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The date, October 5 2010, marked a decade of “the second
transition“ in Serbia. On October 5 2000, the citizens of

Serbia demonstrated their opinion about the first transition,
the one that started in the beginning of the first decade of the
20th century. Luckily, the context of the new anniversary
allows for, but also requires, a more analytical approach.

The aim of this issue of the Western Balkans Security
Observer is to apply this much needed analytical approach in
reviewing the decade that saw the transformation of the secu-
rity sector in Serbia towards the goals of providing an efficient
and effective national and human security within the frame-
work of democratic governance. The Belgrade Centre for
Security Policy has been addressing this topic continuously,
most of all in its Yearbook of the Security Sector Reform. In
this issue of the Western Balkans Security Observer we wished
to encourage further discussion on this topic by focusing on
some of its aspects, as well as by stretching the focus of our
research to include some national and international processes
that are in direct interaction with the process of the security
sector reform in Serbia.

The reccurent theme of the majority of the texts written in
this issue is the problem of the subordination of the security
sector reform to the narrow interests of political parties, eco-
nomic and, in some cases, criminal groups. In a broader sense,
the question arises whether it is appropriate to analyse “the
second transition“ in Serbia through the lenses of transitional
paradigm or rather through the lenses illiberal transition para-
digm. This topic has already been adressed in the Western
Balkans Security Observer (No. 7-8 from 2008). The topic of
this issue opens yet another broader theoretical problem – the
relationship between structural heritage and the freedom of
action of political actors. Is the context of the security sector
reform in Serbia, after ten years, still determined primarily by
its authoritarian heritage which has structured the potential
and the expectations of the actors in the post-authoritarian
period as well? Or the focus on the interests, goals and actions
of the actors in the post-authoritarian context provides an
opportunity for an analysis with more leverage? Should we
look at the cultural sphere for the factors that primarily explain
the system of incentives and limitations inherited from the past
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as well as the activities of the actors cought into disursive rep-
resentations of interests?

Convinced that the most valuable theoretical questions are
at the same time the most important practical ones, this issue
of the WBSO deals with several focal points of the security sec-
tor reform that, we believe, are illustrative enough of the theo-
retical and practical significance of this issue's topic. The issue
opens with the text written by Mladen Lišanin, who adressess
the heritage of the authoritarian context in Serbia, its numer-
ous deficiencies but also its opportunities that the political
actors of the reform in the post-authoritarian context failed to
use. Through a careful analysis of the methodologically very
demanding area of informal politics, Predrag Petrović identifies
three types of particular interests that are inter-connected with
interests of political decision-makers, which prevents the legal
regulation of a sizeable private security sector in Serbia. The
text written by Denis Ćoragić deals with the one of the most
sensitive topics in the period after the year 2000 in Serbia,
namely the politisation of the work of the security-intelligence
agencies.

Slobodan Tomić, by analysing the legal and institutional
regulation of the public procurement process in Serbia, identi-
fies its deficiencies and uses the examples of best practices in
Europe, as well as the findings of political science, to point at
some reforms that could improve this framework. The public
procurement process is crucial for the functioning of both the
public administration and the security sector. If it is not ade-
quately regulated, neither the public administration nor the
security sector can be efficient

The efficiency and efficacy of the security sector in Serbia
have been faced recently with an unconventional but well-
known challenge – the violence at football matches and organ-
ised groups which, under the mask of football fans, promote
certain interests that have nothing to do with the sports. A
heated public debate on this topic could benefit from a histor-
ical and comparative context. The text written by Marko
Savković is a step in that direction.

One of the characteristics of the security sector reform in the
Western Balkans, as well as in Serbia, is that the reform is con-
ducted in the context of the process of inclusion in the European
integrations. It has been said many times that the European
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EDITOR’S WORDUnion (EU), as a dynamic organisation, is a moving target for the
countries aspiring to become its members. In the past decade, the
area of internal security has been among the areas that saw the
fastest development in the EU. It was developed through the
new, and sometimes binding, forms of cooperation among the
EU member states, as well as through a gretaer priority that was
given to the management of the security sector in relations
between the EU member states and the candidate or potential
candidate states from the region of the Western Balkans. Florian
Trauner writes about the importance of this issue and about dif-
ferent forms of external influence on the internal security sector
which the EU applies in the Western Balkans.

Given the fact that the international cooperation in the field
of security is closely related to the local processes in the securi-
ty sector, the manner in which Serbia positions itself with
regard to the international security cooperation has a serious
impact on the context of the security sector reform. In her text
about the development of NATO-related discourse in the par-
liamentary debates in Serbia, Zorana Brozović argues that cul-
tural discourse is relevant for Serbia's positioning in the inter-
national security-related cooperation. Cultural discourse
shapes the perception of the transformations occuring in inter-
national relations, the transformations that are of the utmost
importance to Serbia. Olga Mitrović analyses one such trans-
formation in her text on the relationship between the use of
power and humanitarianism as a political movement. The
author analyse NATO campaign in Yugoslavia in 1999 to
show that normative goals of humanitarianism do not co-exist
easily with the violent methods for their realisation.

This issue of the Western Balkans Security Observer closes
with the reviews of two books which, each in its own right,
have gained attention of both the expert and general public.
The first book, written by Darko Tanasković, has already
given rise to a public debate on the presence of Turkey in for-
eign policy and on the prospects for a changed ballance of
power in a wider region of Serbia. The last text in this issue is
the review of the book written by Johan Galtung, one of the
founders of the peace studies as academic discipline. This is the
first book by this author that has been translated into Serbian.

Marko Žilović
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Security Sector Reform in the 
Post-Authoritarian Environment
Mladen Lišanin*

Research-Trainee at the Institute of Political Studies, Belgrade.

original scientific article

UDK:  351.86(497.11)

Abstract

The author analyses the possibilities and achievements of the
security sector reform process in the post-authoritarian environ-
ment with special regard to Serbia and its post-authoritarian her-
itage. His point of view is that Serbia did not use all opportuni-
ties offered by the post-authoritarian context which, apart from
its inherently harmful elements, also contains the elements that
can encourage the security sector reform process. This primarily
refers to the professionalism of the armed forces’ members, but
also to the inducements provided by general democratisation of
the political and institutional systems during the security sector
reform. The final outcome is that the advantages of the post-
authoritarian context were not fully used, while the disadvantages
were not removed in a satisfying manner.

Key words: Security Sector Reform, Post-Authoritarian
Environment, Democratisation

* * *

Post-authoritarian environment, given the consequences that
authoritarian regimes have on states and all segments of the soci-
ety, is generally not considered favourable for the security sector
reform. The concept of the security sector reform is inseparable
from the concept of democratisation (democracy), which is, in
turn, inherently opposed to any form of authoritarian regimes
and processes. During the process of transition from an authori-
tarian to democratic state, various forms of defective democracies
can be generated or become a permanent outcome of such tran-
sition. In post-authoritarian context, the greatest danger lies in the

THIS ISSUE'S THEME:
TEN YEARS FOR 

SECURITY SECTOR
REFORM IN SERBIA



formation of the so-called domain democracy (which implies the
existence of a considerable veto power that is based on reserved
domains in the society and political system respectively) (Merkel,
2004: 49-50).

However, if the desired outcomes of the transition process are
considered in general, and within the framework of the security
sector reform in particular, it becomes obvious that certain ele-
ments typical of post-authoritarian societies and environment can
have a stimulating role in these processes. The general goal of the
process of democratisation is the establishment of a consolidated
democracy or embedded democracy. According to Linz and
Stepan, the aspects to be taken into account in the assessment of
the level of consolidation of a democracy are as follows:

- behaviouristic, which implies that ’’none of the relevant
national, social, economical, political or institutional actors
will invest considerable means in order to realise their goals
by creating an undemocratic regime or resort to violence or
foreign intervention to become separated from the state’’,

- attitudinal, which implies that ’’the majority of the popula-
tion are convinced that democratic procedure and demo-
cratic institutions are the most convenient form of manag-
ing the collective life in the society they live in’’ and that
’’the supporters of anti-semitic alternatives are more or less
isolated from the pro-democratic forces’’,

- constitutional, which implies that ’’both state and non-state
elements, on the entire territory of the state, and out of a
deeply-rooted habit, resort to conflict resolution methods
within the framework of the laws, procedures and institu-
tions established in the new democratic system“ (Linz and
Stepan, 1998: 19).

According to Merkel, a positive consolidation of a political
system occurs when ’’the elite starts to believe that the entire sys-
tem is legitimate and without an alternative, and when the pat-
terns of civic attitudes, values and behaviours begin to reflect a
stable belief in the legitimacy of democracy“ (Merkel, 2008: 13).

The elements encompassed in the related concept of embedded
democracy are: a) electoral regime, b) political freedoms, c) civil
rights, d) horizontal responsibility and e) effective ruling power
(Merkel 2004: 37-41).

Ten years after the revolutionary changes in Serbia, the major-
ity of the above-mentioned elements of the democratic system
exist to a lesser, and sometimes greater, extent. However, this is
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1 According to the American
Strategic Studies Institute
(Dr. Don M. Snider, Major
John A. Nagl, Major Tony
Pfaff: Army Professionalism,
The Military Ethic and Offi-
cership in the 21st Century,
Strategic Studies Institute,
U.S. Army War College,
1999), military professional-
ism can be measured
against three groups of
components (military-tech-
nical, ethical and political)
observed at three levels
(soldier-individual, the mili-
tary-institution and the soci-
ety). If we accept this pattern
and apply it to the FRY
armed forces before the
political changes of 2000, it
becomes clear that the pro-
fessionalism mentioned
here is based mostly on the
individual skills of military
officers. Military capacity in
terms of technical equip-
ment was not satisfactory,
whereas ethical and political
factors were marked by
deep social, political and
economic rifts that were
affecting the very core of the
political community.
2 One of the most in-depth
analysis of the character of
Serbian regime before the
year 2000 is the one written
by Dušan Pavlović, eds.:
Konsolidacija demokratskih
ustanova u Srbiji posle
2000. godine – godinu dana
posle, Beograd: Službeni
glasnik, 2008.
3 This refers to the local
elections in 1996, and pres-
idential elections in 1997.

6

not enough for the reforms – including the SSR – to be viewed
independently from the post-authoritarian heritage.

The desired outcomes in relation to the security sector are
more specific. They are closely tied to the issue of the security sec-
tor governance. The security sector governance ’’combines the
concepts of ’security’ and ’governance’ at the state level. It is a
state-centric concept, though it does share with the human secu-
rity concept the concern for the welfare and security of individu-
als, groups and the society who, more often than not, suffer the
consequences of the poor security sector governance’’ (Hänggi,
2003: 8). It is this state-centric feature of the concept of the secu-
rity sector governance that leads one to conclude that some char-
acteristics of the post-authoritarian environment can actually
have a positive impact on the security sector reform process. As
post-authoritarian regimes are based, as a rule, and regardless of
their specific characteristics, on rigid and disciplined institutional
arrangements (or equally rigid quasi-institutional mechanisms),
as well as on strong and mostly highly professional1 security
forces, it becomes obvious that these elements can be successfully
used in the society democratisation process in general, and secu-
rity sector reform in particular, rather than to be doomed to an
uncontrolled disintegration.

The circumstances in Serbia after the political changes in the
year 2000 do not completely fit in the model of post-authoritari-
an environment defined by Hänggi (Hänggi, 2004: 5-6) (especial-
ly with regard to the existence of strong institutions and the
absence of some elements of military professionalism, see foot-
note 1). Authors strongly disagree even on the issue of the char-
acter of the regime in Serbia until the year 2000. Those who
recognise the authoritarian trait of that system usually describe it
in different ways, from ’’totalitarianism“ (which is definitely an
exaggerated definition) to caesarism2. It seems that the authors,
like Fareed Zakaria (Zakaria, 1997), who are closest to the truth
are the ones who acknowledge the phenomenon of illiberal
democracy, where the democratic element of the system is reflect-
ed in the fact that, though political rights and freedoms are mini-
mal, general elections are held on a regular basis. The illiberal ele-
ment is reflected in the fact that constitutional mechanisms for the
limitation of power are inadequate or they are frequently ignored.
Edmunds (Edmunds, 2009: 129-131) characterises this period as
the phase of illiberal social democracy, probably because he took
into consideration the then common practice of electoral rigging3,
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as well as an undeniable fact that the spectrum of political free-
doms in the 90s was much wider than the one that existed during
the earlier communist dictatorship.

It can be concluded that, in the process of the general democ-
ratisation of the society, a part of the post-authoritarian heritage
was not used for the realisation of new, reform-related goals. This
can be observed in three groups of opportunities and issues relat-
ed to them:

The opportunity for including disciplined personnel (from the
public sector and security sector institutions) used to carrying out
fully any top-down policy. This process has tactical similarities,
though it works in an opposite direction, to the process of adap-
tation used, according to Tim Edmunds, by illiberal elements to
realise their interests by taking advantage of the characteristics of
the democratisation process (Edmunds, 2009: 131). This is the
opportunity for the factors that carry out the democratisation
process to use some characteristics of the previous model of a
political system to facilitate and/or accelerate desired outcomes.

A special form of the above-mentioned element is the oppor-
tunity for including the part of the armed forces with combat
experience in international military cooperation programmes,
such as trainings or multinational operations. In this manner, the
level of professionalism and efficiency would be further improved
which would, along with the normative framework reform,4 con-
tribute to the institutional dimension of the security sector reform.

The opportunity arising from the initial wave of positive ener-
gy for carrying out reforms; to reform, with a wide support and
amid the wave of thorough institutional changes, the security sec-
tor, while taking into account international recommendations and
standards.

After the political changes of the year 2000, it became obvious
that no coherent strategy was in place to deal with the previous
regime’s high officials or institutions, which resulted in a gradual
disintegration of some institutions while others were unsuccess-
fully reformed, and the re-organisation of the state political-insti-
tutional system was carried out with only partial success.
Similarly, while some ex-officials kept their previous positions,
and thus avoided responsibility for potential law violations com-
mitted earlier, there were also the cases of the severe violation of
the ex-officials’ human rights. The cause for this can be found in
the extreme pluralism of political interests held by the loose DOS
coalition. Amadeo Watkins (Watkins, 2010: 12), member of the
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4 For more on the dimensions of
the security sector reform look in
Herbert Wulf: Security Sector
Reform In Developing and Tran-
sitional Countries, in: Clem
McCartney, Martina Fischer and
Oliver Wils, eds., Security Sector
Reform – Potentials and Chal-
lenges for Conflict Transforma-
tion, Berlin: Berghof Research
Center for Constructive Conflict
Management, 2004, pp. 12–13.
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5 The press and electronic
media reports from October,
November and December 2000
abound in details regarding this
affair. For example, see Glas
javnosti of 13 November, 2000.
6 Goran Radosavljević, former
Commander of the Gen-
darmerie, said that he had spo-
ken about the tactical-technical
aspects of the controversial
action in Racak in 1999 in front
of the audience of three hundred
in NATO headquarters. See his
interview published in the Stan-
dard magazine, Issue 140, 21
January 2009.

8

OSCE Mission to Serbia, claims that politisation is ’’the most
important negative factor’’ regarding the security sector reform,
and adds that the opportunity was missed to use the existing insti-
tutional structure. Instead of involving the previous regime offi-
cials, those who were not held responsible for the violation of
laws and human rights, in the process of rebulding and function-
ing of the desired security system model, the factions within the
DOS, struggling to strengthen political power and influence, used
them to further their own interests (Edmunds, 2009: 132).

First, the period of the so-called Transitional Government,
2000-2001, was marked by a serious dispute regarding the status
of Rade Markovic, Head of the State Security Service at the time.5

The prevailing attitude among the general public was that
Markovic, whose name was mentioned in relation to numerous
criminal offences committed in the previous period, was under
protection of the part of a new elite, owing to a reserved domain
which was encompassing the majority of earlier security-intelli-
gence structures. Similar circumstances existed in relation to the
case of the Serbian Armed Forces Chief of General Staff, Nebojša
Pavković. The result of these disputes was that the DOS coalition
soon fell apart, which gave rise to a deep political and institution-
al crisis that culminated in the assassination of the Prime Minister
and the introduction of the state of emergency in March 2003. It
seems that, immediately after the change of the regime, and when
a large public support was available, an opportunity was missed
to put the highly disciplined lower-level management and com-
manding staff of the armed forces and security-intelligence struc-
tures under democratic and civilian control. If this had been the
case, the security sector reform, occuring simultaneously with the
reform of the institutional framework, would have been under-
taken while relying on the useful existing elements, instead of the
subsequent (unsuccessful) ab ovo trend under much less
favourable circumstances.

Second, security forces, including a large number of military
officers with a considerable combat experience (the trait which is
considered, regardless of the type of war or war goals, invaluable
in modern armed forces of developed countries6) were not
reformed at a desired pace, nor were they adequately included in
international security-integrative processes – after Serbia joined
the Partnership for Peace Programme in 2003, the first skirmish-
es occured between the General Headquarters and the MoD.
Many generals with war experience were dismissed and sent to
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retirement, and the excuse offered by the part of the ruling elite
for this was that ’’they served the previous regime“. The Chief of
General Staff, Branko Krga, publicly spoke in defence of the dis-
missed and retired generals, claiming that they should not be
blamed and automatically linked to the previous regime. His
statement was the proof that the relations between the civilian
and military structures were highly problematic.7

To sum up, a general direction of social democratisation clear-
ly did not have a satisfactory intensity from the very inception,
which affected the security sector reform as well. The period of
relatively high reform energy that followed the events of October
5 2000 was short-lived and without any significant progress in
terms of the security sector reform.

The conflicts of various political interests8 can be considered
the main cause of these problems, including the ones coming from
reserved domains. It can be claimed with certainty that ’’all set-
backs, as well as progress, in the security sector reform are the
inevitable result of conflicting internal political processes and ten-
sions in Serbia’’ (Hadžić, 2009: 24).

The post-authoritarian environment should not be considered
only as conducive to the security sector reform process. On the
contrary, it implies a number of aggravating circumstances as
well. If we try to determine the negative influence of the post-
authoritarian environment on the reform processes, it should be
taken into account that ’’the prefix ’post’ points at countries
where the authoritarian ruler and his closest allies were toppled
by a single decree (...) while the military, the police and secret serv-
ices, including the majority of their staff, swore allegiance, at least
nominally, to the new ruling power. The term indicates that the
shift of political power creates only the initial, but not the neces-
sary pre-requisites for the (pro)democratic consolidation of the
society“ (Hadžić, 2009b: 112). In that case, the aggravating cir-
cumstances caused by the post-authoritarian heritage can be
analysed from three aspects.

First, there is an issue of the value system, which is manifested
in the security sector through what Samuel Huntington labels as
conservative realism (Huntington, 2004: 86-87) of the majority
of the armed forces’ members (as well as the police and security
services) which is contrary to the democratic-liberal spirit of most
of desired reforms. Under such circumstances, a fierce struggle for
the protection of particular interests within the political elite itself
can easily tempt the new ruling structures to adopt
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7 See the text written by Dragan
Ćirić “Voljno za generale” pub-
lished in NIN magazine, Issue
2476, August 14, 2003. After the
unilateral proclamation of Koso-
vo independence, Miroslav
Lazanski, a military-political ana-
lyst, expressed his view that the
absence of managerial staff with
combat experience weakened
the position of Serbia in terms of
foreign policy (“Kad se podvuče
crta”, NIN, Issue 2982, February
21, 2008).
8 The first Director of the Securi-
ty Intelligence Agency, Andreja
Savić, wrote in 2007 that ’’the
realisation of the term depolitisa-
tion-demilitarisation-profession-
alisation, adopted by the DOS in
2001, has been partial: the mili-
tarisation is talked about in the
past tense, a higher level of pro-
fessionalisation has been
achieved, but the depolitisation
is still lagging behind’’ („Patriots-
ki protektorat“, NIN, Issue 2942,
May 17, 2007).
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9 „Srbija je i danas siromašnija
nego što bi trebalo”, Blic, 3 Octo-
ber, 2010, http://www.blic.rs/
Vesti/Politika/209961/Srbija-je-i-
danas--siromasnija-nego-sto-bi-
trebalo
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(crypto)authoritarian models of behaviour and action, typical of
the previous regime.

In addition, there is also the issue of parallelism of processes
which are directed towards the same goal (institutional reform
and development of a consolidated democratic system) but are
also, to an extent, mutually exclusive, which weakens the energy
of the new elites for undertaking reforms and compromises their
consistency and competency. In Serbia, as in many other ex-
Yugoslav republics, for example in Croatia, the parallel processes
included the simultaneous processes of democratic consolidation,
state-building and the overcoming of the negative heritage of
armed conflicts from the last decade of the 20th century. Zakošek
(2008: 589) observes that modern researchers of comparative
democratisation generally agree that state building and war have
a three-fold influence on democratisation:

First, there is an assumption that stateness is the necessary pre-
requisite for democracy. If the analysis is conducted at the level of
state, this hypothesis holds ground.

