

12

DIICOT. (2016). Annual report, p. 7.
Interview and DIICOT. (2016). Annual report, p. 11.
14
Including conventional crime, administrative violations, corruption, etc.
13
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The availability of data did not allow all four indices to
be calculated for all four countries. The only index that
has been calculated for all four countries is police
effectiveness in seizing illicit cigarettes.
The police workforce index was calculated for Bulgaria

and Romania. The index economic development and
tourism was calculated for Bulgaria, Italy and
Romania, whereas the index illegal activity was
calculated for Bulgaria and Romania. The four
indexes assign a score on a scale from 0 to 100 to
each region in the country.

Figure 1. Integrated model for assessment of the illicit cigarettes market at regional level
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Index 1: Police effectiveness in seizing
illicit cigarettes
The preliminary analysis of the effect of police
operations on the illicit cigarette market by region
entailed testing two types of data – number of
uncovered crimes involving excise goods and number
of seized cigarettes. The statistical analysis showed
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that of the two indicators only the number of seized
cigarettes has any significant effect on the level of
illicit cigarettes by region and it was therefore
included under index 1. The index allows to rank
regional police services by their effectiveness for a
given year. If the index results are compared to EPS
data for 2016, for instance, one could – given the
overall market drop on a national scale – identify the
best performing regional directorates (see Figure 2).

Figure 2. Police effectiveness in seizing of illicit cigarettes at regional level for Bulgaria, Greece, Italy and Romania (2016 data).

The index allows for more precise assessment of the
impact of police efforts to curb the regional illicit
market since it puts the outcomes of their activities in
context. Thus, it allows to establish more accurately
the performance of the regional structures instead of

simply comparing the EPS score of non-domestic
cigarettes, since this level is obviously shaped by
other external factors as well. The comparison of the
share of non-domestic cigarettes at regional level
with the police effectiveness in seizing illicit
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cigarettes clearly demonstrates that police activity is
an important but not the only factor determining the
level of illicit cigarette consumption. This is particularly
evident from the data on Greece, where the two
regions with most efficient district police directorates
also have some of the highest levels of illicit cigarette
consumption.

Index 2: Police workforce by region
In order to assess police efficiency, quantitative
indicators were sought measuring the resources and
capacity of each law enforcement division, including its
capabilities to fight illicit trade. However, the necessary
data on the financial and technological resources of
regional services which could be analysed statistically
are not publicly available in most countries. Thus, a
single indicator for which such public data could be

found was used, i.e. the number of police officers as
per the region’s population. The analysis
reconfirmed this indicator’s serious effect on the
level of illicit cigarette trade (see Figure 3).
The present assessment uses the number of police
officers per 1,000 inhabitants, which is the basis of
the index police workforce by region. The public data
available by region does not represent the
proportion of officers directly engaged in tackling the
illicit cigarette trade, so the total number of officers
had to be used. Collecting data on the number of
police officers involved in combatting the illicit
cigarette market at regional level and making it
publicly accessible would be a step towards
improving this index. In this case, it was calculated
only for Bulgaria and Romania, since the authorities
in Greece and Italy did not disclose information
about the personnel distribution at regional level.

Figure 3. Police force by region in Bulgaria and Romania (2016 data)
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Index 3: Economic development of the
region
Alongside police response, the spread of illicit
cigarettes in a given area is strongly influenced by a
number of economic factors determining local
demand. A key factor is the uniform price of cigarettes
of the same brand at national level. In contrast to
alcohol and fuels – the other main excise goods whose
prices vary from area to area or from one retailer chain
to another, reflecting local purchasing power – such
price discrimination is prohibited by law in the case of
tobacco products. At the same time, the difference in
affordability of legal tobacco products between
regions may be as high as 200% (e.g. between the
capital cities and the lowest-income regions in Bulgaria
or Romania). Several economic variables for which
data are collected at regional level by national statistics
were tested, among them unemployment rate and
GDP per capita15. As the analysis shows, the variable
with highest impact on the share of cigarettes not
intended for the local market is the average annual
salary.
Contrary to the strictly controlled legal cigarette prices,
those of illegal tobacco products vary greatly, even
within the boundaries of the same city, proving them
highly sensitive to the population’s purchasing power.
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Across a country, income variations between
different regions reach 50-70% depending on local
economic conditions. Such fluctuations exercise a
growing price pressure on consumers, making illicit
products more attractive.
A number of international studies16 find that crossborder trade and the inflow of tourists increase the
level of cigarettes not intended for the local market,
assuming that tourists usually bring their own
cigarettes when entering the country. The statistical
analysis for Bulgaria, however, showed the reverse
to be the case – the impact of tourists (counted by
the number of nights spent in a given region) is to
decrease rather than increase the share of illicit
cigarettes.
This could be explained by the fact that a busier
tourist industry raises the income level in the
respective region. At the same time, tourists
obviously opt for the local legal cigarettes as these
are also cheaper than in their countries of origin (at
least for Bulgaria and Romania). The index economic
development and tourism captures the impact of
both the purchasing power of the consumers and the
tourist flows in a given region (see Figure 4). Regions
with higher score on the index tend to have lower
consumption of illicit cigarettes. Since there was no
recent regional data on annual average salary for
Greece, the index could not be properly calculated
for this country.