Second, transformation processes are aimed at the realisation
of different and partly contradictory goals. The issue of paral-
lelism of democratic transition and consolidation processes, men-
tioned earlier in the text, is reflected here as well.

Third, war (and, to an extent, state-building) is inherently
opposed to democracy. This does not contradict the earlier state-
ment that combat experience of the armed forces personnel can
be an asset to the security sector reform, as the reform in question
is not carried out under the circumstances of an armed conflict.

In conclusion, it must be acknowledged that – contrary to the
experience of some other countries and societies – Serbian post-
authoritarian heritage was marked by the absence of necessary
pre-requisites for the general democratic consolidation: a satisfac-
tory level of economic standard and stability, or, at least, the start-
ing point for achieving them, as well as the unresolved national
question (Pavlović and Antonić, 2007: 30). The new Serbian
political elite, faced with these issues and the problems related to
the reform of the system institutions and the security sector, soon
proved to be incompetent to deal with such challenges. The EU
and the states that Serbia was looking up to after the political
changes of October 5 also have their fair share of responsibility in
these matters, as Charles Crawford, former UK ambassador in
Belgrade, correctly observes.9

THIS ISSUE'S THEME:
TEN YEARS FOR 

SECURITY SECTOR
REFORM IN SERBIA



Numerous local specifities, mostly historical ones, do not
diminish the significance of the observation that the processes of
state-building and dealing with war heritage did influence the
process of democratisation in Serbia, and within that framework,
the process of the security sector reform as well. When everything
mentioned so far is supported by the facts (that clearly demon-
strate that no strategy for the democratisation process was actu-
ally in place) that many systemic laws were passed with a great
delay, or modified many times as their content was unsatisfacto-
ry, that the majority of national strategic documents, including
the ones concerning the security sector, were adopted several
years after the change of the political regime, and that Serbian
constitution was completed in 2006, after Montenegro became
an independent state, a general picture of the reform trends after
the year 2000 becomes clear.

The general picture of the trends of the reform processes and
their outcomes shows that the negative elements of the post-
authoritarian environment in Serbia were not properly dealt with
nor was their harmful effect completely removed. The encourag-
ing elements of the environment were not adequately used either.
This made the consequences of the negative part of the heritage
more difficult and far-reaching, which reinforces the conclusion
that ’’the key obstacles to the security sector reform in ex-
Yugoslav states lie in their authoritarian and war origin, that is,
heritage.’’ (Hadžić, 2004: 28).
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Abstract

The purpose of this paper is to determine the reasons why the
private security sector in Serbia has not been regulated by a spe-
cific law in the past 16 years. In order to accomplish this, the
author uses the defective democracies theory and the postulates of
reserved domains stemming from it. According to this theory,
when a multitude of different interests and actors in a state exert
direct or indirect illegitimate influence on the content and direc-
tion of democratically elected representatives’ decisions, it means
that reserved domains exist in that state and the state itself is ref-
ered to as a domain democracy. By using these theoretical
hypotheses as a starting point, the author researches and analyses
conditions and actors, their inter-relations and interests which
represent obstacles for the normative regulation of the private
security sector activities in Serbia. These interests and actors are
linked not only to economic interests and secret collection of data,
but to criminal activities as well.

Key words: private security sector, reserved domains, defective
democracies, law on private security, absence of legislative regu-
lations, crime, secret collection of data, commercial espionage,
political espionage.

Introduction

The on-going process of privatisation of security in Serbia,
which began in the early 90s, has been accelarated in the revived
transition period that followed the events of October 5, 2000. It
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is estimated that private security companies in Serbia (PSC)2 cur-
rently employ between 30,000 and 50,000 people3, that there are
about 3,000 such companies and that 47,000 pieces of weapons
in the possession of legal entities, i.e., companies, have been reg-
istered (Page 2006, 3). The PSCs have not only increased in num-
ber, but their significance and profits are growing as well.
However, this sector is still ridden with problems typical of the
90’s: criminalisation, domination of some companies on the mar-
ket owing to political connections, inadequate training and a
poor choice of qualified staff. Despite this, the sector remains
unregulated in terms of legislation. Unlike Serbia, all post-social-
ist states (with the exception of the Czech Republic) have endeav-
oured, after the initial phase of uncontrolled and ’wild’ privatisa-
tion of security4, to regulate this sector.5 Some states, like
Bulgaria, in pursuit of the best ways of regulating the security sec-
tor, have even adopted several laws. Some post-socialist states
would adopt a new law the moment one normative model proved
to be disfunctional, and would continue with this practice until
the optimal solution was found. However, 16 years after the Law
on Social Self-Protection was abolished6 and ten years after dem-
ocratic transformation, Serbia still has a legislatively unregulated
private security sector.

This is particularly surprising, given the fact that certain insti-
tutions, organisations and associations have created several draft
laws, and that one even entered parliamentary procedure in 2003
(Draft Law created by the MoI) but was withdrawn for reasons
unknown to the general public.7 Bearing all this in mind, it stands
to reason to determine what conditions, processes, events and
actors influence the trends of the security sector privatisation and
which of these factors are an obstacle to the beginning of the sec-
tor reform, namely the adoption of the special law on the private
security sector. In this paper we will try to address these questions
and provide some answers by relying on the hypotheses of the
defective democracy theory8, particularly the hypothesis about
reserved domains which draws upon this theory.

Apart from domestic and foreign literature dealing with the
privatisation of security and democratisation, legal regulations
and newspaper articles, this paper contains also the data and
information obtained from interviews which the BCSP research
team conducted with members of the Defence and Security
Committee in the Parliament of Serbia, security managers of
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2In this paper, the term ’private
security companies’ refers to pri-
vate agencies for physical and
technical security and private
detective and intelligence agencies
3 For the sake of comparison, the
Serbian MoI currently employs
approximately 50,000 people, while
the manpower of the Serbian
Armed Forces amounts to around
28,000. 2,000 soldiers are still in
demand. 22 September, 2008.
Internet: http://www.blic.rs/Vesti/
Drustvo/57816/Nedostaje-dve-hil-
jade-vojnika-
4 The main characteristic of the wild
privatisation of security is that it
occurs spontaneously and out of
control of public institutions, which
results in a large number of criminal
groups using PSCs as legal
grounds for extortion, racketeering
and protection of their illegal activi-
ties. In this manner, they give rise to
an increased fear of violence and
deterioration of security in the soci-
ety.
5 For privatisation of security in
some post-socialist states look, for
example, in: Timothy Frye, Private
Protection in Russia and Poland,
American Journal of Political
Science, Vol. 46, no. 3. (July, 2002),
pp. 572–584. Philip Gounev, Bul-
garia's Private Security Industry, in:
Alan Bryden, Marina Caparini
(eds.), Private Actors and Security
Governance, DCAF, Geneva,
2006, p. 109.
6 This Law regulated the area of
physical-technical security in the
SFRY. It was abolished in 1993, on
the grounds of being inadequate in
the new circumstances where dif-
ferent proprietary forms existed.
However, many PSC managers
claim that this law was good and
should not have been abolished.
7 The civil society organisations
prepared two drafts: the Model Law
on the Provision of Private Securi-
ty-Related Activities (CCMR, 2006)
and the Draft Law on the Private
Activity of Protecting Persons and
Property and the Detective Activity
(The League of Experts – LEX,
2006).The professional association
of private security companies pre-
pared a Draft Law on the Private
Protection of Persons and Proper-
ty (the Committee of the FTO Asso-
ciation within the Serbian Chamber
of Commerce, 2006). Along with
the preparation of these model
laws, many CSOs, the FTO Associ-
ation, some PSCs and the profes-
sional public were strongly advo-
cating, at various conferences,
round tables and seminars, the
need for the official adoption of the
law regulating the private security



PSCs, banks and insurance companies within the project Private
Security Companies: Friend or Foe? Due to the sensitivity of the
research topic, the BCSP guaranteed anonymity to all intervie-
wees and their names were left out from the paper, while the
recorded interviews are available to the project team members
only.9

Defective Democracies and Reserved Domains

Defective democracy theory represents a blend of the theory
on weak states and democratisation theories. According to this
view, a consolidated democracy implies a strong, functional state,
the one which is strengthened internally and externally. Such
states ’’must deal with structural conditions of modern rulership,
both on the home turf in the context of complex societies, and
outside their borders in the context of a demanding environment.
They must develop certain structures in order to be able to per-
form different functions’’ (Merkel 2004, 83). From the outside, a
democracy is considered to be consolidated when a state per-
forms its socio-economic function and security function, and the
state is integrated in international and regional alliances (military,
political, economic, etc.).

Internal consolidation implies that five partial regimes of a
democracy are developed and inter-dependent, i.e., that one par-
tial regime supports the functioning of another. However, the
regimes must have a level of autonomy. Partial regimes are: dem-
ocratic electoral regime (A), political rights to participation (B),
civil rights (C), horizontal responsibility (D) and guarantees that
the real power to rule is in the hands of democratically elected
representatives (E) (2004, 80-94). Defective democracies are born
when one of the partial regimes does not exist and/or it is weak.
There are four types of defective democracies: exclusive, neo-lib-
eral, delegative and domain democracy.

We will shed more light only on the (non)existence of a partial
regime (E) – the real power to rule, as it is central to the topic of
this paper. Such regime makes it possible for the democratically
elected persons to rule over others. However, this is rarely the case
in weak states, as some actors – individuals, groups and/or insti-
tutions – influence the direction and content of governmental
decisions, both entirely and in certain areas, in line with their par-
tial interests. For example, a state would like to undertake
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area in an adequate manner. The UPO
(Private Security Services) and many
PSCs adopted business ethics codeces
and professional conduct standards. All
these activities were largely covered by the
biggest media agencies in Serbia, while
some local TV stations ( KTV private TV
station in Zrenjanin), used a local TV net-
work to broadcast a series of items on this
topic.
8Defective democracy theory was devel-
oped by a group of German political scien-
tists led by Wolfgang Merkel within the
Defective Democracies Project (Defekte
Demokratie) Merkel, W, 2004. Embedded
and Defective Democracies. Politička
misao, Vol. XLIII, No. 1, pp. 80-104.
9 Research results published in:
Sonja Stojanović, Predrag Petrović,
Marko Milošević and Jelena Unijat
(eds.) (2008) Private Security Com-
panies in Serbia - Friend or Foe? Bel-
grade, CCMR .
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reforms in some area, which, in our case, is private security, but
the interests of the structures resisting it (as the reform would
deprive them of their benefits – financial, material and/or any
other) are stronger. The actors that most often put a veto can be
individuals who have economic power – tycoons and oligarchs,
commercial complexes (E.g. military-industrial), multi-national
corporations, (organised) criminal, para-military and guerilla
groups, etc.. Similarly, the actors can be certain state institutions
or parts of it which are not sufficiently put under democratic con-
trol, such as the military, the police and security agencies. A com-
mon denominator for all above-mentioned actors is that they use
illelgitimate channels to block reforms which can threaten their
interests.

In order to realise their interests, these actors can act independ-
ently, to the point that their interests can be completely opposed,
but the effects of their actions are identical – legitimately elected
representatives of the citizens are unable to make and execute
their decisions. Despite this, they often act together in order to
realise their interests. When a multitude of different interests and
actors in a state exert direct or indirect illegitimate influence on
the content and direction of democratically elected representa-
tives’ decisions, it means that reserved domains exist in that state
and the state itself is refered to as a domain democracy. In further
text we will try to determine and present which interests and
actors constitute reserved domains in Serbia and which ones are
an obstacle to the adoption of the Law on PSCs, as well as which
factors of social environment support them.

Reserved Domains and Private Security Sector in Serbia

Economic interests

Privatesecurity-related jobs are currently among the most
lucrative ones in Serbia and the main reason for this are not (only)
market laws and trends, on the contrary. The main reason is the
absence of a law that would regulate private security activities
and an inadequate implementation of the existing regulations per-
taining to this area. What is typical of this sector is that a large
number of employees in PSCs are not registered and the compa-
nies do not pay any contributions for them to the state of Serbia.
Radomir.M. Misaljević, owner of the Pravac agency, estimates
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that 60,000 people work in the private security sector in Serbia,
out of which only 25 percent are employed in accordance with
the Labour Law, while the rest work ’’in the grey market’’ (Đokić,
2009). This is how some PTS companies generate huge profits.
’’Two years ago, nine companies in this sector (private security) in
Belgrade had a turnover of 40 million .“10 One security manag-
er from the public security company, said, with reference to the
private security sector: ’’The enormous extent of work in the grey
market is a huge problem... If the law were adopted, public rev-
enue would increase between five to seven billion dinars, as each
employee working in the grey market means 150  less for the
public revenue, which amounts to 450,000  per month, and add
to that trainings, testing, plus state taxes – the verification in the
police, the prosecutor’s office...’’ (Milošević, 2008, 56).11

In addition, the salaries of persons working in private security
companies in Serbia are extremely low, while some PSCs do not
pay transportation costs, food allowance, night-shifts and over-
time to their employees. Due to the non-existence of the above-
mentioned law, they do not have legal obligation to send their
employees periodically to trainings, which considerably reduces
company expenses. 12

All this is possible, among other reasons, because of the illegit-
imate connections of PSC heads with political parties and persons
from the highest political ranks at both national and local levels.
It is a fact that certain PSCs, whose owners and/or security man-
agers are members of political parties,or are very close to them,
have managed to increase their business capacities and obtain a
very good position on the market in a very short period of time.
Let us mention just the cases of the ties between PSC heads and
(individuals from) political parties that received the biggest media
attention.

The first example is the Sistem FTO company, established in
1996. Its founder, owner and CEO is Milovan Milošević, a high-
level official of the Democartic Party of Serbia. It is indicative that
the company, although it has operated since 1996, increased its
business considerably after the year 2000, and particularly during
2005 - 2006,13 the period when DPS was a part of the Serbian
government.14 At that time, DPS was holding key state mecha-
nisms of Serbia’s internal security, as all top positions in the MoI
and SIA were occupied by the members of this party.

Stracon Security, founded in 2004 by Gradimir Nalić, known
to the public as an advisor for human rights to the President of
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10 Cited according to: Haos u
sektoru privatne bezbednosti.
Biznis novine, 30.8.2009,
Internet: http://www.naslovi.
ne t /2009-08-30/b izn is -
novine/haos-u-sektoru-pri-
vatne-bezbednosti/1301702,
accessed on: September 3,
2009.
11 The problem with the work
’’on the grey market’’ is that
employees do not wish to
report such cases to Serbian
state authorities, in fear of los-
ing their jobs at the time when
new jobs are hard to find due
to redundancies.
12 The consequence of the
work on the ’’grey market’’ and
a low cost of work is a consid-
erable fluctuation of workforce
in the private security sector.
This makes the seemingly
imprecise estimates, accord-
ing to which this sector
employs between 30,000 and
60,000 people, actually true
and valid. Namely, security
workers quit their jobs in
PSCs during construction
building seasons and work on
construction building because
they are better paid for their
work. The consequence is a
total absence of the private
security profession in Serbia.
Milošević 2008, pp.. 51–71.
13 For a graphic scheme of
Sistem FTO development go
to the company’s website:
http://www.sistemfto.com/sr/o
nama.html, accessed on:
March 12, 2010.
14 After the political changes
of October 5, 2000, the DPS
became an opposition party
on July 7, 2008, when the
Democratic Party formed the
Government of Serbia,
together with the SPS and
G17 Plus.
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15 For more information, visit:
http://www.stracon.co.rs/Default.a
spx?m=about, accessed on
March 9, 2010.
16 For more information about the
company visit: http://www.protec-
tagroup.co.rs/, accessed on
February 2, 2010.
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FRY from 2000 until 2003, is yet another example.15 A bit
later,William Montgomery, former US Ambassador to Serbia and
Montenegro, Bulgaria and Croatia, and his wife, Lynn
Montgomery, became co-owners of the company. They are in
charge of strategic consulting, international relations and contacts
and market development.

The last example that illustrates the phenomenon will be
Protecta detective agency, founded in 2001 by Dragan Trivan,
husband of Jelena Trivan who is a deputy in the Parliament and
the spokesperson of the Democratic Party. In the last several
years, the company has grown considerably and expanded its
business to providing physical-technical security services as well
as security consulting services. To this end, Protecta d.o.o compa-
ny has been founded and Protecta detective agency is now a part
of it.16

Strong ties between political parties and PSCs have also been
identified by the researchers of the Centre for the Prevention of
Crime. According to Dušan Davidović, director of this institution,
the research ’’revealed the existence of strong lobbies in the pri-
vate security industry and political parties, which hamper the
adoption of the law as the status quo makes it possible for them
to supply privileged companies with favourable business deals,
and the companies, in turn, show immense gratitude by the end
of each month... If the company wishes to make a rapid success,
it is enough that its owners have good connections with any polit-
ical party. The chaotic situation makes security business very
lucrative, especially because the companies are not obliged to reg-
ister their employees nor to provide adequate equipment,
weapons, and, most importantly, a proper training’’(Pejčić 2008).

According to the findings of the BCSP research team, one of
the reasons why illegitimate ties between political parties and
PSCs are possible is the fact that the financing of political parties
has not been adequately regulated by the existing regulations
(Stojanović et al. 2008, 78-79).

However, companies do not secure huge profits and lucrative
tenders only owing to strong ties with the political elite, but by
building solid connections among the security elite as well. The
majority of PSCs assign managerial positions to former police
and security service officers who held mid, high or top-level posi-
tions at their previous jobs as well. Therefore, ’’some police gen-
erals and high officials, immediately after retirement, start work-
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ing in private security companies’’.17 In this manner, these compa-
nies gain a much better competitive edge than other companies
which are not able to hire former top officials in the security sec-
tor. It should be stressed that the majority of European states
have regulations by which former armed forces officers are for-
bidden to work in the private security sector immediately after
leaving public service. If they want to work in PSCs, they have to
wait for a certain period of time to pass, which often means sev-
eral years (Dimitrijević 2008, 103-109). The purpose of this
restrictive measure is to prevent persons who used to work in the
armed forces from using (selling) their contacts and connections
for the benefit of PSCs. Such restrictions still do not exist in
Serbia, as the law on the private security sector has not been
adopted yet.

However, and to make the situation even more complicated,
legal regulation of the private security sector can also entail big
profits. One of the most imortant sections of the law on the pri-
vate security sector in any state is the licencing system, or the sys-
tem of issuing work permits to companies as legal entities and to
employees in PSCs respectively. This permit implies that an indi-
vidual employee is obliged to finish the training for working in
PSCs. All this costs money. For example, managers of private
security estimate that the training of candidates, once it becomes
stipulated by the law, will cost around 200 . If we start from the
fact that the licence is necessary for the two-thirds of people
working in the private security sector (while, say, the remaining
one third has administrative jobs), which is approximately
30,000 employees, the calculated potential revenue from issuing
licences amounts to six million Euros. It should be mentioned that
work permits for individuals working in PSCs are issued for a lim-
ited period of time, which varies from country to country.18

The problem is that both the private security sector and the
MoI of the Republic of Serbia want to have an exclusive right on
licence issuing. The rift between these two actors is evident in dif-
ferent model laws created by the Private Security Assosiation and
the MoI. The model prepared by the Association clearly stipulates
that the Association has an exclusive right to issue licences,
whereas the MoI’s Draft Law reserves that right for the MoI.
Some PSC security managers, as well as some MoI employees,
state that this rift is one of the main obstacles to the adoption of
the law. Several interviewed PSC security managers claimed that
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17 Dušan Davidović, cited from:
Haos u sektoru privatne bezbed-
nosti. Biznis novine, August 30,
2009, Internet: http://www.naslovi.
n e t / 2 0 0 9 - 0 8 - 3 0 / b i z n i s -
novine/haos-u-sektoru-privatne-
bezbednosti/1301702, accessed
on September 3, 2009..
18 For more information look in:
Dimitrijević, I, 2008. Pregled
zakonodavstva privatne bezbed-
nosti u zemljama Evropske unije.
in: Sonja Stojanović, Predrag
Petrović, Marko Milošević i Jelena
Unijat (eds.) Private Security
Companiesin Serbia - Friend or
Foe? Belgrade. CCMR..
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19 Security manager of a
PSC. Interview conducted by
the BCSP research team
within the project ’’Private
Security Companies in Ser-
bia – Friend or Foe?’’ The
team guaranteed anonymity
to the interviewees and the
interviews are available to the
project team only.
20 Many PSCs in Serbia are
registered in the Serbian
Chamber of Commerce
under codes reserved for
service-providers.
21 For example, Wolf Security
Guard advertises the follow-
ing service:’’We offer you a
unique opportunity for elec-
tronic surveillance of your
object or persons in REAL
TIME!’’ Internet: http://www.
wolfsecurityguard.com/uslug
e.html, accessed on April 9,
2010.
22 For more examples of
services offered by detective
agencies in Serbia, visit Bond
agency website: http://www.
bond.rs/bond/index.html,
accessed on March 12, 2010.
The owner, Ranko Vuko-
manović, was the president
of the detective section in the
Private Security Association
at the Belgrade Chamber of
Commerce. Visit the website
of Protecta detective agency,
owned by Dragan Trivan,
president of the detective
section in the Private Securi-
ty Association at the Serbian
Chamber of Commerce..
www.protecta.rs, accessed
on April 9, 2010.
23 Look in, for example. Wolf
Security Guard: http://www.
wolfsecurityguard.com/posta
ni_saradnik.html, accessed
on April 9, 2010.
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the Draft Law on the Physical-Technical Security, submitted by
the MoI, was withdrawn from the parliamentary procedure
because it stipulated that the licences for the work of PSCs should
be issued by the MoI, ’’which did not suit certain owners of PSCs
and, under pressure from them, the adoption of the law was
blocked“.19

Secret Collection of Data

Apart from big and medium-sized companies for physical-
technical security, there are also many smaller companies in
Serbia employing at most several tens of persons. A large number
of these companies, also known as detective agencies, is involved
in intelligence work. The precise register of companies providing
this kind of service does not exist, as they can be registered, due
to the absence of the related law, under different professional
codes.20 This presents a problem, given that detective agencies
provide services for which secret collection of data is crucial,
which may constitute a serious violation of citizens’ human rights
and the rights of commercial subjects.

The general public in Serbia is mostly familiar with the servic-
es provided by detective agencies which involve detecting marital
infidelity, offering solutions to marital problems, search for miss-
ing persons or fugitives, saving persons from religious cults and
sects, detecting drug addiction, offering help in quitting drugs.
However, it is less known that these agencies also perform inves-
tigative, security-related and counter-intelligence activities. The
websites of many detective agencies offer services such as: count-
er-espionage and investigations in companies, poligraph testing,
secret recording, surveillance, following persons, monitoring,
electronic surveillance and tracking,21 telephone number checks,
investigation of biographies and persons’ past, investigation of
legal entities, investigation of court data, investigation of criminal
data, identification of anonymous sms, legal councelling and rep-
resentation at court, identifying circumstancial evidence, etc.22

Many agencies advertise on their websites that they can obtain
all necessary data (mostly personal data) from various state bod-
ies. They also boast of having a widespread network of associates
and have on-going openings on their websites for persons who
would like to become their associates.23
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There are several facts which indicate that these are not only
marketing hooks for new clients, but that they are actually very
real. First, surveillance equipment is cheap and available, and it
can be bought easily on the (unique) market of the Western
Balkans.24 For instance, spy programmes for reconnaissance of
the sms and conversations can be bought for 139 , while the par-
abolic microphone which records conversations at a distance of
200 metres is available for 109 ..25 There are other very power-
ful surveillance gadgets that can be bought abroad at very reason-
able prices.26 This makes it easy for detective agencies to carry out
activities they advertise. Second, according to Božidar Spasić,
owner of SIA detective agency, we should bear in mind that
’’many military, police and volunteer units which participated in
the wars were given surveillance equipment, however, nobody
returned it and now it is at disposal of private surveillance cen-
tres.’’27

It is worth mentioning that detectives’ task of collecting data
from citizens is made easier by the fact that many of them have
professionals IDs that very much resemble the ones used by the
state apparatuses of force (the police, security services).

Many actors in Serbia want to benefit from the capacities of
private companies in terms of manpower and equipment. In
recent years, commercial or industrial espionage has seen an
upward trend, ’’and detective agencies that used to deal mostly
with cases of marital infidelity, have a growing number of clients
from the business world... Owing to espionage, some companies
win tenders because they offer a hundred Euros more than the
competition. After the political changes of October 5, 2000, we
have been witnessing continuous accusations among political par-
ties, namely that they are spying on one another’’(Korać, 2008).
Žarko Korać28 also says: ’’There are some indications that in our
country, especially in Belgrade, there are private surveillance cen-
tres, the equipment is much cheaper than it used to be, meaning
that a group or a political party can buy it and mobile phones can
be bugged on masse (...). Unfortunately, as you know, the major-
ity of people uses mobile phones and this gives a lot of room for
illegal activities’’ (2008).

However, Serbia’s state bodies are not immune to (ab)using
private security companies. During the research conducted by the
CCMR in 2007 and 2008, the researchers found out from inter-
views with PSC security managers that the officers of Serbia’s
security agencies had requested certain services from them which
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24 Many online stores offer deliv-
ery of goods on the territory of ex
SFRY or they have branches in
some states. Check, for example:
www.bubice.net, accessed on
April 9, 2010.
25 Balkan Spy online shop, Inter-
net: http://www.balkanskispijun.
com/, accessed on April 9, 2010..
26 Visit, for example: http://www.
endoacustica.com/index_en.htm
27Cited from: Ozvučeno ’pola
Beograda’, Srpski nacional, April
11, 2005
28 Žarko Korać is a founder and
president of the Social-Democrat-
ic Union. He was a Deputy Prime
Minister in the government of the
Republic of Serbia from 2001 until
2003, and, after the assasination
of the Prime Minister Zoran Djind-
jic, he acted, from March 17 to
March 18, 2003, as a temporary
Prime Minister of Serbian govern-
ment.Today, Mr Korac is a deputy
of the Liberal-Democratic Party in
the Serbian Parliament.
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29 Criminal Code, The Official
Gazette 85/05.
30 The Report on Serbia’s
Progress in 2009, Brussels: Com-
mittee of the European Communi-
ties, p. 12 .
31 Statement of a security manag-
er from a private security company.
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implied the violation of citizens’ privacy. They pointed out that,
to their knowledge, other PSCs had had similar experiences with
security services. This was particularly stressed by the security
managers of companies dealing mostly with technical aspects of
security. The reason for using the services of private security com-
panies lies in the fact that state agencies for surveillance and
reconnaissance need a court and/or head of service’s decision to
act, while the penalties for violation of legal provisions regulating
this area are very strict.

This, on the other hand, does not apply to private agencies as
there is no law that regulates this domain adequately. To be more
precise, Chapter 14 of the Criminal Code of the Republic of
Serbia,29 stipulates penalties for criminal offences against free-
doms and rights of man and citizen. Penalties for officials differ
from those for other persons, the former being much more severe.

Even more importantly, the cases of violation of freedoms and
rights of man and citizen that were not committed by officials in
discharge of duty can be prosecuted against private complaint
only (paragraph 1, Article 153). In Serbia, however, court proce-
dures undertaken on the grounds of private complaints tend to
take too long and many become obsolete or citizens lose patience
to continue. In addition, many court rulings are not executed in
practice (Milosavljević 2009, 292-316). The European
Commission identified this as a problem, and, in its Annual
Report on Serbia’s Progress in 2009, it states: ’’... generally speak-
ing, Serbia demonstrated moderate progress in the area of judici-
ary reform. Despite attempts at undertaking reforms, a consider-
able number of unsolved cases in commercial, administrative and
civil procedures leaves room for concern. The execution of court
rulings remains inefficient.“30

However, even if courts were more efficient and effective, in
the absence of any control of the PSCs, ordinary citizens would
hardly realise that their rights were violated by the work of, for
example, detective agencies.’’This explains how some detective
agencies can do what they do, violating the privacy of citizens in
various ways without fear of punishment.“31

Rade Bulatović, Director of SIA from 2004 to 2008, pointed
out, at the session of the Defense and Security Committee in the
National Assembly of the Republic of Serbia, that secret and
unlawful collection of data practised by private security compa-
nies posed a serious threat to the security of citizens as well as
commercial and political actors. On this occasion, he added that
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there were indications about unlawful surveillance conducted by
’’certain private centres’’ and stressed that this would be, apart
from dealing with the most serious forms of crime that could rep-
resent a threat to the state, among the top priorities of SIA in the
following year (2005).32 The then director of SIA repeated a sim-
ilar statement at the international conference "Reform of the
Security Sector in Serbia - Achievements and Perspectives“33, held
in 2006. Other similar claims came from SIA representatives at
the round table entitled Democratic Control of the
Implementation of Special Authorities, held in 2008,34 and at
numerous other events whose topic was the secret collection of
data and protection of privacy. Apparently, the problem of private
surveillance centres is not a new one.

What raises most concern is the fact that, even when the law
on the private security sector is adopted, it is not very likely that
it will regulate the work of detective sgencies. Several facts point
at this direction. First, the draft law prepared by the MoI in 2002,
which entered parliamentary procedure, did not contain provi-
sions regulating the work of detective agencies. Second, of three
model laws developed so far, only the one prepared by the LEX
regulates the work of detectives. However, from the point of view
of the protection of human rights, it does so in an inadequate
manner (Unijat 2008, 92-93). Third, according to the informa-
tion gathered from the interviews with representatives of the FTO
Association at the Serbian Chamber of Commerce, the draft law
which the MoI has been working on for several years now does
not contain provisions regulating activities of detective agencies.

Legalisation of Criminal Activities

Many criminal groups, even organised crime groups that
threaten the national security of Serbia, have their own private
security companies. To be more precise, in most cases, the leaders
of criminal groups are not the owners of PSCs, but are connected
to them. Criminal groups establish PSCs for two reasons. First,
they can obtain fire arms legally. As leaders of criminal groups
have criminal records, and they cannot get weapons legally, they
delegate their trusted persons to set up PSCs and supply weapons
for the company. The newly-founded company then makes con-
tracts with companies headed by leaders of criminal groups, and
thus provide them with business. Consequently, ’’some agencies

RESERVED DOMAINS AS OBSTACLES TO ADOPTING THE LAW ON PRIVATE SECURITY SECTOR

N
o

18
 · 

JU
LY

 -
 S

E
PT

E
M

B
E

R
 2

01
0

32 Director of SIA claims that there
are pressures. B92. December
23, 2004, Internet: http://www6.
b92. net/info/vesti/index.php?
yyyy=2004&mm=12&dd=23&nav
_category=11&nav_id=158590
33 The conference was organised
by the CCMR. The list of papers
presented at the conference
Security Sector reform – Achieve-
ments and Perspectives, is avail-
able at: http://www.ccmr-bg.org/
upload/document/0801101801_re
forma_sektora_bez.pdf, accessed
on April 10, 2010.
34 The conference was organised
by the CCMR. The list of papers
presented at the conferenc,
Democratic Control of the Imple-
mentation of Special Authorities,
is available at: http://www.ccmr-
b g . o r g / u p l o a d / d o c u -
ment/0801101801_reforma_sek-
tora_bez.pdf
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35 ’’Total Security System” is regis-
tered at the same address where
’’Municipium S” consultancy com-
pany is. This was made possible
through Darko Šarić’s participa-
tion in the privatisation process in
Serbia, according to information
obtained from the police and pros-
ecutor’s office. Cvijić, V, Šarićeva
firma za obezbeđenje i dalje radi.
Blic. 22.3.2010
36 The CINS (NUNS) journalists
came across these data, using the
Law on Availability of the Informa-
tion of Public Importance.
37 The interlocutor of Blic was from
the Serbian MoI. Cited from:
Adžić, A, Rat klanova za splavove
i drogu: dvogodišnja borba za pre-
vlast. Blic. 17.12.2007. Internet:
http://www.blic.rs/Vesti/Hroni-
ka /23612/Ra t -k la no va-za-
splavove-i-drogu
38 Ibid.

24

were established and operate exclusively as the private police of
financial tycoons who are believed to be connected to organised
crime (Mijatović, 2008).

One example is the Total Security System company, estab-
lished, according to the Serbian Business Registers Agency, by
Marko Šarić in 2005. The company’s seat is in the flat of Duško
Šarić, which is connected by a passage to a flat owned by Darko
Šarić35, the leader of one of the most dangerous organised crimi-
nal groups in the Balkans. According to the data provided by the
Centre for Research Journalism (CINS), the employees of Total
Security were mostly engaged on protecting locations that are,
one way or another, linked to the Šarić family, such as, a well-
known cafe Pascucci, Code restaurant and H2O boat-restaurant
on Zemun waterfront. In order to be able to carry out security
services, Total Security got permits for purchasing and possession
of weapons from the Serbian MoI.36 To sum up, a very danger-
ous organised crime group legally established a security company
and even received permits to purchase weapons from the Serbian
MoI. This case is not the only one as, according to Dragiša
Jovanović, president of the Committee of the Private Security
Association at the Serbian Chamber of Commerce, ’’many com-
panies from this sector (private security) are connected to various
criminal groups which use them as justification for the possession
of weapons (Dojčinović 2010).

Another reason why criminal groups establish PSCs is that
these serve as a legal cover-up for undertaking a series of illegal
activities. For example, the main task of the security in many
clubs and disco-clubs in Belgrade, as well as in boat-clubs, is to
control that a rival criminal group does not deal drugs at places
that they secure. ’’The one who guards a boat-club automatically
controls the entrance and helps his friends from the clan to enter
freely and sell drugs. It is a well-known fact that a huge quantity
of drugs can be sold at such places in just one night. In addition,
rival groups are forbidden to come near to that club“37 Drug traf-
ficking was the cause of most cases of (armed) conflicts involving
members of the private security.38

Criminal groups also use private security companies as a par-
avan for extortion and racketeering. Despite the fact that these
activites used to be a hallmark of the growing private security sec-
tor in the 90s, “owing to indifference of the state regarding the
regulation of the PTS sector, racketeering survived both the
change of the regime in Serbia and transition’’ (Dojčinović 2010).
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The most striking example was the case of the organised crime
group and a private security company Polito from Valjevo, led by
Milan Lazarević39. After serving prison sentence, Lazarević start-
ed to racketeer businessmen from Valjevo area. He used to pull
down the property of those who refused to pay with demolishion
diggers to demonstrate how powerful he was. The owner of a
demolished club Knez in Valjevo says: "My club was pulled down
as a warning to others in Valjevo, as it was known that I had con-
tacts in the police, so, if he can do this to me, he can do it to any-
body else“ (2010). It is interesting that, despite many eye-witness-
es and traces on the demolishion digger, the local police allegedly
did not have substantial evidence to start investigation against
Lazarević.

Lazarević legalised his growing extortion and racketeering
business by establishing Polito private security company, which
was registered, of course, on the person without a criminal
record. Polito charged the clubs, newspaper-stands and compa-
nies high fees for security. Apart from private objects, the compa-
ny secured even the National Museum in Valjevo (2010). Those
who did not need security services were soon made to change
their minds by means of threats and attacks on company proper-
ty. What added to the confusion and fear among the citizens of
Valjevo was the fact that Polito security staff was wearing dark-
blue uniforms, similar to those worn by the Serbian MoI
Gendarmerie. The fact that Milorad Veljović, Director of the
Police, had to send the officers of the Criminal Police Directorate
at the MoI in Belgrade to deal with this case, ’’which was then
solved in 24 hours’’, is illustrative enough of the power this com-
pany exercised in Valjevo“.40

All the above-mentioned cases demonstrate that there are indi-
cations of connections between some police and security service
officers and criminal groups. Police officers, after their working
hours, work in security companies connected to criminal groups
or they act as body-guards or advisors to the leaders of these
groups. They strengthen the position of the criminal groups they
are working for by using the power of their official badge which
symbolically and formally represents state power, as well as by
using information they collected in their police work. Serbian
police force officers were involved in a certain number of armed
conflicts in clubs, boat-clubs and disco-clubs. Some even assisted
in the execution of criminal offences, as it was the case with the
Valjevo group.
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39 Known to the general public
under their nicknames the Gener-
al and Laza the Bomber. He got
the latter nickname after a bomb-
attack on policemen in 1992, for
which he served a seven-year
prison sentence in Padinska
skela. He was released from
prison in 2000.
40 Members of the Valjevo organ-
ised crime group were arrested in
April 2009. Criminal group leader
arrested. 2009. Internet:
http://www.b92.net/info/vesti/index
.php?yyyy=2009&mm=04&dd=09
&nav_id=354697
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41 Dačić: Kriminalci oprali milijarde
evra u Srbiji. VESTI online.
6.5.2010.Internet: http://www.
vesti-online.com/Vesti/Srbi-
ja/50907/Dacic-Kriminalci-oprali-
milijarde-evra-u-Srbiji.
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The problem is that these cases are not isolated, as (organised)
crime is widespread in Serbia, but also in the region of Western
Balkans, and it poses a very serious threat to individual, national
and regional security. The statement of Ivica Dačić, the Minister
of the Serbian MoI, that criminal groups laundered nearly one bil-
lion Euros in Serbia in the last decade (2000-2010), are indicative
of the financial power and scope of (organised) crime in
Serbia.“The estimates about one billion Euros laundered through
Serbia are very possible (...) Intelligence gathered in relation to
this issue also points at these numbers.“41 If state institutions are
weak, criminal groups turn financial capital into political power
very easily through corruption, that is, they buy political represen-
tatives and their decisions.

Conclusion

The conclusion of the analysis is that the normative regulation
of the private security sector is not suitable for various actors in
Serbia. They are individuals or actors from different areas of soci-
ety: political parties, private companies, security services, the
police and the military, private security companies as well as
(organised) criminal groups. They are inter-connected in order to
realise their interests, the predominant one being economic inter-
est – generating (extra) profit and strengthening positions on the
private security market. There is also the power of political inter-
ests – gaining advantage over political competition – as well as
interests of security services in terms of easier and faster collection
of data.

We should also bear in mind that negative factors of the social
environment contribute to the survival of reserved domains in the
private security sector. First of all, a bad economic situation of
many decades, further weakened by the global economic crisis,
has brought about an army of extra workforce and a slow pace
of social reforms. This adds to inefficiency and inefficacy of the
judiciary, which facilitates the presence of (organised) crime and
informal links and relations, corruption in particular. In addition,
due to globalisation and a fast pace of technical and technologi-
cal development, surveillance and reconnaissance equipment
became much cheaper and more available, which fosters the
growth of commercial and other forms of espionage. All present-
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ed facts indicate a significant power of reserved domains in
Serbian private security sector.

Two questions can be raised here. First, will the law on the pri-
vate security sector, once it is adopted, regulate this area in an ade-
quate manner, in line with liberal-democratic values and stan-
dards that exist in other (developed) countries? Is it more likely
that the actors that constitute the above-mentioned reserved
domains will influence the content of the law, adapt it to suit their
interests and thus make it meaningless?

However, even more important question is whether the law on
the private security sector which would be in line with the liber-
al-democratic values, when officially adopted by the state, would
be put to practice and how. It is common in Serbia, as in other
societies in transition, that adopted laws are nor practised or are
applied inadequately, namely they are applied according to the
interests of the powerful actors. All listed actors and their inter-
ests, as well as negative factors of social environment, will not dis-
appear after the law has been passed. Therefore, any reform of
the private security sector, in order to be successful, must not stop
with the adoption of the law, but should have a greater, holistic
outreach. It must go hand in hand with the reforms of the judici-
ary, the police and security services and all of them must be sup-
ported by economic reforms. The adoption of the law on the pri-
vate security sector is the starting, not the final, point of the
reform of this sector. Without the removal of negative factors of
social environment which make the survival of reserved domains
possible, a genuine reform of the private security sector is not pos-
sible.
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Abstract

Serbian public still largely believes that security services are
politicised instruments of those in power, used, under the veil of
secrecy, to support narrow political interests. In the period since the
change in power in October 2000 to this date, a set of laws has
been adopted to legislatively regulate the operations of security-
information services, in view of the reform which is in line with the
standards of modern democracy and security sector. After the
tumultuous initial reform period and numerous problems that
accompanied the overall process, it is now the intention of the
author to, by defining the notion of politicisation, analysing the leg-
islative solutions in the Republic of Serbia, and giving a short
overview of media scandals that are interpreted using the acts of
services politicisation, attempt to answer the question: Are the secu-
rity services in Serbia politicised?

Key words: politicisation, security-information services,
reforms, scandals, Serbia

Introduction

Serbian public still largely perceive security services as a mysti-
fied instrument of those in power – “a fist of the regime” that is
used to support narrow political interests (Obradović 2009). Since
the change in power in October 2000 to this date, the ruling circles
have endeavoured to have the operations of these services legisla-
tively defined and limited. In the above period a set of laws was
adopted to legislatively regulate the operations of security-informa-
tion services, in view of the reform that is in line with the standards
of every modern democracy and modern security sector, as well as
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in view of the release of a negative burden the security services
inherited from the time of Slobodan Milošević’s rule (Milosavljević
& Petrović 2009).