15

Discrepancies with the remaining economic indicators such as per capita GDP could be explained by the companies’ registered
addresses. The preliminary analysis of the collected data suggests that companies tend to register in the large cities, although their
facilities might be located in other parts of the country.
16

See, for instance, Gilmore et al. (2014). “Towards a Greater Understanding of the Illicit Tobacco Trade in Europe: A Review of the
PMI Funded ‘Project Star’ Report.” Tobacco Control, 23: 51-61; Gallagher et al. (2019), “Tobacco industry data on illicit tobacco trade: a
systematic review of existing assessments.” Tobacco Control, 28:334-345.
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Figure 4. Economic development and tourist flows by region in Bulgaria, Italy and Romania (2016 data).
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Index 4: Illegal activities at regional level
Previous studies of ITTP have suggested that illicit
cigarette distribution in a region often relies on the
local criminal networks 17 . Within the statistical
analysis, a number of indicators for criminal activity
were tested to verify their relation to the level of the
local illicit cigarettes market. Over 80 types of recorded
crimes as per the Bulgarian Criminal Code were
examined for their predictive power in relation to illicit
cigarettes in each region. The findings indicated that
most organised crimes such as drug dealing, car theft
and the like, are poor predictors for the size of the illicit
cigarette market. The best predictors for the level of
illicit cigarettes turned out to be the crimes against
property.
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They seem to be the best indicator for measuring
local criminal activity, closely reflecting the reach of
the criminal networks in the region. The number of
penal decrees for offenses established by
administrative acts of the customs authorities was
found to be another factor related to the level of the
local illicit cigarette market. These acts are issued for
excise tax offenses and could be viewed as an
indirect indicator of the size of the local grey sector.
The illegal activities index was constructed as
weighted mean of the first two indicators. Unlike the
other indexes, this one can be classified as a driver of
ITTP, wherein the higher its score the higher the level
of non-domestic cigarettes in the region (see Figure
5). However, since there was no data on penal
decrees issued by regional customs authorities in
Italy and Greece, for those two countries the index
could not be properly calculated.

Figure 5. Illegal activities at regional level in Bulgaria and Romania (2016 data).

17

CSD. (2015). Financing of Organised Crime. Sofia, Center for the Study of Democracy.
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Integrated index for illicit cigarette
market assessment
The presented theoretical model and core factors can
also serve as a basis for the development of an
integrated index that could be used as a tool for the
assessment of the illicit cigarette market at regional
level. The integrated index is calculated as a weighted
average18 of the four indexes detailed above. On the
basis of the index values, the regions are ranked from
0 (lowest risk) to 100 (highest risk). The statistical
analysis demonstrates that the index significantly
correlates with the EPS scores of non-domestic
cigarettes at regional level.
At the same time, the integrated index offers some
advantages over using EPS score of non-domestic
cigarettes for assessing the ITTP risk at regional level.
First of all, the integrated index is calculated from
publicly available data, which is a cheap alternative to
the other known methods relying on sample surveys.
Secondly, EPS regional data is actually drawing on data
collected only in regional cities, whereas the index
works with official regional statistics such as average
income, number of police officers, number of property
crimes. The integrated index also builds on four
different types of factors that allows for broader
assessment of the overall context in a given region and
thus better captures of the dynamics behind the
manifested levels of non-domestic cigarettes.
Better police effectiveness in seizing illicit cigarettes,
greater police workforce and better economic
development would improve the ranking of the
respective regional directorate, whereas a higher illicit
activity level would place it lower on the list. The police
effectiveness in seizing illegal cigarettes index
measures the performance of law enforcement at
regional level. All regional directorates of law
enforcement authorities are assessed based on their
effectiveness in seizing illicit cigarettes. At the same
time, stronger drivers like police force strength,
economic development of the region and criminal
activity at regional level also determine the size of the