Initial reform period was quite tumultuous. Resistance to
reform appeared in the security structures as such; it was support-
ed by the political forces of former regime and a segment of the
public which perceived the national security as an unquestionable
category of the alienated power (Milosavljević & Petrović 2009, p.
226). The reform of security services was politicised and stalled in
such circumstances. Political parties, within DOS coalition, were
not unanimous with regard to the pace and direction of the reforms
of the society and government; this period therefore featured a large
number of inter-party scandals with the involvement of security
services. The elements that best illustrate the level of political con-
flict within the DOS coalition and that of the reform process politi-
cisation include the partial destruction of Secret Service’ (RDB)
archives by RDB leaders, the inconsistent and inefficacious imple-
mentation of lustration, the legally inadequate regulation of the
opening of the security-information services’ secret files, the scan-
dals such as “Gavrilović“, “Perišić“, or “Pavković“, the rebellion
of the Special Operation Unit, etc. The event constituting the culmi-
nation of reform process politicisation, in the period 2000 - 2003,
is the March assassination of Serbian Prime Minister Zoran Đinđić
(Milosavljević and Petrović 2009, p. 229). This was primarily a
politically motivated murder in which, besides the members of the
criminal syndicate known as “Zemun Clan“, some members of SIA
were also involved (Milosavljević and Petrović 2009). This event
was followed by the police campaign dubbed “the Operation
Sword“ aimed at arresting the suspected members of the Clan and
their related persons. Considering that the campaign itself was
accompanied with a number of controversies, many political actors
have qualified it as politicised and accused the authorities that they
had used this operation to ‘sort out’ their political adversaries.

The reform period from 2000 to 2003 features the above scan-
dals which are obvious cases of the politicisation of services.
Considering that the culmination of the politicised reform process
in this period ends in the “Operation Sword“ and the investigation
pertaining the assassination of the Prime Minister that was accom-
panied by a number of controversies and accusations for politicisa-
tion, this paper will focus on the period after 2003. First comes the
explanation of the concept of the politicisation of security services
operations, followed by an overview of the legislative solutions
which were adopted in the Republic of Serbia to provide for
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depoliticisation. Then follows a summary of media scandals which
are widely seen as arising from the politicisation of services; and,
finally, the answer to the question: Are Serbian security services
politicised? It needs to be noted, however, that, due to the specifici-
ty of the topic, it was presently beyond the author’s capacity to pro-
vide empirical evidence.

Politicisation – definition of the term

„The problem of politicisation is as old as the intelligence busi-
ness…“, said Robert Gates (1992), former Director of the US
Central-Information Agency (CIA), in this address to the members
of the services entitled “Guarding against Politicisation”. The secu-
rity services here are deemed to be specialised civil and military
organisations discharging security-information function which are
founded within the state apparatus and which are under the con-
trol of the government. Their task is, in the first place, to provide
timely, relevant and precise information to top-level state authori-
ties, but also to, by their activities, protect constitutional order and
national interests against the penetration of foreign intelligence
services and activities of organised criminal and terrorist groups.
They are authorised to collect data from public sources, as well as
by way of secret methods, techniques and means. Because of such
needs of the services, according to Valentin Fernand Filip (2006), all
modern democratic regimes face a huge challenge – to regulate the
intelligence activities which are contrary to the democratic culture
of individual freedom, principles of openness, transparency and
accountability in the public operations of state institutions.

Richard Betts (2002) says that strict definition of the term
“politicisation“ is not pejorative but is ‘to give a political tone and
character’ or ‘to bring in the realm of politics’ – which is normally
the realm with which security services are concerned. From the
Anglo-Saxon theoretical milieu, however, many definitions of the
security-information activities politicisation present such politicisa-
tion in pejorative terms since it is held liable for the production and
counterfeiting of the data so as to serve the political interests.
Joshua Rovner (2009) defines this politicisation as a pathological
relationship between the elite and security services that is reduced
to the manipulation of intelligence data so that they reflect the
established political interests. He divides politicisation into direct
politicisation – when political leaders meddle into the security-
information process so as to change the analytical conclusions to
suit their interests, taking the “carrot and stick” approach, and indi-
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rect politicisation – which is more subtle and involves tacit signals
to the intelligence community about the desired direction of their
assessments. Harry Howe Ransom (1987) mentions several mean-
ings of politicisation, with regard to security-intelligence activity:

1. It is politicised when it becomes a point of conflict between
organised political groups – “party politicisation“;

2. It is politicised when it meddles into public political elections
and power relations – “bi-party politicisation“;

3. When security data and assessments are influenced by the
established political positions – “satisfying service“.

I must mention at this point the observation that above defini-
tions cover only some of the aspects of the problem present in our
country. The author, understandably, is not fully informed about all
the characteristics of the previous activity of our security services
which, in addition to all their functions, were entrusted the task of
controlling and prosecuting the political and ideological non-sup-
porters of the regime, both in the communist period and in the
1990s, which gave them the character of a political police. Because
of such past, the definitions of previous theoretical milieu can be
complementary understood taking into account the process of the
reform of services which, please note, is still ongoing. Mr. Svetko
Kovač, Director of the Military Security Agency (MSA), perceives
politicisation as the abuse of security services to suit the interests of
daily politics, whereas Mr. Marko Lopušina, publicist and journal-
ist, defines it as the use and abuse of state agencies to protect nar-
row political interests of the political elite.2 Accordingly, I define the
politicisation of the operations of the security services, more flexi-
bly, as the use and abuse of the activities of the services by political
actors, with the purpose of influencing the outcomes in the arena of
daily politics. This definition should include key elements of the
term ‘politicisation’ defined by above authors. These elements
include:

1. Political actors (political elites) – subjects of politicisation
which, by their direct or indirect activity towards the securi-
ty-information services either produce or influence particular
political outcomes due to particular interests. Political inter-
ests of the actors, in our case, may mean to prevail over a
political adversary (regardless whether such adversary is in
power or in opposition) using the required logistics and
activities of the security-intelligence services. Having in mind
the heritage of the past, it is not surprising to see such means
used in a political battle;
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2. security-information services and their activity – the object
of politicisation;

3. the act of using or abusing the activities of security-infor-
mation services to achieve the above mentioned influence
on the outcomes of daily politics;

4. realm of daily politics – the place of overall interaction
between the above elements.

Considering all stated above, I conclude that, in a modern
democracy, if would be possible for these services to operate only
if in conformity with the principles of democratic civil control and
public supervision, rule of law, and transparency. Hans Born and
Ian Leigh (2005) offer a list of legal standards for the best way of
supervising the security services and, with this list of solutions,
prevent the politicisation of security services. If a low level of the
politicisation of security services’ operations is an indicator of the
effectiveness of the mechanism of democratic and civil control,
then we inevitably arrive to the point where the depoliticisation in
modern democracy is possible and highly desirable. This is possi-
ble if the services are, in addition to being controlled by executive
authorities, also subject to strict control of the legislative and judi-
cial authorities, as well as independent bodies (ombudsman, com-
missioner for information of public importance, auditor…),
media, NGOs and general public. It is desirable because it dimin-
ishes room for manipulation and abuse by the authorities and
ensures sound performance of the tasks because of which they
were originally created.

Applicable legislation

The status and role of Serbian security services are vested into
three organisations: SIA, MSA and Military Information Agency
(MIA). SIA is a civil security service, subordinated to the
Government, with a status of a specific national organisation,
whilst MSA and MIA are public authorities within the Ministry
of Defence, subordinated to the Ministry of Defence and, through
this Ministry, to the Government. The coordination of their activ-
ities and supervision over their activities are regulated by the 2007
Law on the Basics for the Regulation of the Republic of Serbia
Security Services. Their organisational structure, tasks and autho-
risations, as well as other issues, are regulated by: the Law on
Military Security Agency and Military Information Agency
(2009) and the Law on Security-Information Agency (2002).
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Here now follows a description of the arrangements concern-
ing the depoliticisation of security services in the Republic of
Serbia. The Law on the Basics for the Regulation of the Republic
of Serbia Security Services3 defines that the members of security
services shall comply with the Constitution, the Law, other regu-
lations and general acts, and the rules of profession, and act in an
impartial and politically neutral manner, which means that they
may not be members of political parties. Besides, the Law on
Security Information Agency4 lays down that the members of the
Agency may not be members of political parties, namely that the
members of the Agency do not have the right to organise or the
right to strike. The Law on Military Security Agency and Military
Information Agency5 lay down that directors of MSA and MIA,
or their deputies, may not be members of political parties or dis-
charge any other public function; also, it is specified in paragraph
1 of Article 42 that, when performing their official duty, members
of MSA, or MIA, may not express or propose their political con-
victions.

The 2002 Law on SIA was sharply publicly criticised for being
markedly different from the Law on FRY Security Services from
that same year. The incomplete and imprecise provisions regulat-
ing the subject matter of the Law on SIA, the “length” of the text
of the Law, and its other failings are the indicators that suggest the
politicised structure of the Law on SIA. Compared with the Law
on FRY Security Services, the Law on SIA did not meet the ele-
mentary standards of democratic civil control over security-infor-
mation services. A part of the authorities of the time had no con-
trol over military services and that is why it supported passing of
such a modern law. If comparable qualities were introduces in the
Law on SIA, the same parts of the authorities would diminish the
power of the services, at least formally, under their own control
at the level of the Republic (Milosavljević and Petrović 2009).
Nowadays the prevailing view is that there are hesitations with
regard to adopting a new law on SIA and that it is necessary to
have it adopted (as well as the law on data confidentiality) so as
to cover the legal gaps existing in present legislation (Petrović
2009). The 2007 Law on the Basics for the Regulation of Security
Services has rather precisely and substantively regulated parlia-
mentary control and supervision over security services, as well the
status and role of the National Security Council. Article 3 of the
Law lays down that, in addition to being subject to the civil con-
trol by the National Assembly and the National Security Council,
security services are under the control of the President of the
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Republic, the Government, other state authorities and the public
“in accordance with the Law“. However, it does not elaborate on
the control role of other mentioned authorities and the public and
thus many believe that it is necessary to have these issues regulat-
ed in specific laws on other services – this deficiency is attributed
to the hasty adoption of the above Law (Milosavljević and
Petrović 2009). In the opinion of Goran Petrović former chief of
the State Security, another deficiency of this Law is that it is pos-
sible to interpret the seemingly logical Article 2 of the Law so that
the heads of services are not explicitly bound to non-partisanship,
whilst the members of services are. It is so deduced that this will
produce greater politicisation than that which would ensue
should the ordinary members (or a group of ordinary members)
be members of political parties (Ćosić 2007). The statement of
Goran Petrović imposes a dilemma whether politically and ideo-
logically neutral heads of services could ensure a more profession-
al, both in terms of staff and organisation, and more depoliticised
service? A logical counter-argument suggests that, in order to
have effective implementation of political power, it is necessary to
have political figures on leading positions. Is then the politicisa-
tion, in that context, in some measure unavoidable? The consid-
eration of these arguments, to resolve this dilemma, is beyond the
scope of this paper. Nevertheless, this issue is very important and
requires a thorough analysis and debate in future. In addition to
all stated above, it is interesting to mention an article published in
“Kurir“ in which prominent Serbian political leaders criticise the
election of Saša Vukadinović for the Head of SIA because of his
“dependence on the Yellow Ones (Note: slang for the Democratic
Party)“ (Bulatović 2008). The 2009 Law on MSA and MIA is
“the most recent“ regulation in this field. The most serious prob-
lem addressed by this Law is the relationship between the
Agencies and the executive authorities and the establishment of a
mechanism to oversee their operations – internal control in the
form of the General Inspector appointed by the Government for
a period of five years, upon the proposal of the Minister of
Defence to whom he reports (Petrović 2009). It is deemed that
this Law has left vague the problematical arrangement related to
the relegation of the Parliament to a secondary role in the General
Inspector appointment process (Petrović 2009).

It may be concluded that current legislation have shifted the
equilibrium of our services towards the depoliticisation and that
room for manoeuvre concerning the politicisation of services has
shrunk. The above regulations, however, are flawed with regard
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to the mechanisms of democratic civil control relating to the sup-
pression of politicisation in the services and these flaws need to be
remedied. They are: the non-existence of the institute of the
General Inspector for SIA, the hesitation to elect the Inspector for
MSA and MIA as required by law, and relegation of the
Parliament to a secondary role in the appointment of the General
Inspector for MSA and MIA.

Media and politicisation

May 2004 is important for researching the phenomenon of
services politicisation because of the so-called “CD Scandal“ in
which Rade Bulatović Director of SIA played the main role.
Namely, as alleged by Vladimir Beba Popović, former Head of the
Serbian Government’s Communication Bureau, he had commit-
ted a serious crime of espionage when, on the occasion of visiting
the U.S., he submitted to the American intelligence service a disc
with confidential SIA information. Vladimir Beba Popović, com-
ing from the Democratic Party, accused Rade Bulatović, who was
close to Vojislav Koštunica, of a serious crime the committing of
which harmed the national interests. The Parliamentary
Committee for Security received the official communication from
SIA in which it was stated that Popović’s allegations are not true
and the investigation of these allegations has not been initiated
still. For this reason we cannot say for sure whether national
interests were harmed or whether the Director of SIA was accused
only to discredit the leaders of the Democratic Party of Serbia
(and those close to them) in order to score some political points,
or to politicise the operations of SIA (Đorđević and Petrović
2009)?

The arrest of a so-called ‘Hague fugitive’, former leader of
Bosnian Serbs, Radovan Karadţić, in July 2008, have raised much
dust in media because the above mentioned person was arrested
only four days after the former Director of SIA Rade Bulatović’s
term of office expired. This introduced the politicisation issue
since the public suspected that Vojislav Koštunica’s Government
had deliberately delayed this arrest in order to collect political
points. Rasim Ljajić the President of the National Council for
Cooperation with the ICTY, however, said that this arrest was
made at the time of least security risk, and Rade Bulatović denied
the above allegations (TV B92 2008). No investigation with
regard to those allegations has been initiated and, therefore, there
are no relevant facts suggesting that politicisation was present in
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this case. I would like to take this opportunity to remind you that
something similar happened in 2004 (Vojislav Koštunica’s
Government); this was with regard to the failure to apprehend the
‘Hague fugitive’, former commander of the Republic Srpska
Army Ratko Mladić, when the Military Security Service was iden-
tified as the main perpetrator (TV B92 2006). These allegations
were denied and no investigation has been initiated or the ques-
tion of accountability raised to date; therefore, we cannot deem
these allegations to be relevant facts.

The scandal surrounding the judicial election and re-election
process marked the end of 2009 and the beginning of 2010. The
entire process was followed by many controversies but what par-
ticularly aroused public outrage was the statement made by
Snežana Malović the Minister of Justice that the information
obtained from the police and SIA were used for “safety check of
candidates” in the judicial election and re-election process. Some
political parties, citizens’ associations, the Ombudsman and the
Commissionaire for the Information of Public Importance and
Protection of Personal Data called attention to the fact that this
process is taking us back to the old times when secret police
played a key role in the human recourses management policy in
state authorities (Petrović 2010, p. 8). The counter-constitutional
and unlawful involvement of SIA in the process of electing and re-
electing suitable candidates for judicial positions could, in this
case, come under our definition of politicisation. The subsequent
refutations made by the Minister of Justice and Saša Vukadinović
the Director of SIA, and the visit made by Saša Janković the
Ombudsman on the occasion of which it was found that SIA had
not provided information within the judicial election process,
however, have shrunken the room for demonstrating that politi-
cisation was present in this case (Tanjug 2010).

In February 2010, with the scandal surrounding the “spy cer-
tificate” issued by SIA, Aleksandar Vučić, a prominent official of
the opposition Serbian Progressive Party, came into focus too.
Namely, after the accusations coming from the ranks of the
Serbian Radical Party that he is an English spy, Vučić replied that
he had obtained from SIA written evidence that he is not a spy.
The public was outraged and considered this to be a farce in
which SIA was being politicised for the benefit of bickering
between the political parties (Vidić 2010). According to the defi-
nition that is applied for the purposes of this paper, this case could
be deemed to be an occurrence of politicisation. I must note, how-
ever, that the refutations made by SIA leadership that they have
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“complied with the Constitution and the Law on Personal Data
Protection” could be considered a counter-argument in these cir-
cumstances.

In the end of June 2010, the Parliament adopted the dis-
putable Law on Electronic Communications for which the
National Ombudsman, the Commissionaire for Information of
Public Importance, and some opposition parties warned that it
allows the police and SIA to, without a court order, have access
to the communication made between the citizens. The disputable
Article 128 of the Law on Electronic Communications imposes
the obligation on the operators to have the data on communica-
tions retained for the requirements of the implementation of
investigation, criminal procedure, and crime prevention (Beta,
Tanjug 2010). The public and the parts of opposition identified,
in this case, SIA and the police as the main actors in abusive prac-
tices, disregarding the fact that these preventive authorisations are
accessible to MSA, too. Did they contribute to making the image
of SIA politicised? Is SIA the only agency in the security-informa-
tion system that is connected with the ruling circles and prone to
abusive practices? Considering that, apart from the public percep-
tion and that of a part of the opposition, there are no concrete evi-
dence or valid arguments in this case, we shall refrain from tak-
ing any position a priori.

Conclusion

After all that is said above, a conclusion may be drawn that,
since 2003 to this date, security services in the Republic of Serbia
have had the depoliticisation trend. The reasons primarily lie in
the fact that the existing legislative regulations, governing the
activities of security-information services in Serbia, have shifted
the focus towards the depoliticisation concept. Although some
events took place that suggested the presence of politicisation,
because of the specific character of the subject matter it is not pos-
sible to empirically prove the public allegations. The politicisation
was legislatively shrunk the room for manoeuvre, but we should
keep in mind that the security sector reform, in the Serbian
democracy, is far from being implemented and finally completed.
A question mark was put over the Parliamentary Committee for
Defence and Security’s efficacy and effectiveness in this regard.
Since 2003 to this date, not a single inquiry committee was set up
to investigate the allegations about the occurrences of politicisa-
tion. Did the Committee for Defence and Security itself politicised
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the control over the operations of security-information services or
the services per se? It is also possible that the change of political
context as such, in the mentioned period, with one party (the
Democratic Party) dominating in power, is the actual reason for
a reduced number of scandals. Did the absence of a relevant
opposition competitor create the illusion of depoliticised acting of
services? The principles and requirements for democratic civil
control over security-information services have not taken root still
and there are some legal deficiencies which may leave room for
politicisation. Because of the memory of the previous activities of
these services, it is important to persist with the reforms of legal
order and public awareness about how important it is to depoliti-
cise these services. The existing flaws need to be remedied with
the adoption of the new Law on SIA which would provide, inter
alia, for putting in place the General Inspector for this Agency. It
is also necessary to soonest possible create the institution of the
General Inspector for MSA and MIA. Raising the efficacy and
effectiveness of the Parliamentary Committee for Defence and
Security is a top priority if the highest standards of democratic
and civil control are pursued. Otherwise, the punishment for
flaws and omissions will come within future practice and securi-
ty challenges and risks of modern era.
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Abstract

This paper aims at analysing the EU’s internal security strate-
gy in the Western Balkans through an ‘external governance’ lens,
differentiating between external governance by conditionality and
network governance. It is argued that network governance has
gained importance in the EU-Western Balkans relations, yet
rather as a compliment than a replacement of the EU’s gover-
nance by conditionality. In ensuring external influence, the EU
has strongly relied on the leverage that has derived from the
incentive of future membership. The EU’s conditionality
approach was strengthened by using the incentive of visa liberal-
isation to encourage comprehensive reforms in the justice and
home affairs sector. In terms of network governance, the EU has
sought on the one hand to foster the operational cooperation and
networking between the EU and Western Balkans, and on the
other hand to create regional cooperation structures and net-
works within the region.

Keywords: EU, Western Balkans, justice and home affairs,
governance by conditionality, network governance

Introduction

EU internal security policies have become of particular rel-
evance in the context of the Stabilisation and Association
Process for the Western Balkans for two reasons. Whereas the
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first strategic interest of the EU has been to improve the situ-
ation in the region and to assist these states in creating effec-
tive and accountable law enforcement institutions and
improving their border control and migration management
systems, the second has concerned the prevention of insecuri-
ty spillovers from the Western Balkans. This paper aims at
analysing the EU’s internal security strategy in the Western
Balkans through an ‘external governance’ lens.

In the context of the Eastern Enlargement, a rich body of
literature emerged on EU external governance, seeking to the-
orize how the EU can make candidate countries comply with
its internal rules and policies (for an overview, see Sedelmeier
2006). The rational institutionalist argument proved to have
particularly strong explanatory power by emphasizing that
adherence to EU rules prior to accession is mainly driven by
the use of conditionality, meaning that the EU sets its rules as
conditions which the applicant country has to fulfil in order
to receive rewards (Schimmelfennig and Sedelmeier 2004;
Dimitrova 2002; Grabbe 2003; Vachudova 2005). In more
recent years and most often focusing on the European
Neighbourhood Policy, other scholars have suggest looking at
the role of transgovernmental networks in replacing more
hierarchical modes of policy transfer (Lavenex 2004, 2008;
Lavenex and Wichmann 2009). The extension of established
EU transgovernmental networks to neighbouring countries is
proposed as an alternative form of external governance, since
external governance by conditionality presupposes the exis-
tence of a clear supranational acquis and strong external
incentives on parts of the Union - two factors which are not
necessarily in place in the JHA acquis and the European
Neighbourhood Policy, respectively. Extended network gov-
ernance might therefore become a “vehicle for policy transfer
through ‘softer means’”(Lavenex and Wichmann 2009: 83).

The argument which this paper advances is that this form
of network governance is also of relevance in the regional set-
ting of the Western Balkans, yet rather as a compliment than
a replacement of the EU’s governance by conditionality.
Contrary to the European Neighbourhood Policy, which has
been the main area of interest of this branch of scholarly
research, in the Western Balkans the EU enjoys the leverage
that it derives from the incentive of future membership. It
makes a major difference in the day-to-day interactions
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whether or not the EU cooperates in the field of justice and
home affairs with a third country that has the prospect to
become a future member state.2 The establishment of opera-
tional cooperation between the EU and the Western Balkans
is framed as an integral requirement of the Stabilisation and
Association Process and as a pre-condition to prepare for
membership, a point which is well reflected in the EU’s exter-
nal JHA strategy of December 2005. “The prospect of
enlargement is an effective way to align with EU standards in
justice and home affairs in candidate countries and those with
a European perspective, both through the adoption and
implementation of the acquis and through improvements in
operational contacts and co-operation” (Council of the
European Union 2005b: 6).

The importance of governance by conditionality…

When the European Union initiated its regional pre-acces-
sion strategy, it defined that conditionality shall be “the
cement of the Stabilisation and Association process” (Council
of the European Union 2001b: Point III). Providing them
with the status of potential candidate countries for EU mem-
bership, the EU maintained that the progress of each Western
Balkan country in the step-by-step process towards eventual
EU membership should depend on the respective perform-
ance in terms of meeting the 1993 Copenhagen criteria and
other country-specific conditions. So far, only Croatia and
Macedonia have managed to shift their status from potential
to real candidate countries in June 2004 and December 2005,
respectively. In its judgments whether or not a country quali-
fies for the next stage of the EU accession process, the EU has
placed the strongest emphasis on the issue of delivering war
crime suspects to the International Criminal Tribunal for the
former Yugoslavia (ICTY). Still, some JHA-related require-
ments such as the reform of the police and the justice system
and the fight against organised crime have ranked high in the
EU’s assessments. The lack of progress in police reform, for
instance, was one of the reasons why the EU refrained for
some years from signing a Stabilisation and Association
Agreement (SAA) with Bosnia and Herzegovina. These agree-
ments are at the centrepiece of the Stabilisation and
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such an agreement, in April
2001, quickly followed by Croat-
ia (October 2001). The other
states signed the SAA in more
recent years (Albania in June
2006, Montenegro in October
2007, Serbia in April 2008 and
Bosnia and Herzegovina in June
2008).
4 Due to their advanced status,
Croatia and Macedonia were
provided with Accession Part-
nerships. The major difference
between a European and an
Accession Partnership is that
the latter is structured according
to acquis chapters, not accord-
ing to short- and medium-term
priorities.
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Association Process and establish a formal contractual rela-
tionship with the Union over the transitional period consid-
ered necessary to adopt core EU standards and rules (Pippan
2004: 233-38). Each SAA involves a specific title on justice
and home affairs, which provides for intense cooperation on
issues such as preventing and combating crime and other ille-
gal activities, migration and asylum, money laundering and
illicit drugs.3

In view of the European perspective, the Western Balkan
states are expected to progressively come closer to the rele-
vant acquis and to initiate comprehensive reform pro-
grammes for the police, border guards and justice system,
among others. The EU has encouraged the Western Balkan
states to place a particular emphasis on four priority areas
(police, public order and organised crime; integrated border
management; judiciary reform; and asylum and migration)
and to fight all forms of trafficking - human beings in partic-
ular – as well as the smuggling of drugs, arms and goods
(Council of the European Union 2003a: 2). The specific pri-
orities in the field have differed, however, and are defined for
each country in so-called European or Accession
Partnerships.4 The progress of the countries towards imple-
menting the short- and medium-term priorities of the
Partnerships is monitored by the European Commission,
which publishes the results in annual country Progress
Reports.

The Council of the EU can provide further guidance in the
EU-Western Balkans JHA ministerial meeting, usually con-
ducted once a year, and through initiatives of the rotating
presidencies. In November 2002, the EU invited the Western
Balkans to a conference on organised crime in Southeastern
Europe. The London Statement set out a “joint commitment”
to defeating organised crime in Southeastern Europe and
committed the Western Balkans to individually submit
records of achievements (The London Statement 2002). The
focus on organised crime was further strengthened at the EU-
Western Balkan summit in Thessaloniki in June 2003. Under
the heading “Fighting organised Crime. Co-operation in
other Justice and Home Affairs matters”, the Thessaloniki
agenda emphasised the growing importance of JHA matters
in EU-Western Balkans relations. The document “urged the
countries of the region to define and implement further spe-
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cific action-oriented measures to be pursued in the immediate
future” (Council of the European Union 2003c). These
action-oriented measures were presented by each Western
Balkan state at subsequent JHA ministerial meetings, the first
of which was held in November 2003. Under the Austrian
presidency in 2006, the Council adopted an “Action Oriented
Paper on Improving Co-operation, on Organised crime,
Corruption, Illegal Immigration and Counter-terrorism,
between the EU, Western Balkans and relevant ENP coun-
tries” (Council of the European Union 2006a). In total, seven
priorities were outlined for the coming years, ranging from
improving regional cooperation between law enforcement,
prosecutors and the judiciary over fighting corruption more
efficiently, to more effective donor coordination (Ibid).

The EU’s conditionality approach in the region has been
strengthened by linking the incentive of visa-free travel to the
countries’ performance in curbing illegal migration and fight-
ing organised crime.5 Visa liberalisation has been one of the
politically most salient issues in the EU-Western Balkan rela-
tions, since the EU visa policies have confined the possibilities
for Western Balkan citizens to travel into EU member states
(ICG 2005). The EU has allowed these states to enter a visa
liberalisation scheme and has linked visa-free travel to the ful-
filment of several conditions, including measures against ille-
gal border crossing and the spread of fake travel documents,
the signing of readmission agreements, an aligned visa
regime, etc. In September 2008, Serbia, Montenegro,
Albania, Bosnia and Herzegovina and Macedonia signed EC
visa facilitation and readmission agreements which provided
these countries with facilitated travel opportunities for cer-
tain categories of the population in exchange for close coop-
eration in the return of illegal migrants and rejected asylum
seekers (Trauner and Kruse 2008).

After these agreements entered into force in January 2008,
the EU allowed these states to enter “visa liberalisation dia-
logues” which are based on the understanding that if the
countries meet tailor-made benchmarks outlined in country
roadmaps they will gradually move towards visa liberalisa-
tion. The benchmarks set in the roadmaps are comprehen-
sive, and according to a Council official, they are in some
cases just as comprehensive (and in exceptional cases even
more comprehensive) than the JHA accession conditions
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the exception of Croatia were
placed on the EU’s negative visa
list of Council Regulation
539/2001 (Council of the Euro-
pean Union 2001a).
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6 Confidential interview, Council
Working Group on Western
Balkans, 17 March 2009. The
official named the example of
establishing anti-corruption
agencies, an issue area where
the EU is seen to be stricter in
the visa liberalization dialogue
with the Western Balkans than
in the accession negotiations
with the Central and Eastern
European countries. It is impor-
tant to note, however, that this
example could not be double-
checked in a document analysis,
as the roadmaps are treated as
confidential documents and not
made available to the public.
7 Drawing on the earlier work of
Anne-Marie Slaughter, Lavenex
and Wichmann distinguish
between three types of net-
works, namely information net-
works, implementation networks
and regulatory networks
(Lavenex and Wichmann 2009:
85-86).
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which the Central and Eastern European countries were
required to fulfil in the 2004 and 2007 enlargements.6 In
November 2009, the JHA Council (2009a) voted in favour of
abolishing the visa requirements for Macedonian,
Montenegrin and Serbian citizens with biometric passports
beginning on 19 December 2009, yet decided maintain visa
requirements for Albania and Bosnia and Herzegovina due to
insufficient progress in meeting the benchmarks. In an
attempt to address the disappointment of these two states, the
Council underlined that it would treat an eventual
Commission visa proposal concerning Bosnia and
Herzegovina and Albania as “a matter of urgency” (Council
of the European Union 2009b: 17).

…and of network governance

In terms of network governance, the EU has sought on the
one hand to foster the operational cooperation and network-
ing between the EU and Western Balkans, and on the other
hand to create regional cooperation structures and networks
within the region. The EU encouraged these states to develop
modes of operational cooperation between law enforcement
agencies that are comparable to the Union’s internal interac-
tions described in the academic literature as “intense trans-
governmentalism” (Wallace 2000; Lavenex and Wallace
2005).

With regard to network governance between the EU and
the Western Balkans, the EU has focused on the creation of
information and implementation networks.7 The EU’s spe-
cialised bodies and agencies, such as the European Police
Office Europol (Occhipinti 2003), were tasked to exchange
and analyse information and to facilitate cross-border opera-
tional cooperation between EU and Western Balkan law
enforcement authorities. Europol has developed a Western
Balkans’ strategy and negotiated cooperation agreements that
regulate the reception and transmission of Europol informa-
tion and the conclusion of confidentiality agreements.
Through exchanging information and data between Europol
and these countries, the EU hoped to improve their under-
standing of Balkan organised crime networks and to increase
their means of fighting against them (Delevic 2007: 87).
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Europol signed a strategic cooperation agreement with
Albania, Bosnia and Herzegovina, Macedonia, Montenegro
and Serbia and an operational agreement with Croatia
(Council of the European Union 2008: 8).8 Europol, togeth-
er with the EU’s border management agency Frontex, has also
conducted risk assessments and determined the risk routes
where joint investigation teams should operate (Council of
the European Union 2006a: 10). The information channels
were further strengthened by asking the member states’ liai-
son officers to provide information for Europol’s threat
assessments on organised crime in the Balkans. This network
of immigration officers, which the EU started to build up in
2001 (as the first such network worldwide), was supposed to
establish closer contacts with the authorities of the region
“with a view to contributing to the prevention and combat-
ing of illegal immigration, the return of illegal immigrants and
the management of legal migration” (Council of the European
Union 2004). In 2003 the Council suggested broadening the
agenda of the liaison officers to cover all areas of organised
crime (Council of the European Union 2003b: 5).

Implementation networks pursue the objective of assisting
in the implementation of the adopted standards and EU law
(Lavenex and Wichmann 2009: 86). The creation of this type
of network has been an integral part of the countries’ prepa-
rations for EU membership. Seminars and workshop on the
fight against organised crime were held in each country and
financed by the Technical Assistance and Information
Exchange (TAEIX) programme. The TAIEX programme was
designed to react to emerging problems, e.g. an increase of
human trafficking, at short notice and covered several issue
areas such as financial crime, corruption, trafficking and
money-laundering measures. The overall objectives of the
network activities through the TAIEX programme were to
upgrade the standards of policing in the region, to strengthen
the regional aspects of policing in the fight against organised
crime, to improve the management of the borders and to
reform the judiciary (Montanaro-Jankovski 2005: 21). By
contrast, the EU’s Community Assistance for Reconstruction,
Development and Stability (CARDS) programme, replaced in
2007 by the Instrument of Pre-Accession (IPA), was designed
to support the long-term processes of building institutions
and strengthening law enforcement capacities. The area of
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tional and technical information
but exclude the exchange of per-
sonal data.
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9 Huber Pirker made this state-
ment at the conference ‘Eine
Strategie der Stärkung der Frei-
heit, der Sicherheit und des
Rechts für die Menschen in der
EU’, organised by the Renner
Institut and IDM on 13 October
2006, Vienna. The SECI centre
closely cooperates with the Sta-
bility Pact’s Initiative against
Organised Crime (SPOC),
aimed to strengthen regional
capacities to fight cross-border
organised crime. To permanent-
ly provide legal assistance to the
SECI Centre in Bucharest, the
SPOC secretariat was integrat-
ed into the legal department of
SECI in January 2008.
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justice and home affairs, together with economic assistance,
has been the most important areas of the EU’s pre-accession
funding. Of the  840 million earmarked in 2008 for the IPA
component transition assistance and institution building, 33
percent was designed to “enhance governance, encourage
administrative and judicial reform, strengthen the rule of law,
support the fight against corruption and organised crime, pro-
mote human rights, protect minorities and develop civil socie-
ty” (Commission of the European Communities 2008: 6).

When the EU launched its pre-accession strategy for the
Western Balkans, it defined that each country may enter the
EU on its own merits, yet European rapprochement must go
“hand in hand” with fostering regional reconciliation and
cooperation (see Zagreb Summit 2000). This requirement
also concerned the policy field of justice and home affairs,
where a lack of regional structures and networks to tackle
common cross-border problems was regarded as a key prob-
lem. The EU placed a particularly strong emphasis on
improving operational cooperation amongst these states. In
the project “Police Cooperation Convention for South East
Europe”, implemented in the first six months of 2006, the
participating states Albania, Bosnia and Herzegovina,
Macedonia, Moldova, Montenegro, Romania and Serbia
adopted a multilateral convention for the improvement of
police collaboration in the region. The official aim was to
“adopt the Schengen standards in South East Europe through
the conclusion of a multilateral convention” (Council of the
European Union 2006b). The Convention governs the
exchange of information, introduces new forms of cross-bor-
der cooperation such as cross-border pursuit, and clarifies a
range of further measures such as the exchange of DNA data
or the establishment of joint investigation teams.

Also, the EU supported the establishment of the Southeast
European Co-operative Initiative (SECI) Regional Centre for
Combating Trans-border Crime, an operative collaboration
between customs and police authorities in the region. Seated
in Bucharest, the SECI centre should help to fight trans-bor-
der crime in the region and is, according to Hubert Pirker, the
former chairman of the Stability Pact’s Initiative against
Organised Crime, the attempt to set-up a “Europol for South-
Eastern Europe”.9 Similar to Europol, the SECI centre issues
analyses and reports and coordinates regional operations
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within the frames of seven specialised Task Forces that
address matters of drugs and human trafficking, stolen vehi-
cles, smuggling and customs fraud, financial and computer
crime, terrorism and container security. The centre is assisted
in operational matters by a network of prosecutors called the
Southeast European Prosecutors Advisory Group (SEEPAG),
who seek to facilitate judicial cooperation and the exchange
of information in trans-border crime investigations. The EU
ministers of justice and home affairs tasked Europol to coop-
erate with the SECI centre (see Council of the European
Union 2006c).

Conclusions

The paper has assessed the EU’s strategy and foreign poli-
cy toolbox for engaging the Western Balkan countries in
achieving its goals in the area of justice and home affairs,
focusing on the modes of external governance in the policy
field (governance by conditionality versus network gover-
nance).

The analysis has shown that the policy field of justice and
home affairs has become a central area of cooperation
between the EU and the Western Balkan states. The strength-
ening of law enforcement agencies and state institutions and
the establishment of accountable and effective police, border
police and judiciary systems is seen as a key to advancing the
overall prosperity and stability in the region. To engage the
Western Balkan states in achieving its internal security objec-
tives the EU has developed a dual-track strategy. Providing
them with the prospect of future membership, the EU has ini-
tiated a pre-accession process which aims not only at
strengthening cooperation in the JHA field but also at gradu-
ally transforming these states into full-fledged member states
capable of participating themselves in the European area of
freedom, security and justice. The Stabilisation and
Association Process has been guided by a strategy of rule
transfer based on membership conditionality. This approach
was strengthened by transforming the incentive of visa liber-
alisation into a powerful avenue of external leverage to
encourage reforms in domestic justice and home affairs in the
Western Balkans (see also Trauner 2009). Despite its rele-
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vance, network governance has rather served as a comple-
ment but not a replacement of the EU’s governance by condi-
tionality. In so doing, the EU has concentrated not only on
strengthening its own operational cooperation with the
Western Balkans, but also on actively supporting initiatives
or structures (such as the SECI centre) that aim at fostering
operational cooperation within Southeastern Europe.
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Abstract

This paper will discuss a discourse on NATO that developed
in Serbian Parliaments in the period 2000 - 2008. The main argu-
ment of this paper is that the opposing discourses about NATO
are a manifestation of the differing strategic cultures existing in
Serbia. Discourses as analytical units were constructed based on
the empirical material – stenographic recordings of parliamentary
sessions and statements of the political elite as transmitted by
media. The first discourse promoted cooperation with NATO; it
prevailed before end of 2007 and was a part of civil-democratic
strategic culture underpinned with the values and norms of
European political heritage. The second discourse is a part of the
strategic culture of national-liberation advocating the independ-
ence, reliance on own resources and civilisational ambivalence.
The actors of this discourse oppose the establishment of cooper-
ation with NATO and this discourse became mainstream in the
end of 2007 when the Resolution to declare military independ-
ence was adopted in the National Assembly.

Key words: discourse, representations, the Parliament,
NATO, Serbia

Introduction

The subject-matter of this paper is the discourses on NATO that
developed in Serbian Parliaments in the period 2000 - 2008.2 In this
paper we have used the framework of discourse analysis so as to
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gain a better understanding of Serbian security policy towards the
NATO alliance. We have opted for Foucault’s definition according
to which a discourse is a way in which a particular subject-matter
is perceived in a particular period, with a decisive place in constitut-
ing the identity and social beliefs (Larsen, 1997: 16). It is not a
causal relationship that is under observation in this approach; we
want to show “the importance of discourses” in political decision-
making (Hansen, 2006: 25). Main argument of this paper is that
the discourse on NATO is a part of a wider discourse on the place
of Serbia in the European family of nations. The empirical materi-
al that was used in this paper consisted of the segments from the
sessions of the SR Yugoslavia Assembly, Assembly of Serbia &
Montenegro, and the National Assembly in the period 2000-2008,
in which national deputies debated, inter alia, on NATO. The
analysis included the speeches made by Prime Minister Vojislav
Koštunica since Democratic Party of Serbia, which he leads and
which played major role in three post-2000 governments, did not
take active part in parliamentary debates. We have also included the
statements about NATO which the representatives of mainstream
politics gave for printed media, which the Administration for Public
Relations of the Republic of Serbia Ministry of Defence collected in
the period 2003-2007. The analysis included only the above men-
tioned statements since the representatives of the parties which cre-
ated the official policy towards NATO were not active in the par-
liamentary debates about this alliance to the extent which would
allow for drawing any conclusions about the positions they took.

Discourses on NATO developed in Serbian Parliaments

Membership in the European Union was the most important
foreign-policy priority for all the governments elected in Serbia after
2000 (and in FRY and S&M before that). The development and
definition of the nature of relations with NATO was not a high pri-
ority in this period. Neither the political elite nor the public at large
perceived the development of relations with the European Union
and NATO as interconnected processes. From the very start of
developing the relations with the European Union, they saw this
organisation as an organisation which will facilitate the elimination
of economic, but also of political and other problems in Serbia (in
FRY and S&M before that). According to the research made after
2002, a greater part of the public supported the joining of the
European Union whilst the support for membership in the NATO
did not go beyond 30%.3 The common denominator of debates on
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possible accession of Serbia to the European Union and NATO is
that they are not based, not even eight years after the overturn of
regime, on rational arguments. This means that since 2000 to this
date no analysis has been made that would contribute to the estab-
lishment of economic, political, security, social, and other objective-
ly-based arguments for the joining of European Union and NATO
or against it. The political elite advocated the security cooperation
within the “Partnership for Peace” programme but it was not clear
from the politicians’ statements whether this programme is con-
nected with the NATO Alliance and how.

After 2000, the Parliaments have been seeing two discourses on
NATO that have fought for dominance. They are based on two
representations: one promoted cooperation with NATO and was
prevailing before end of 2007, and the second was against the
cooperation with NATO and became mainstream when the
National Assembly adopted the Parliamentary Resolution on the
protection of sovereignty, territorial integrity and constitutional
order of the Republic of Serbia.

The discourse promoting the establishment 
of cooperation with NATO

The actors of the discourse promoting the security cooperation
after 2000 were the members of the ruling Democratic Opposition
of Serbia (DOS), primarily the representatives of the Civil Alliance
of Serbia and the Democratic Party. Serbian Movement for
Renewal also advocated the cooperation with NATO. In the par-
liament elected in 2007 (it was in place until end of the period under
review) the advocates of cooperation included G17 Plus, which was
a part of the ruling coalition, the opposition Liberal-Democratic
Party, and the minority Alliance of Vojvodina Hungarians. The
Democratic Party deputies did not take part in the debates this par-
liament had about NATO, but in the end of 2007 they did vote for
the National Assembly of the Republic of Serbia Resolution on the
protection of sovereignty, territorial integrity and constitutional
order of the Republic of Serbia by which military neutrality was
declared.

Before 2004, the proponents of the security cooperation spoke
solely about the cooperation within the “Partnership for Peace”
programme. Their statements do not allow for making any conclu-
sions about what is the nature and significance of joining this pro-
gramme for Serbia; moreover, it is not clear how is this programme
a part of the NATO Alliance. The actors of the discourse promot-
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ing the security cooperation normally do not speak explicitly about
NATO. In the parliamentary debates making up this survey sam-
ple, they have used the word “NATO” 35 times, half as often as
the opposers of cooperation. The use of the phrase “European
Union” was in inverse proportion: the proponents of cooperation
used this word 20 times, and the opposers only 3 times. In parlia-
mentary debates, only Vuk Drašković, the foreign affairs minister
in the period when Serbian cooperation with NATO was at its
highest (2004 - 2007), spoke explicitly about the cooperation of
NATO. In the parliament which has been in place since 2007, the
cooperation with NATO was explicitly spoken about by G17 Plus,
which is a part of the ruling coalition, and the opposing Liberal-
Democratic Party, as well as the minority Alliance of Vojvodina
Hungarians.