ITTP market. The interplay between these four types
of influences is not simple and unidirectional. For
example, the task of the police in less economically
developed regions is apparently more challenging –
domestic cigarettes are less affordable and the risks
of ITTP are higher. On the other hand, the data
suggest that there is a tendency (at least in Bulgaria)
for the police force to be somewhat larger in such
low-income regions and this has a suppressive effect
on the illicit cigarettes level. Conversely, there are
more unoccupied positions in police precincts of
high-income regions because of the abundance of
better paid job opportunities. Thus, in low-income
regions police force strength partially compensates
for the lower affordability of licit tobacco products.
The integrated index for illicit cigarette market
assessment highlights the regions at risk, making it
clear where extra efforts are needed to curb the
illegal market (see Figure 6). Thus, the integrated
index also assesses the extent to which local law
enforcement services are hampered by the
environment in which they operate. The four indexes
can additionally help define the type of measures
relevant to a given region to further suppress ITTP.
Drawing on the average value of each index, it could
be decided whether measures should focus on
streamlining internal organisation to raise the
effectiveness of seizures, on increasing the number
of officers, or on stepping up measures against
perpetrators of crimes against property.
Although the integrated index can be calculated even
when some of the input data is missing, its predictive
power would evidently be lower in such cases. This is
why especially for Greece and Italy, the scores
produced within the pilot testing should be
interpreted with great caution. Moreover, the initial
elaboration of the model was done drawing on the
Bulgarian dataset, since it was the most complete
and exhaustive. However, it can be expected that in
all countries there are various country-specific
factors that have a significant impact on the levels of
non-domestic cigarettes in the country and have not
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In calculating it, the weighted average of this indicator against its effect at the level of illicit cigarettes was taken into account. The
detailed methodology of the statistical analysis is presented in CSD (2019) The Illicit Cigarette Trade along the Balkan Route. Measuring
Vulnerabilities and Threats. Annex I.
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been accounted for. An example in this regard is the
strong mafia presence in Southern Italy, where EPS
shows high levels of illicit cigarettes.
The analysis demonstrated the potential for a more
comprehensive assessment of police performance and
the limitations of the model resulting from the lack or
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insufficiency of certain type of data at regional level.
Such a caveat applies to the pilot results of the
model, so they should be interpreted with caution.
This leaves room for further elaboration and refining
of the model and the integrated index. One way of
making the assessment more reliable would be for
law enforcement bodies to enhance data gathering
by region.

Figure 6. Index for assessment of the illicit cigarette market at regional level (2016 data).
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Recommendations
The current analysis for the first time cross-compares
two large datasets on illicit tobacco – EPS data
collected by tobacco companies and seizure data
collected by police and customs authorities. As a result
of the comparison and analysis, a set of innovative
instrument was developed to assess police
performance - an index of police effectiveness in
seizing illicit cigarettes and an integrated index for
illicit cigarette market assessment. These instruments
demonstrate the potential for a more comprehensive
assessment of police performance, despite the
constraints imposed by the lack or insufficiency of
various types of data at sub-national level.
The piloting of the instruments in four EU countries –
Bulgaria, Italy, Greece and Romania – indicated that
these measurement methods provide a whole new
range of opportunities to improve counteraction of the
illicit cigarette market. To capitalise on these new tools
and the preliminary results from their piloting, policy
actions are required in the following areas:


Introduction and systematic application of
objective quantitative indicators for assessment
of the effectiveness of law enforcement against
the illicit tobacco trade on regional level.

The currently utilised indicators of police and customs
performance such as quantity of seized cigarettes and
number of established perpetrators do not provide a
measure for the actual impact on the illicit tobacco
market at regional level. Introduction of the index of
police effectiveness in seizing illicit cigarettes would
provide for objective assessment of police
performance and its impact on the illicit tobacco
market on regional level. Using the index in
combination with the integrated model for ITTP
market assessment would additionally allow to take
into account the broader context and how it affects the
outcomes of police counteraction.

The two new indices are a good example of how data
on police seizures along with EPS data can be used to
support the processes of decision-making in law
enforcement and revenue administration. They can
be used jointly in order to better prioritize and
distribute resources among regional directorates or
provide additional support from the headquarters.


Planning comprehensive illicit market response
measures at regional level.

The pilot implementation of the police effectiveness
index and the integrated model demonstrates that it
is not feasible to suppress the illicit tobacco market
only with regional-level measures for improving the
operation of police and customs services. Some of
the regional directorates would benefit from an
increase in their workforce or improvement of their
internal organisation. However, other factors such as
levels of overall economic development, levels of
grey economy practices and high-volume crime
should also be addressed. The integrated model
could also be used to identify regions to be
prioritised and targeted by the national institutions.


Data collection on seizures of illicit cigarettes
should be conducted in a more comprehensive
way.

The most significant constraint for the introduction
of more objective assessment of institutional
response to the illicit tobacco is the availability of
homogeneous and comprehensive data regarding
the market. Further improvements in the data
collection by public institutions at the regional level
would allow for additional elaboration and refining
of the suggested new assessment instruments and
would make the assessments more reliable.
To further refine and validate the instruments,
additional data would need to be collected at
regional level by both regional police directorates
and the customs authorities. Regional police
directorates could collect and provide data on the
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number of police officers involved in countering ITTP
and on the available technical equipment. Law
enforcement and revenue authorities should consider
more detailed recording of seized illicit cigarettes that
would allow not only to record the quantities, but also
for each seizure to register the brands of seized
cigarettes, exact time and location of seizure and
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institution responsible for the seizure.
The data from the recently introduced track and
trace system should be integrated into police and
customs seizure data in order to provide more
accurate information on the origin of the confiscated
cigarettes.
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