Based on the statements made by the proponents of cooperation
with NATO we can draw a conclusion that the discourse advocat-
ing cooperation with NATO builds links between Serbia (S&M,
FRY), Euro-Atlantic integrations, and the European Union. Key
political message of this discourse is that joining of the European
Union is the ultimate foreign-policy goal of the state and that secu-
rity cooperation, primarily within the “Partnership for Peace” pro-
gramme, and cooperation with NATO, is an instrument to facili-
tate the achievement of this goal. This argument is present through-
out the period under review.

Several cooperation-related topics are present in this discourse.
Several arguments were mentioned in favour of cooperation with-
in the “Partnership for Peace” programme. The proponents of
security cooperation believe that such cooperation will contribute
to the much more favourable international positioning of Serbia
but do not clearly say what this actually means. The most common
economic arguments in favour of cooperation include the increase
of investments and living standards, as well as a more intense
growth of military industry. Security-related arguments in favour of
cooperation refer to more efficacious responding to security threats
and improvement of national security and regional cooperation.
Throughout the period under review, the actors from the top of
party hierarchy who were in the position to define Serbian policy
towards NATO spoke about cooperation with NATO. Most com-
monly, these included the ministers of interior and defence minis-
ters. They use several discoursive strategies in their attempt to get
on their side the widest audience possible. The legitimisation strat-
egy, namely the fact that the speakers rely on actual facts and try to
be objective and rational, should bring round as many listeners as
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possible (Chilton, 2004: 111-118). A weak point of this discourse
is that actors do not operationalise cooperation, namely they do not
speak concretely about any obligations of the state, and neither do
they speak about the gains (in foreign affairs, security, or other)
which the state made within this cooperation, or about what posi-
tion this cooperation would have in the foreign relations of Serbia.
This means that the actors of this discourse resort to the discursive
strategy of ‘leaving it unspoken’. Another weak point of this dis-
course is the fact that, in their statements, its actors did not address
the actors of the opposing discourse and did not develop the strat-
egy(ies) to defend this discourse from attacks.

The proponents of cooperation with NATO did not, from the
beginning of the period under review, speak about how they see
NATO as an actor in international relations. It was only Dragan
Šutanovac, the Defence Minister that spoke about it since May
2007. He thinks that this alliance is among the most important and
most influential actors in international affairs. He represents
NATO not only as a military, but in the first place as a political-eco-
nomic organisation. This is illustrated by the following statement of
his: “I see NATO as an organisation which has a military image but
is actually an economic-political organisation with huge potential
to provide support to the potential candidate countries” (Mušicki,
2007). He added that NATO is an organisation made up of the
most developed and most influential states, which is a reason why
he believes that Serbia should be a member of this organisation
(Danas, 2007). The proponents of cooperation within NATO from
the ranks of Liberal-Democratic Party, and Alliance of Vojvodina
Hungarians and G17 Plus (which was a part of the ruling coalition)
were of the opinion that it is necessary for Serbia to cooperate with
NATO if it wants to join the European Union. Their argument was
that NATO is the most influential military alliance and that it does
not have any alternative and that it will contribute to the faster join-
ing of the European Union. Contrary to the representatives of the
Democratic Party and the Civil Alliance of Serbia, these actors
spoke explicitly about NATO. They underlined that, with regard to
capacity, Serbia is very different from militarily neutral states. The
fact that all countries in the region are already members or strive to
become members of this alliance was an additional argument in
favour of establishing the cooperation with and joining NATO.
These actors call the proponents of the idea of neutrality the
opposers to Serbia’s joining the European Union.
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Stenographic recording from the
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5 Tomislav Nikolić, SRS deputy .
Cf.: Stenographic recording from
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and November 4, 2005
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The discourse opposing the establishment 
of the cooperation with NATO

The actors of the discourse which, after 2000, opposed the
cooperation with NATO were the national deputies from the oppo-
sition political parties, Socialist Party of Serbia and Serbian Radical
Party. After 2007, the debate on NATO was joined in by the
Democratic Party of Serbia whose deputies did not take active part
in the debates about NATO taking place in the Parliament. As
opposed from the proponents of security cooperation, the represen-
tatives of this discourse spoke about NATO explicitly. In parlia-
mentary debates, the actors of this discourse never use other terms
when they speak about cooperation with this alliance and, without
exception, they refer to NATO using its actual name. They rarely
speak about other organisations such as the European Union,
which was mentioned three times, or “Partnership for Peace” pro-
gramme, which was mentioned six times. The stance taken by the
Socialist Party of Serbia representatives is more moderate than that
of the Serbian Radical Party representatives. The Socialist Party of
Serbia representatives refer to NATO as the “aggressor”,4 and the
Serbian Radical Party deputies even use pejorative terms and refer
to NATO as the “gendarmerie”,5 being of the opinion that “this
[NATO] is not an army but rather a crowd, a gang of murderers,
thieves and adventurists”.6 Every time the opposition deputies take
floor, it is clear that the key political message of their discourse is
that Serbia should not join NATO and should not cooperate with
this alliance.

Key elements of the discourse that opposes the cooperation with
NATO are Serbia (FRY, S&M), NATO, and the West. These ele-
ments are interconnected in a discourse as follows: typical for
Serbia, in the opinion of the actors of this discourse, is that “it refus-
es to humble itself, it strictly follows the law and refuses to bend
under the force“, and the state and national interest is not to join
any military alliance (Koštunica, 2008: 210-211) Main characteris-
tics of the Army of Serbia (FRY, S&M) are its long tradition, hon-
our and patriotism. A significant room in this discourse is given to
the connection between NATO and the West. In this triangle, the
role of NATO is to protect the interests of the West. The West con-
sists of Europe (meaning, in the first place, the countries of the
Western Europe and the European Union) and USA. The European
Union and USA are not given the same rank (the rank of the
European Union is seen as being inferior), but they are both deemed
to be on the same side. NATO is the USA’ instrument for the
accomplishment of their strategic interests on the Balkans and the
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independent Kosovo stands out from among the most important
interests in the period in question. This is illustrated by the words
of the Prime Minister Vojislav Koštunica: “USA are knowingly sac-
rificing the state and national interests of Serbia and existential
interests of Kosovo Albanians only to create a quasi-state in which
NATO pact would be, as it is said in Annex 11 of the Ahtisaari
Plan, the ultimate authority in the purportedly independent
Kosovo.” (Stenographic recording from the 7th meeting of the
Second Regular Session of the National Assembly of RS, 2007).

Several topics feature in this discourse. An obstacle to the estab-
lishment of stronger cooperation is made by the fact that NATO
bombarded FRY in 1999. The actors of this discourse mention eco-
nomic arguments against the cooperation believing that possible
membership in NATO would result in an enlargement of the arma-
ment costs and a decrease in the engagement of local military indus-
try. The major security argument against cooperation is the belief
that the joining of NATO would increase the probability of terror-
ist attacks in the territory of Serbia. Throughout the period under
review, the opposers of cooperation with NATO underline that this
alliance fails to fulfil its mandate in Kosovo and Metohija. Finally,
the danger of losing the sovereignty is a significant argument
against cooperation with NATO. The actors of this discourse resort
to several discursive strategies in order to appeal to the widest pos-
sible audience. The opposers of cooperation use the delegitimisa-
tion strategy to present NATO and the actors of adversary dis-
course in a negative context (Chilton, 2004: 111-118). Underlining
that cooperation with NATO is in contravention with moral prin-
ciples, the actors of this discourse attempt to further legitimise their
position with regard to NATO. The opposers of cooperation with
NATO resort to the discursive strategy of victimisation and monop-
olisation of the victim status to stress that the role Serbia plays in
the conflict with world powers is that of the victim, which justifies
the conclusiveness of their views on cooperation with NATO. The
deputies of the Serbian Radical Party used the strategy of historical
analogy to put the “equal” mark between the signing of S&M and
NATO agreement on the arrangements for free transit to support
peace operations and the Trilateral Pact signed by the Kingdom of
Yugoslavia and fascist Germany in WWII. By doing this they tried
to further delegitimize both the Government and NATO.

The actors of alternative discourse offer two alternatives to the
cooperation with, and possible joining of, NATO. The Serbian
Radical Party representatives openly advocate the establishment of
stronger cooperation with Russia whose support they expect to see
in the diplomatic battle for keeping Kosovo and Metohija within
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the territory of Serbia. According to what was said by the Serbian
Radical Party deputy Tomislav Nikolić, it is not possible to, at one
and the same time, cooperate with Russia on one hand, and the
European Union, USA and NATO on the other hand: “If Mr.
Koštunica now says that we have got friends abroad who defend
Kosovo and Metohija within the territory of Serbia, what does that
make the other ones? What is the counterpart of word ‘friend’ – it
is ‘enemy’. America is our enemy, the European Union is our
enemy, or is Russia our enemy? Let’s settle this matter now, let’s
vote whether Russia is our enemy or is it America that is our enemy.
They cannot both be our friends. One of them is snatching from us,
the other is defending us. Who’s our friend then? What friends can
we have in NATO? NATO is our friend, isn’t it?! Ohio is our
friend?! All this sounds only too well. We will make every effort to
be in NATO but what we need is the Russian veto! If you are schiz-
ophrenic, we are not. Our brain is not split up that much. We have
a common sense to distinguish between a friend and an enemy...
Were it not for Russia, would you now stand so firmly on your
feet? No, you would not. Have a little respect for that position that
Russia took. There can be no negotiations with EU as long as we
have Russian support to defend Kosovo and Metohija. There can
be no mentioning of NATO when Russia is the essential factor in
our battle for K&M. You are simply not allowed to make Russia
angry“ (Stenographic recording from the 7th Extraordinary Session
of the National Assembly of the Republic of Serbia, 2007).

Second alternative is the neutrality in respect of the existing mil-
itary alliances which was, in the end of 2007, adopted by the major-
ity vote in the National Assembly of the Republic of Serbia.

The opposers of cooperation with NATO present NATO as a
military organisation in the first place. They hold that NATO is an
aggressive military alliance. It is seen as the initiator of conflicts and
as an obstacle to the establishment of cooperation between states.
The 1999 bombing campaign on S&M takes a significant place in
this representation. What NATO does is in contravention with the
values nurtured in Serbia – freedom, justice, and cooperation, and
joining NATO would compromise the territorial integrity and sov-
ereignty of the state in deciding about the deployment of army.

Contrary to the representatives of the differing discourse, the
representatives of the discourse that opposed the cooperation spoke
unambiguously about NATO. What is even more important, this
discourse has established the relations with importance concepts,
primarily with the state as the most important concept for both of
the discourses. The adversary’s position that cooperation with
NATO would compromise the sovereignty of the state territory as
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well as the sovereignty in deciding about the deployment of army,
was convincing enough, particularly if account is taken that, for the
representatives of the opposing discourse, this cooperation is “just”
a shortcut on the road to the European Union the end of which is
still out of sight. The discourse that opposed cooperation with
NATO has also established the relations between the key political
message and the values of freedom, justice, and cooperation, which
Serbia nurtures, underlining that cooperation with NATO compro-
mises these values. The proponents of cooperation with NATO did
not discuss the values which Serbia as a state needs to abide by –
therefore, this discourse is less persuasive.

The discourse on NATO and the strategic culture

Since the overturn of the regime in 2000, the discourse whose
actors advocated security cooperation was the mainstream one.
This conclusion is suggested, inter alia, by the S&M Defence
Strategy, the most important strategic document from the period of
joint state which the S&M Assembly adopted in the end of 2004.
This document is important because it will remain the only docu-
ment expressing that the state has committed itself to cooperation
with NATO. The Strategy explicitly mentions that S&M is com-
mitted to establishing security cooperation by joining NATO and
the “Partnership for Peace” programme.7

The strategic turnaround point came in the end of 2007 when
the National Assembly of the Republic of Serbia adopted the
Resolution on the Protection of Sovereignty, Territorial Integrity,
and Constitutional Order of the Republic of Serbia to declare mil-
itary neutrality. The adoption of this Resolution was made possible
by the until-then proponents of security cooperation. Namely, the
deputies of the Democratic Party voted for it even though it was not
in line with their previously expressed views. Therefore, until-then
alternative discourse became mainstream.

In the parliamentary debate that preceded the adoption of the
Resolution, the deputies of Democratic Party were not active, and
only the representatives of G17 Plus, as a part of the ruling coali-
tion, Liberal-Democratic Party, and minority Alliance of Vojvodina
Hungarians were against neutrality and for continuation of coop-
eration with NATO (Stenographic recording from the 7th meeting
of the Second Regular Session of the National Assembly of RS,
2007). In the period before Kosovo declared independence and
after it, the debate on NATO was joined in by Democratic Party of
Serbia and Vojislav Koštunica the Prime Minister of Serbia who
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7 The section of the Strategy
that defines security and
defence interests mentions that
“accession to Euro-Atlantic inte-
grations, the European Union
and other international organi-
sations and institutions” is a vital
security and defence interest.
This interest is mentioned at
another place, immediately fol-
lowing the defence of S&M.This
document also mentions that
the goals of the defence system
include “cooperation with the
members states of the “Partner-
ship for Peace” programme,
NATO alliance and other states
and alliances”. Cf.: S&M
Defence Strategy, “Official
Gazette of S&M”, No. 55/2004.
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8 The segment of the National
Security Strategy referring to the
commitments under the national
security policy reads: “By acced-
ing the NATO “Partnership for
Peace” programme, the Republic
of Serbia confirms its long-term
commitment to contribute to
shared democratic values and
consolidation of regional and
global security. The Republic of
Serbia underlines that it strongly
believes that active and substan-
tive cooperation between the
states of Western Balkans and
the member states of NATO and
“Partnership for Peace” is a
means for lasting stabilisation
and advancement of the region.”
Cf.: National Security Strategy,
the Republic of Serbia Ministry of
Defence, accessible at: http://
www.mod. gov.rs//cir/dokumen-
ta/strategije/strategije.php, with-
drawn 4. 11. 2009.
9 Neither of these documents
mentions that Serbia is militarily
neutral. Cf.: Cf.: National Security
Strategy of the Republic of Ser-
bia, Defence Strategy of the
Republic of Serbia, accessible at:
http://www.mod.gov.rs//cir/ doku-
menta/strategije/strategije.php,
withdrawn 4. 11. 2009.
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sided with the opposers to joining NATO. This was a very impor-
tant political event considering that this political party did not take
part in parliamentary debates on NATO before the second half of
2007 and that it was only seven years after the democratic changes
and their participating in power that they disclosed their views on
this Alliance. This, inter alia, means that political parties’ security
related programme standpoints have not been of critical impor-
tance for making ruling coalitions after 2000, and that they were
not a subject-matter worthy of any disputes with other parties in
the Government.

The lack of involvement with regard to NATO subsisted in
2008 and 2009. The National Security Strategy and the Defence
Strategy, the documents adopted in 2009, did not specify whether
Serbia wishes to have cooperation with NATO or not. The related
viewpoint, however, was revealed in a former draft, made in
January 2007 by an expert team gathered round the President of
Serbia Boris Tadić, indicating the joining of NATO as one of the
goals in foreign relations. The National Security Strategy made
known that it is a strategic commitment of Serbia to join the
European Union, whilst cooperation with NATO was limited to
taking part in the “Partnership for Peace” programme.8 Neither the
National Security Strategy or the Defence Strategy mention or
define what military neutrality means for Serbia or in what way is
the security sector to implement the neutrality policy.9 This vague-
ness may, inter alia, mean that military neutrality is a transitional
solution pending the change of circumstances in which joining of
NATO will again be a desirable form of integrations. This is sug-
gested by a statement the Defence Minister made in the beginning
of 2009; namely, he said that it is possible that we will see another
change in the strategic orientation towards NATO. He believes that
the pace in which the way of thinking shifts closer to the
EuroAtlantic values is faster in the Army than in the general public
and that professionals “are aware that they cannot be a deserted
island in the middle of the sea called NATO” (Vreme, 2009).

The analysis of discourses on NATO indicates a conclusion that
a battle is being fought in the political arena. The fact that there are
two discourses on NATO, underpinned by two representations,
suggest that the discourse on NATO is highly politicised, or politi-
cally open (Neuman, 2009: 74–75). This means that the two rep-
resentations are engaged in battle and incessantly dare each other.
Such a finding confirms the existence of a fissure in the operation
of the Parliament is probably a reflection of a fissure existing in the
society. Political parties in Serbia cannot agree on the pace, depth,
or actors of political changes, the nature of such changes and the
connection between the changes and the national interests; conse-
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quently, this reflects on the differences in the political parties’ views
on further development of cooperation between Serbia and NATO.

The overview of the development of discourses on NATO in the
parliaments of Serbia confirms the poststructuralists’ thesis that
security policy should not be seen as a strategy for the defence of a
state or an alliance of states; rather, it should be analysed as one of
the most important practices within which the society or a commu-
nity under review construct their identity (Hansen, 1997: 374). The
question “Should we have a cooperation with NATO and in what
way” is a part of a wider question “Who are we and which com-
munity is most important for us?” The two conflicting discourses
on cooperation with NATO are underpinned by two conflicting
strategic cultures.10

Based on the statements of the proponents of cooperation with
NATO we can draw a conclusion that their views are underpinned
by the civil-democratic strategic culture.11 It is based on the belief
that Europe and the West are the cultural, political and civilisation-
al stronghold of Serbia. The representatives of this discourse pro-
mote the values and norms of the European political heritage of the
individualism, democracy, liberalism, rule of law, human rights,
avoidance of the use of force, and other. Civil-democratic strategic
culture strives to reach internal social emancipation and interna-
tional economic, political, and security integration. The strategic
commitment of Serbia should therefore be the cooperation with
and membership in the European Union, “Partnership for Peace”
programme, and NATO. Some actors in this discourse believe that
Serbia should become a part of Europe and the West (primarily the
representatives of Liberal-Democratic Party, G17 Plus and Alliance
of Vojvodina Hungarians) regardless of the conflict that marked
our recent past. Some actors (representatives of Democratic Party)
are prepared to renounce these goals so as to maintain the political
unity, whilst other (representatives of Democratic Party of Serbia)
assume a discourse of national-liberation with regard to security
topics.12

Civil-democratic strategic culture is stronger when the pressure
of state institutions and political elites on civil and political free-
doms of individuals and civil society is more intense. Accordingly,
the discourse that promoted cooperation with NATO was
strongest in the period after the overturn of the regime. That was
when civil-democratic discourse was at its highest since it was
spurred on by, still closely felt, experience of living in a political
order that grew more and more authoritarian in the course
of1990s.

The opposers of cooperation with NATO are the representa-
tives of strategic culture of national-liberation, which is a product
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10 In this paper we will accept
the definition of strategic culture
given by Kery Longhurst.
According to her, strategic cul-
ture is “a distinctive body of
beliefs, attitudes and practices
regarding the use of force, which
are held by a collective (usually
a nation) and arise gradually
over time, through a unique pro-
tracted historical process”.
According to: Toje, Asle. 2010.
Strategic Culture as Analytical
Tool. History, Capabilities,
Geopolitics, and Values: the EU
Example. Security of Western
Balkans No. 14(4) (July –
September 2009): 3–23.
11 More detail about civil-demo-
cratic strategic culture: Ejdus,
2008.
12 See more detail about mod-
ern political parties and cultural
fissure in: Ejdus, 2008: 80-83.
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13 See more detail about nation-
al-populist/ freedom fighters’
strategic culture in: Ejdus, 2008.
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of multi-century battle and striving of Serbian nation to emancipate
itself from foreign invaders and large empires occupying the territo-
ry of the South-Eastern Europe.13 In the discourse on NATO, the
actors expressed main axiomatic beliefs of this strategic orientation.

In the first place, this implies the independence and resistance,
namely a belief that the powerful ones want to smother the liberty
of Serbian people because it prevents them to realise their interests
(Ejdus, 2008: 77). According to the actors of this discourse, coop-
eration with NATO is impossible because this alliance and its mem-
bers impede the achievement of the interests of Serbia, particularly
the maintenance of territorial integrity and sovereignty. In the sys-
tem of collective security, Serbia would be given a role of the victim
and it cannot allow that to happen, regardless whether it has good
cooperation with other European countries or not. A possible join-
ing of this alliance would mean that Serbia will take part in aggres-
sion against other countries and nations. This view is particularly
advocated by the deputies of Serbian Radical party. They believe
that, if it were to take part in NATO operations, the Army of Serbia
would be given a role of stool pigeons. This is illustrated by what
the Serbian Radical Party deputy Božidar Delić said during a debate
on the Proposal of the Law Amending the Law on the Army of
Yugoslavia: “What will those peace operations be and in which
countries will our troops go but in those in which America, i.e.
NATO, starts a war. Our troops should play a role of stool pigeons.
And it is already playing such role. Our army is getting ready to
serve the Americans, i.e. NATO” (Stenographic recording from the
32nd meeting of the S&M Assembly, 2004).

Using this metaphor they want to highlight that, for the Army
of Serbia, taking part in peace operations would in the first place
mean sacrificing, but also the passivisation, namely exclusively exe-
cution of a third party’s orders (this primarily refers to the interests
of USA).

The second belief, the idea of self-importance, also defined as
“be and remain master of your own land”, is omnipresent in the
statements of the opposers of cooperation with NATO. In their
opinion, if Serbia becomes a part of security integrations, the state’s
sovereignty would be compromised. The actors of this discourse
make a step beyond this and believe that even cooperation with
NATO would compromise the sovereignty. This is illustrated by the
statement of national deputy Vlastimir Jovanović who, in the
debate on the agreement between S&M and NATO about transit
arrangements to support peace operation, said that “this means
that Serbia loses sovereignty over that part of its territory which will
be used for transit of NATO” (Stenographic recording from the 41st

XLI session of the S&M Assembly, 2005).
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The third belief, civilisational ambivalence, presupposes that the
East and the West are two fundamentally different worlds which
are constantly in collision and that Serbia should stay neutral with
regard to this conflict (Ejdus, 2008: 78). The deputies of the oppo-
sition stressed, during the parliamentary debate, that Serbia should
be militarily neutral, both with regard to friendly states and inimi-
cal states.

Strategic culture of national-liberation gets stronger as the pres-
sures coming from the surroundings become more intense. Military
neutrality has been declared before the declaration of Kosovo inde-
pendence and this was one of the largest challenges for Serbian for-
eign policy. The opposition to Kosovo independence was a stand-
point round which most influential political parties could unite.
NATO supported the Ahtisaari plan for future status of Kosovo14

with which majority in the National Assembly disagreed. This has
probably contributed to further intensification of the resistance to
this alliance.

Conclusion

Discourse on NATO in Serbia is a part of a wider discourse on
the political, social and value community to which Serbia belongs.
Typical for this discourse are the events and political pressures com-
ing from the surroundings, as well as the activity of its actors, name-
ly their readiness to develop the arguments in favour of the politi-
cal option they support. In the discourses developed during the par-
liamentary debates in Serbia, the view of the opposers of coopera-
tion with NATO that such cooperation would compromise the sov-
ereignty of the territory of the state as well as the sovereignty in
decision-making with regard to the deployment of army was more
convincing than the view of the proponents of cooperation that
security cooperation is “just“ a shortcut on the road to the
European Union. Even more importantly, the discourse that
opposed the cooperation with NATO has established the relations
between key political message and the values of freedom, justice
and cooperation which Serbia always nurtured, underlining that
cooperation with NATO compromises these values. Among the
proponents of cooperation with NATO, discussion on the values
which Serbia as a state should respect was missing. The same is true
about the operationalisation of national interests. Therefore, this
discourse is less convincing.

The most important finding of this research was that the period
under review saw two discourses on NATO that are underpinned
by two conflicting representations about this alliance. At first sight
it looks like there is no mainstream representation on NATO. That
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14 See more detail in: NATO
News: Alliance calls for ‘speedy’
Kosovo resolution, accessible
at: http://www.nato.int/docu/
update/2007/06-june/e0615c.
html, withdrawn on 18. 1. 2008.
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there is a battle between the representations which incessantly chal-
lenge each other, however, is suggested by the change in the hege-
mony of the discourse and, consequently, the change in the strate-
gic orientation of Serbia. The theoreticians are of the opinion that
it is hard to imagine a discourse which would be politically open for
a longer time (Neuman, 2009: 74–75) and we are therefore facing
the question about the outcome of the battle between the discours-
es with regard to what kind of policy towards cooperation with
NATO is Serbia to develop. According to the theoreticians of the
discourses, the representations penetrating the discourse are the
product of shared experience and memory of a society. They take
two forms: they can repeat or emerge in a less or more inclusive
form. A more inclusive understanding of discourses and a more reli-
able predicting would be possible if the analysis were to be extend-
ed to a longer time period. A more comprehensive analysis should
include the representations on NATO which have existed in Serbia
ever since this alliance was created to this date and a more inclusive
conclusion on strategic wavering could not be drawn before the
answer is given about the moment when two conflicting represen-
tations about who we are and which community is most important
for us appeared in Serbia and these representations are duly
analysed.

Debate on the relation between Serbia and NATO will remain
a significant issue of foreign and security policy in the coming
decade too. The primary reason for this is the fact that all countries
surrounding Serbia (except for Bosnia and Herzegovin) are already
members of NATO or are on their way to become members.
Membership in the European Union will surely, in the coming
decade too, be a most important foreign-policy priority. It is to be
expected that, as Serbia gets closer to becoming a member of the
European Union, the debate on the place of Serbia in the West and
its relations with international organisations would intensify.
Relations between Serbia and NATO will unavoidably be a part of
this debate.

Bibliography:

Chilton, Paul. Analysing Political Discourse: Theory and practice. London:
Routlege, 2004.

Đerić, Gordana. (ur.). Intima javnosti: Okviri predstavljanja, narativni obrasci,
strategije i stereotipi konstruisanja Drugosti u upečatljivim događajima
tokom razgradnje bivše Jugoslavije: štampa, TV, film. Beograd: Institut za
filozofiju i društvenu teoriju: Fabrika knjiga, 2008.

THIS ISSUE'S THEME:
TEN YEARS FOR 

SECURITY SECTOR
REFORM IN SERBIA



Ejdus, Filip. „Bezbednost, kultura i identitet u Srbiji.“ Bezbednost Zapadnog
Balkana No. 7–8, (oktobar 2007 – mart 2008): 74–75.

Hansen, Lene. „A case for Seduction: Evaluating Poststructuralist Concep-
tualisation of Security.“ Cooperation and Conflict, Vol. 32(4), 1997:
369–397, 374.

Hansen, Lene. Security As Practice: Discourse Analysis and the Bosnian
War. Abingdon: Routlege, 2006.

Koštunica,Vojislav. Odbrana Kosova. Beograd: Filip Višnjić, 2008.
Larsen, Henrik. Foreign Policy and Discourse Analysis: France, Britain and

Europe. London: Routlege, 1997.
National Security Strategy the Republic of Serbia Ministry of Defence,

accessible on: http://www.mod.gov.rs//cir/dokumenta/strategije/strategi-
je.php, taken over on November 4, 2009.

Neumann, Iver B. „Self and Other in International Relations.“ European
Journal of International Relations. Vol. 2 (2), 1996: 139–174.

Nojman, Iver B. Značenje, materijalnost, moć: Uvod u analizu diskursa.
Beograd: Centar za civilno-vojne odnose. Alexandria Press, 2009.

Potter, Jonatan. Representing Reality: Discourse, Rhetoric and Social Con-
struction. London: Sage Publications, 1996.

Stenographic recording from the Meeting No. 7 of the Second Regular
Session of the RS National Assembly, held on December 26 and 27,
2007

Stenographic recording from the 7th Extraordinary Session of the
Republic of Serbia National Assembly, held on July 24, 2007

Stenographic recording from the 32nd Session of the S&M Assembly,
held on December 21 and 22, 2004

Stenographic recording from the 41st Session of the S&M Assembly, held
on October 28 and November 4, 2005

S&M Defence Strategy “Official Gazette of S&M”, No. 55/2004.
The Republic of Serbia Defence Strategy. Accessible on:

http://www.mod.gov.rs//cir/dokumenta/strategije/strategije.php.
Toje, Asle. „Strateška kultura kao analitički alat. Istorija, mogućnosti,

geopolitika i vrednosti: primer EU.“ Bezbednost Zapadnog Balkana No.
14(4) (jul – septembar 2009): 3–23.

Waever, Ole. „European Security Identities.“ Journal of Common Market
Studies. Vol. 34, No. 1. (March 1996): 103–132.

Waever, Ole. Explaining Europe by Decoding Discourses. In: Explaining
European Integration, Wivel, Anders. (eds.). Copenhagen: Copenhagen
Political Studies Press, 1998: 100–141.

Newspaper articles

Mušicki, Aleksandar. „ Tadić pobeđuje i bez Koštunice.“ Pravda, 2007: 5–6.
NATO News. Alliance calls for ‘speedy’ Kosovo resolution

<http://www.nato.int/docu/update/2007/06-june/e0615c.html> 18. 1. 2008.
Vreme „Rvanje s nasleđem.“ br. 946 (19. 2. 2009): 20.
Šutanovac, Dragan. Intervju. U: „NATO je najbolji standard.“ Danas (7. 9.

2007): 2.

WHO ARE WE? DEVELOPMENT OF THE DISCOURSE ON NATO IN SERBIAN PARLIAMENTS... 

N
o

18
 · 

JU
LY

 -
 S

E
PT

E
M

B
E

R
 2

01
0

67

THIS ISSUE'S THEME: 
TEN YEARS FOR 
SECURITY SECTOR
REFORM IN SERBIA



SLOBODAN TOMIĆ
WBSO

W
E

ST
E

R
N

B
A

L
K

A
N

S
SE

C
U

R
IT

Y
O

B
SE

R
V

E
R

1 s.tomic@lse.ac.uk

68

Deficiencies of the Legislative 
Framework of the Public 
Procurement in Serbia
Slobodan Tomić1

PhD student of Political Science at the London School of Economics
and Political Science

original scientific article

UDK: 351.712.2(497.11)

Abstract

Public procurement is very important for the public adminis-
tration both in terms of its successful day-to-day functioning and
the amount of public expenditure. Public procurement is also a
fertile ground for corruption as government bodies can find vari-
ous ways of misusing discretion when inviting and conducting
tenders. The discretion cannot be entirely removed, however, it
can be considerably curbed by means of various legislative and
institutional solutions. The author analyses the current legislative
framework in Serbia and concludes that it does not sufficiently
reduce the possibility of misuse in public procurement proce-
dures. The paper also offers, on the basis of the findings of polit-
ical science about the forms of control over the work of public
administration and of the best regulatory practices in the EU,
solutions how to improve the protection of public interests by
improving the legislative and institutional framework in Serbia.
The author concludes that not only should new and different
forms of control be introduced, but their work should be coordi-
nated as well, and the work of the judiciary on the processing of
corruption in public procurement improved.

Key words: public procurement, tenders, institutional control
of corruption.

Introduction

The state, in order to ensure the proper functioning of the
administration on a daily basis and the realisation of numerous
projects, has to buy products or pay for services and construction
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work necessary for the realisation of its plans. As government
bodies engage in various activities, the goods bought on tenders
are diversified – ranging from office supplies and construction
work materials to trains, even planes. What makes public pro-
curement a perfect target for corruption is the fact that through it
(tender procedures for purchasing the goods needed by the state)
huge amounts of money2 circulate on a yearly basis. Public pro-
curement is a particularly vulnerable area because clients (govern-
ment bodies inviting for tenders) have a lot of room to misuse dis-
cretion and set up a tender, in agreement with a favoured compa-
ny which becomes an accomplice in the act of corruption.
According to the rough estimates made in the EU countries, the
consequence of such misuse is that approximately one fifth of the
total value of money circulating on their territory is in the ’grey
zone’ of public procurement. This percentage is certainly higher
in transitional countries with weaker public institutions and
Serbia is one of them.

The aim of this paper is to represent the deficiencies of the
public procurement system in Serbia3. In the first section, we will
look at different phases and types of tenders as well as the possi-
bilities of their misuse according to the current Public
Procurement Act (adopted in 2008). In the second section we will
describe different modalities of the public administration control.
They will further be elaborated in the context of the current pub-
lic procurement system in Serbia. The argument here is that the
existing institutional framework in Serbia does not fully apply dif-
ferent types of control and that it would be useful to strengthen
the existing mechanisms, and also ’match’ them with other avail-
able models. In the end, apart from identifying the acts of corrup-
tion, the pre-requisites should be in place for their processing.
This requires a more efficient work of the judiciary which so far
has had only a minor role in sanctioning the offences committed
in the area of public procurement.

Three Phases of Public Procurement and Three Types 
of Tender Procedures

The first phase consists of the preparation and inviting for ten-
ders, and the potential dangers of misuse are great here. A gov-
ernment body estimates when and what amount of goods to req-
uisition. One of the dangers here is that a tender may be invited
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2 In developed European coun-
tries they constitute roughly 15%
of GDP, and in Serbia it's even
higher. Only in 2009, four billion
dinars were spent on public pro-
curement in Serbia.
3 This paper will not look at all
relevant elements of public pro-
curement (E.g. deadlines for
submitting tender applications
and complaints, the group of
bodies regulated under the
Public Procurement Act, the
manner of calculating the value
of some specific contracts, etc.)
The paper focuses on the mech-
anisms for the misuse and cor-
ruption.
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4 For example, the invitation for
tender may state that the price
of the product is 40%, the dura-
tion of the warranty is 30% and
maintenance costs 30% of the
total estimate of the offer's cost-
effectiveness.
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for the goods which are not neededfor the realisation of a project
or that more goods are purchased than necessary. For example, a
government agency may decide to purchase computer softwear
and then use only one or a few options it offers that much cheap-
er and less complicated programmes also contain. However, this
situation in itself does not constitute the violation of the bidders’
rights, consequently it can be labelled ’just’ as an uneconomical
expenditure. In reality, it is very difficult to develop the parame-
ters which would draw a line between wise and unwise spending.

Apart from deciding when and what will be purchased, clients
also determine two key elements: the criteria for the assessment of
the best bid (the lowest price or the most economically advanta-
geous tender) and the procedure for tender (open, restricted or
negotiated). If the criterion for the best bid is the lowest price –
than the cheapest products will be awarded the tender. This does
not happen frequently and can be applied only when highly stan-
dardised products are in question, where there is no big difference
in the quality of products offered for bidding. For this reason, the
second criterion is more frequently applied – the most economi-
cally advantageous bid, where, apart from the price, other char-
acteristics are also taken into account – the ones that the client
specifies in the tender documents (E.g., maintenance costs, guar-
antee period, the quality of products, the esthetic characteristics,
etc.) A combination of different criteria is often apllied and the
client is obliged to specify in advance, in the invitation for tender,
how the total weighted average will be calculated which adds up
all individual criteria4. While the Public Procurement Act stipu-
lates that the criteria must be relevant, in terms of the function of
the goods submitted for tender, it is impossible to provide a sys-
tematic assessment regarding which criteria are valid for certain
types of goods and services and this leaves room for the govern-
ment bodies (clients) to create their own criteria. Sometimes it
amounts to a personal decision or political priorities. Let us take
as an example a ministry that invites a tender for purchasing an
official car. We will assume that the bids will be submitted for
cheaper cars with a bigger fuel consumtion and for more expeni-
sive cars with a lesser fuel consumption. The bid for the first vehi-
cle is, at the moment, more cost-effective as the price is lower, but
in the long run (E.g. five years) the use of the first car becomes a
more expensive option as the cost of the bigger fuel consumption
surpasses the original difference in price. The ministry has
absolute freedom to decide which of the two cars to buy, that is,
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to indicate in the invitation for tender which factors have a prior-
ity and are more important than others5, and it can also fully jus-
tify its decision (in the first case, to save money momentarily, and
in the second, to save money in the long run). To sum it up, clients
have a great discretion in determining the criteria. They can mis-
use it when they know that their favoured bidder is strong with
regard to certain criterion, and, consequently, they give them
greater significance in the ponder, which is a discrimination of
other bidders. This problem exists not only in Serbia, but in the
EU countries as well, due to the specificity of the public procure-
ment which leaves a great discretion to clients6.

Another element of the first phase of public procurement
where there is a lot of room for misuse is the selection of the type
of procedure: open, restricted or negotiated procedure. The client
chooses between an open and restricted procedure (for which cer-
tain conditions must be met7), while in the case of negotiated pro-
cedure the law stipulates that the second phase of the tender must
be completed.

Restricted pocedure consists of two application cycles: first, all
interested bidders have to provide the evidence that they are qual-
ified to submit a tender (the qualifications or standards for the
second cycle are set by the client8). After this, only those bidders
whose qualification has been confirmed can submit their applica-
tions and thus formally apply for tender. Restricted procurement
can be applied only where the object of the public procurement
are “such goods, services or construction work which can be per-
formed only by a limited number of bidders with adequate tech-
nical, human or finacial resources“9. The restricted procedure
may be applied also in cases where “the object of public procure-
ment is the permanent purchase of goods, services or construction
works that cannot be planned in advance in terms of scope and
time, and may be immediately purchased or performed, and are
not produced following client’s specific requests but are subject to
market conditions”10. The definition of these pre-conditions for
the restricted procedure is very general and imprecise, and the
bidders, in most cases, can choose this option and diminish the
competitive edge on the tender itself, by eliminating a number of
bidders in the first phase, under the pretext that they failed to
meet the qualification criteria which the client solely sets and
which are often discriminatory.11

In the further text, we will look at the so-called negotiated pro-
cedures that can be initiated on different grounds, the most fre-

DEFICIENCIES OF THE LEGISLATIVE FRAMEWORK OF THE PUBLIC PROCUREMENT IN SERBIA 

N
o

18
 · 

JU
LY

 -
 S

E
PT

E
M

B
E

R
 2

01
0

5 For example, the starting
price can take 95% of the
ponder, while the consump-
tion of fuel 5%. But it can
also happen that the price
takes 40% and fuel 60%.
6 In its Directive on Public
Contracts (EC, 2004), the
EU defined that the criteria
cannot be set in the way
that favours some bidders
and eliminates the others.
However, this directive does
not offer the guidelines that
will define when the criteria
are misused, which really
cannot be systemically
defined anyway. .
7 Article 22. The Public Pro-
curement Act
8 The qualifications may
range from the official
national or international
certificates to certain techni-
cal characteristics of the
products that are to be pur-
chased.
9 Article 22. The Public Pro-
curement Act
10 Article 22. Public Pro-
curement Act.
11 For example, a client may
specify that, for performing
construction work, a com-
pany should have 20 back-
hoes, though, in reality, not
more than 10 are needed.
The aim of such request
may be that the favoured
bidder has an advantage
over others regarding the
number of backhoes, and
this is used as a discrimina-
tory criterion for eliminating
others.
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12 What is striking is that the Act
itself does not use a clear and
unambiguous term to define an
''inadequate'' bid. In the Article
23 an ''incorrect and/or unac-
cepatable“ bid is mentioned,
whereas in the Article 24 the
word ''inadequate“ is used. And
while the term “incorrect“ can
only be interpreted as that a bid
does not meet the criteria, it is
questionable whether a bid
labelled unacceptable or inade-
quate does not really meet the
criteria set in the first phase, or
there is another explanation for
its rejection.
13 Article 23. Public Procure-
ment Act.
14 Article 24. Public Procure-
ment Act
15 Live broadcast “Kažiprst”, B92,
December 2, 2009. Link: http:/
/www.b92.fm/user/pmilid/stats/
16 Article 24. Public Procure-
ment Act
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quently misused one being when all bids in a restricted procedure
are not regular or satisfactory12, according to the qualification
criteria set in the first phase.

The negotiated procedure can be initiated with or without the
invitation for a public tender. In both cases there is a lot of room
for manipulation as they make possible a discriminatory elimina-
tion of the competition, while the partners, that the purchase will
be directly negotiated with, are chosen arbitrarily by the bidders.
The condition for entering either of the two negotiated proce-
dures (with or without the invitation for a tender) is that the bid-
ders who applied to the previously invited restricted tender did
not have the necessary technical qualifications or did not meet
any other criteria. The government bodies (clients) can then
award purchasing contracts to the bidders of their own free
choice. The negotiated procedure can also be conducted “in
exceptional cases, where, due to the nature of construction
works, goods or services, as well as the risks related to them, it is
not possible to estimate the procurement value in advance“13.
According to the provisions of the Act, a negotiated procedure
without a prior invitation to tender leaves a lot of other possibil-
ities for reaching a direct purchase14.

This type of procedure is problematic for two reasons. First, a
client can deliberately invite for a restricted tender with qualifica-
tion specifications so high that hardly any bidder can fulfil them.
After an ’’unsuccessful’’ tender, when there is a justification for
direct negotiations, the client can invite their favoured bidder for
negotiations and award them the tender. Second, the provision
stating that a negotiated procedure can be conducted if “it is not
possible to estimate the procurement value in advance“ is very
vague and does not offer further recommendations, so its broad
interpretation can be used as a justification. In terms of statistics,
according to Predrag Jovanović, Head of the Public Procurement
Directorate, this type of procedure (negotiated procedure) has
been widely used in Serbia in recent years15. This is a clear indi-
cator that, in many cases, government bodies were deliberately
using this type of procedure in order to award their favoured bid-
ders the tenders in corruptive processes. Another reason for con-
ducting a negotiated procedure without a prior invitation to a ten-
der can be the so-called urgency, brought about by unforeseen cir-
cumstances for which the client is not to be blamed.16 This is also
largely used in practice, and the State Auditing Agency Report for

THIS ISSUE'S THEME:
TEN YEARS FOR 

SECURITY SECTOR
REFORM IN SERBIA



2009 states that the questionable procurement worth nearly 100
million  was mostly conducted on the basis of urgency17.

The second phase of public procurement – technical submis-
sion of tender documentation and the selection of bidders award-
ed a tender - is just an operational realisation of the elements spec-
ified in the first phase. The second phase does not leave much
room for corruption and mistakes are usually made in technical
activities.

Third phase – the signing of contracts and delivery of goods,
rendering services or performing construction work – implies two
types of risks. First,.the law allows the possibility that a client may
change the content or conditions of the contract with a most
advantageous bidder “for objective reasons which must be speci-
fied in the tender documentation or stipulated by special regula-
tions“18. This means that a government body, as a client, can
award a tender to a company under conditions that were in effect
during the invitation for tender, but later it can change some
details, which, considering the current legal regulations, is not
very difficult to justify. Accordingly, the price of the public pro-
curement can be raised after the contract has been signed, or new
types of goods or services can be added which the client wants to
’’include“ in the existing arrangement. New business deals, that
were not awarded a tender, can be made in this manner19.
Another potential danger lies in the possibility that the company
which was awarded the tender does not deliver the contracted
goods, especially the works that require expertise to establish if
the technical standards specified in the contract have been met.
For example, a client may invite for a tender for the construction
or repair of waterworks, demanding a certain diameter of the
pipes. The favoured company can submit a much lower price
which does not even generate profit, just to beat the competition
and win the tender. After the contract has been signed, the com-
pany may, contrary to the provisions of the contract, install a
completely different type of pipes, and much cheaper ones, with-
out being punished for that, as there is no control “on the field“
to prove the breach of contract obligations. Furthermore, if the
client and the bidder have made a deal about everything in
advance, then the client, of course, will not start the procedure for
the termination of the contract.

We can conclude from these examples that the first phase has
a great potential for misuse. First, when the most “benign“ ten-
ders are in question – the open tenders – a client has a great dis-
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17 Find the SAA report.
18 Article 82. Public Procure-
ment Act
19According to Dragan Jova-
novic, Head of the Public Pro-
curement Directorate, this is ''so
often the case in Serbia“.
“Kažiprst”, B92, December 2,
2009. Link: http://www.b92.fm/
user/pmilid/stats/
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cretion in setting the criteria for the best bid and can favour those
bidders that are known in advance to stand a good chance regard-
ing the criteria. Second, in restrictive procedures, the competition
can be eliminated in the first round, by setting technical criteria
that are difficult to meet by anyone but the favoured bidder. In
addition, the procedure of direct negotiation makes possible the
volunteerism in the selection of best bidders, whereas the condi-
tions necessary for the direct negotiated procedure can be
“faked“. The danger of the third phase lies in the possibility of the
so-called “annexing“, that is, the change of conditions after
awarding the contract, as well as in the possibility that the deliv-
ered goods do not match those listed in the contract.

Types of Control in the Public Administration

One of the solutions offered by the political science to the
problem of control in public administration will be briefly
described in the further text. It will be used to demonstrate how
the public procurement in Serbia can be institutionally improved.

According to Cristopher Hood (Hood, 1998, p. 50), there are
four types of control of bureaucracy: oversight, mutuality, com-
petition and contrived randomness, which fit differently struc-
tured organisations. The following grid illustrates this.

LEVEL OF INTENSITY

Oversight implies a relationship where an agent must seek
approval from a principal who continually monitors the actions
of the agent. This is the case when state bodies have to get
approval of the higher authority before acting. Another type of
control, contrived randomness, counts on the surprise and coin-
cidence factors. Tax inspectors use this type of control when they
randomly inspect certain objects, which is a substitute for a
detailed field control of all objects. The advantage of this type of
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control over the oversight is that the expenses are lower, as it is
not necessary to cover all the bodies, which is often impossible.
The third type of control relies on the mutuality of all partici-
pants. The rationale for this is that the individuals or individual
bodies will not allow themselves to make mistakes for fear of ver-
bal condemnation by others in their business. This form of self-
control exists only in rare systems where professional values and
prestige are highly developed. After all, competition means that
others will aspire to work better for potential rewards (that may
come in various forms).

All these ideal-types have their advantages and disadvantages.
The oversight is very expensive and virtually impossible in the
public procurement system, as the control of thousands of gov-
ernment bodies20 would be inefficient and very costly. As con-
trived randomness counts on the coincidence factor and does not
represent a systemic control, it is unclear when the principal can
have relevant information about the work of the agent so that he
can use these data to react in case of offence. The only solution,
though limited to an extent, are the so-called “administrative pro-
cedures“ (McCubbins, Noll i Weingast, 1987), which oblige the
agents to submit reports at certain intervals which contain rele-
vant information regarding their performance (the principal
decides what is relevant and what is not). This is how parliamen-
tary boards function, by occasionally considering the reports of
the bodies responsible to them. In this manner, the board mem-
bers do not have to monitor the controlled bodies all the time,
while, at the same time, they have a more systematic access to the
information than is the case with contrived randomness. The sec-
ond mechanism that coud be a complement to the existing ones
is the so-called “fire alarm“ (McCubbins, T Schwartz, 1984),
where, in case of serious offences, the information is provided by
the individuals-citizens who have a good insight into the situa-
tion, but are not employed in administrative bodies (these individ-
uals can be an injured party, but not necessarily). The “fire
alarm“ helps the authorities to get the “outside“ information if
the agents try to avoid to mention their offence in the report.

Let us have another look at the public procurement system in
Serbia. One aspect is the legislative framework, which defines
which actions are allowed, and the other - institutional – should
serve for the control and identification of offences. As far as the
institutional aspect is concerned, the question is what the above-
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20 According to the law, this
includes all institutions financed
from the budget, as well as pub-
lic companies and other bodies
where the influence of the state
is predominant (through financ-
ing, control or management).
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21 Government bodies are legal-
ly bound to submit quarterly
reports to the Public Procure-
ment Directorate, what, accord-
ing to its Head, only one fifth
does, which is a violation of legal
obligations (“Kažiprst”, B92, 2
December 2009. Link: http://
www.b92.fm/user/pmilid/stats/).
22 The justification for this is that
the secrecy of data must be pro-
tected as their publication could
be a threat to public security.
However, this is often an excuse
for not organising tenders even
when the object of purchase
does not endanger the national
security (food and standard mili-
tary equipment, office supplies,
vehicles other than military, etc.)
23 Actually, there is no reward
when tenders are conducted in
a regular and professional man-
ner (not even as promotion at
work).

76

mentioned mechanisms of control would look like in the public
procurement system and to what extent they have been used.

Systemic solutions have not been used to the fullest. The Public
Procurement Directorate has competencies only in relation to the
second phase of tenders, which is the least important in terms of
its potential for misuse. In this sense, this body does not have an
efficient administrative procedure (McCubbins, Noll i Weingast,
1987) to consider the reports on all phases of tenders and to react
accordingly21. The only public administration body that receives
reports on the public procurement is the Defence and Security
Committee at the Parliament, but it deals only with the procure-
ment in the security sector which is generally exempt from the
Public Procurement Act22. Another body in charge of systemic
control is the State Auditing Agency, which could be considered
as inspection-type body, as it does not conduct frequent control.
Its scope is currently limited by small capacities and material
resources as well as by the fact that it publishes reports on a year-
ly basis. In addition, the SAA cannot have a “deeper“ insight into
some tenders, instead it can only monitor if all procedures were
fulfilled or not.

As far as the “fire alarm“ is concerned, an improvement was
made with the introduction of the electronic portal for public pro-
curement, where individual bidders can have a better and quick-
er insight into tenders, and, in case they notice any irregularities,
they can react and press the “fire alarm“ button, that is, inform
the authorities about it. That body is the Directorate for the
Protection of the Bidders’ Rights which functions independently
but its seat is in the premisces of the Public Procurement
Directorate, which is illustrative enough of the state’s unresolve to
provide material resources for its proper functioning. Second, the
“fire alarm“ would be much improved as a mechanism if whistle-
blowers were encouraged to report the acts of corruption. These
are mostly insiders that have access to procedures and wish to
react. However, the state has not created the mechamisms for the
protection of the whistleblowers, not only in the case of public
procurement, but in general.

Competition, as a type of control, is not applicable to those
who invite tenders as the reward they get from the act of corrup-
tion is much bigger than the one obtained from professionally
conducted tenders23. Consequently, the competition, as a form of
control improvement, can exist only among different institutions
in charge of control which would compete among themselves for
better results. The only efficient result of the competition as a con-
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trol factor is the previously mentioned electronic portal for pub-
lic procurement (www.nabavke.com), where the only reason for
bidders to start the “fire alarm“ is the desire to protect their own
position on the market. Therefore, some elements of the reward
for government bodies which conduct regular and correct ten-
ders, and also save considerable funds, could also be useful in
imroving the control of public procurement. The role of mutual-
ity as a type of control is also minor regarding potentially corrupt
clients, simply because they are not motivated by the prestige, but
by material gain, and also because there is no close cooperation
among the clients (the pre-requisite for the mutuality to have a
control role is a “dense“ structure of participants, with intensive
contacts established).

Conclusion

Apparently, the public procurement system in Serbia could be
improved by improving the legislative framework, but this would
only partly change the situation for the better. New institutional
forms of control should be simultaneously introduced and coor-
dinated in order to make the best possible use of every individual
type of control. Generally, all control institutions suffer from the
lack of resources (human and material) and these should be
strengthened. Regarding individual types of control, the mecha-
nisms pertaining to them were not used to the fullest. The so-
called administrative procedure, the control which implies regu-
lar reports submitted to the authorities, has not been implement-
ed frequently as the Public Procurement Directorate does not
have the competencies to control all phases of tender procedure.
The “fire alarm“, as a system, should be further improved by the
promotion of the significance and legal protection of whistle-
blowers. As direct oversight, as type of control, is virtually impos-
sible due to a large number of clients, it can be applied for certain
“vulnerable“ types of procurement, where the opportunity for
misuse is big. In these types of procurement (defined after a more
detailed analysis), the central control body could conduct over-
sight and issue approvals before invitation for tenders. Contrived
randomness exists only in the form of a yearly control carried out
by the State Auditing Agency, but a regular tender inspection
could also be introduced. It would also be important to carry out
field inspections consisting of experts from relevant areas in order
to establish whether the quality of rendered services or delivered
goods matches those stated in the contract.
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The progress in the above-mentioned mechanisms guarantees
better conditions for the locating and prevention of corruption.
However, neither the legislative nor the institutional frameworks
can be effective if the discovered cases of corruption are not
processed and perpetrators are punished. This gives a key role to
the judiciary, as the last and probably the most important in the
chain of institutions. It is a fact that, by the end of 2009, only 27
persons in Serbia were charged with the offences committed in
public procurement, out of which 26 were fined with less than
50,000 dinars. This is illustrative enough of the state’s resolve to
regulate this area.

The cooperation between the institutions of control and the
judiciary is central to the successful fight against corruption in
public procurement. Apart from the new legal solution that
would set stricter conditions for procedures where the discretion
of clients is too big, a closer cooperation among different bodies
is also necessary in terms of institutional framework. In addition,
the exisiting control mechanisms should be further developed and
the new ones introduced.
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Abstract

Proponents of NATO intervention in Kosovo in 1999 affirm
that it was first military intervention led for humanitarian pur-
pose, arguing that it is legitimate to pursue humanitarian goals
with military means. This paper challenges this view by closely
looking how much of humanitarianism was there in NATO inter-
vention. Four components are discussed: whether the motive for
the intervention was primarily humanitarian or clouded with the
other, non-humanitarian motives; did the situation on the ground
warrant immediate international military action; the manner in
which the intervention was carried out and whether it brought
more good than harm. The paper concludes that the use of force
in Kosovo was illegitimate by humanitarian standards and that it
irrevocably changed the nature of humanitarianism by challeng-
ing its fundamental heritage – humanitarian principles.
Subsequently, the intervention marked new developments in the
field of humanitarianism: rise of military humanitarianism, direct
involvement of states and the obligation of humanitarian actors
to not only help the victims but also punish the culprits.

Key words: humanitarian intervention, Kosovo, NATO, mili-
tary humanitarianism, humanitarian principles, legitimacy.

Introduction

“In dealing with aggressors in the Balkans, hesitation is a
license to kill. But action and resolve can stop armies and
save lives” were the words president Clinton used in 1999 to
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announce the first day of NATO air strikes on Serbia.
Throughout the 1990s, similar arguments in favor of use of
force for humanitarian purposes have shaped a moral
framework for the humanitarian intervention. Human
rights discourse became prominent in international politics,
state sovereignty was no longer seen as sacred but condi-
tional on how the state treats its citizens and the solidarist
concept of moral duty to protect victims dominated in the
humanitarian circles (Barnett 2005; 2009). Several humani-
tarian interventions took place: Liberia, northern Iraq, for-
mer Yugoslavia, Somalia, Rwanda, Haiti, Sierra Leone,
Kosovo, and East Timor (Brugges, 2002, p. 261).
Humanitarian intervention is defined as military interven-
tion for humanitarian purposes, with the purpose of pre-
venting widespread suffering or death. Rationale behind
intervention seems simple and legitimate – in cases where
government is responsible for mass atrocities of its own
people, it is inevitable to use force in order to save innocent
lives. Once humanitarian intervention takes place, however,
it becomes apparent that situation is much more complex
and cannot be explained in simple black and white terms.
Arguments against legitimacy of humanitarian intervention
will be provided with contextual analysis of 1999 Kosovo
intervention, NATO Operation Allied Force.

Kosovo intervention was unique in many aspects.
Though there were humanitarian interventions before, this
was the first one that was carried out under the Doctrine of
the international community, a concept that countries
should fight in order to save the lives of peoples threatened
by humanitarian disaster (Blair, 1999). Intervention lacked
the Security Council approval, making it illegal according to
international law and was conducted by NATO, a highly
unusual agent for humanitarian actions at the time.
Intervention caused such controversy that it called for the
creation of a new international framework, Responsibility
to Protect. Scholarly literature often discusses Kosovo inter-
vention either through examining its legality and legitimacy
or within the binary opposition of state sovereignty and uni-
versality of human rights, using just war theory criteria as a
framework for justification of intervention (Bellamy and
Wheeler, 2008). In humanitarian field, the intervention
marked an emerging type of humanitarianism, one that does
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not advocates the use of force, sides with victims and con-
fronts the oppressors.

This essay will look at Kosovo intervention 1999 from
humanitarian perspective. First part will explore on a more
theoretical level how the humanitarian intervention chal-
lenges the distinct normative elements of humanitarianism.
Second part will show that though intervention was framed
as humanitarian, there was no supreme humanitarian emer-
gency at the time. In order to fully explain the rationale
behind the intervention, it will further present political and
security reasons for intervention. Third part will look at the
intervention from the consequentalist2 point of view. It will
show how the NATO’s bombing has escalated humanitari-
an crisis, and moreover that the way the intervention was
carried out did not adhere to proportionality criterion 3.
This essay does not argue that the use of force for humani-
tarian purposes can never be legitimate. Rather, the goal of
the essay is to highlight all the vested interests of states that
have to be taken into account when analyzing humanitari-
an intervention.

Humanitarian intervention undermines the normative 
nature of humanitarianism

Legitimizing the military intervention with humanitarian
discourse profoundly challenges and undermines the dis-
tinct nature of humanitarianism. Traditionally, legitimacy
of humanitarian action derives from its principles of impar-
tiality, neutrality, humanity and universality. The distinct
nature of humanitarianism is to alleviate the suffering and
provide relief. Its efforts and actions are conducted univer-
sally, irrespective of who the subjects are. However, crises in
Rwanda, Somalia and Bosnia in the 1990s, the inability to
protect civilians in wars, feeding of aid into war economies
have led scholars to conclude that while classical humani-
tarianism might be noble in reality it proves to be counter-
productive (Weiss, 1999), because it serves more as a band-
aid approach when humanitarian agents stand by and
watch the atrocities occur. Out of these deficiencies, a new
humanitarianism emerged, one that is becoming maximalist
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2 Consequentalist ethics is
along with virtue ethics and
deontology ethics one of the
main ethical frameworks of just
war theory. Consequentalism
evaluates the action based on
the overall outcome it produced
(Fixdal and Smith, 1998)
3 Proportionality is grounded in
consequentalist moral theory
since it considers that an action
is just if it produces a surplus of
good over harm – taking all
affected parties into considera-
tion. The term proportionate is
used in a sense that the action
should not cause more damage
and harm than caused by the
situation it intends to correct
(Fixdal and Smith, 1998).
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and solidarist in its approach (Chandler, 2002). New
humanitarianism is politically engaged, sides with victims
and does not shy away from the use of force. Embracing the
use of force marks a fundamental change in humanitarian
approach, because it implies that humanitarians are not
only acting in order to save the lives of oppressed but also
punishes the oppressors. (Weiss 1999). Acting as judge and
punishing the culprits presents significant stepping out of
humanitarianism, since its legitimacy was never given for
these purposes Humanitarians were granted moral authori-
ty to operate independently and protect lives, (Barnett,
2009), not to punish the evildoers. Thus, while interven-
tions can be deemed as politically appropriate, even moral-
ly just, they are still deeply contradicting the basic humani-
tarian imperative. Advocates of intervention bypass this
normative problem with practical reasoning - if force is the
only way to save lives, then it should be done. In other
words “humanitarians who cannot stand the heat generated
by the situational ethics should stay out of the post Cold
War humanitarian kitchen” (Weiss, 1999, p. 10). If human-
itarianism takes this road, than it should face the cost of
such approach, the loss of credibility and legitimacy. Once
humanitarianism starts being associated with the interven-
tion, it has to be associated with all the consequences that
the intervention brings along. In regards to Kosovo, human-
itarianism is than not only seen as a noble action to save
Kosovo Albanians from suffering. Rather, humanitarianism
is also responsible for the violations of international
humanitarian law that happened during the intervention,
depleted uranium and cluster bombs that were used during
the bombing of Serbia and Kosovo. Not only do such occur-
rences compromise the reputation of humanitarianism, but
they also have an adverse effect on humanitarian organiza-
tions that consequently adopt biased stance. With the high-
lighted division on victims and oppressors, even organiza-
tions such as Oxfam were so supportive of NATO interven-
tion that during their work they seemed to have forgotten
that as relief agency they should be helping both Kosovar
refugees and Serbian victims of bombing (Barnett, 2009, p.
732). For all of these reasons Rieff was right in pointing out
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that “it was in Kosovo in the spring of 1999 that the battle
for an independent humanitarianism was probably lost”
(2002, p. 197).

Political and security interests of states hidden 
under humanitarian intervention

When states and military alliances lead humanitarian
intervention, a Pandora’s box of national, geopolitical, strate-
gic and military interests is opened. The following paragraphs
will explain how this occurred in Kosovo intervention. It is
nothing new to say that proliferation of humanitarian actors
is occurring, with states appearing on the global scene as
prominent humanitarian actors.4 However, humanitarian
intervention has significantly driven the process of country’s
involvement and it exemplifies the dangers that take place
when humanitarian label is attached to actions conducted by
states and military alliances. For it is more than the mere
extension or shift of actors. States still act according to their
strategic, economic and political interests, rather than for
noble goals of humanitarianism. Moreover, the nature of
actors such as NATO was never a humanitarian one. For that
reason, it did not seem convincing that NATO became con-
cerned with human rights over night, rather their involve-
ment was viewed in realist strategic terms as a way for assert-
ing its dominance in post-Cold war era in Europe ( Ikenberry,
2000). States decide what to define as humanitarian crises
and what to label as genocide. This action is in itself political
since it results in inciting multilateral support for the action.
Clinton, Blair, Havel and other proponents of Kosovo inter-
vention framed it as a moral issue, as a way of upholding the
values of international community. Blair in particular empha-
sized that Kosovo war was the first war that has been led for
values only (1999). Thus, in order to unpack how much of
humanitarianism was there in humanitarian intervention we
must first asses how detrimental was the crises in 1999.

Situation in Kosovo prior to the intervention was indeed
horrific, as testified by Drenica and Racak massacres. In the
year leading up to NATO’s bombing more than 1,000
Kosovo Albanians were killed and another 300,000 were
forced to leave their homes. Recent discovery by Eulex of the
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4 In the 1990’s states have
become increasingly open for
humanitarian action. Their aid
level rose three times and
through UN and other organiza-
tions countries have started pro-
moting their international
humanitarian responsibility,
often overwhelming humanitari-
an agencies with their agenda
(Barnett, 2009).

83

THIS ISSUE'S THEME: 
TEN YEARS FOR 
SECURITY SECTOR
REFORM IN SERBIA



OLGA MITROVIĆ
WBSO

W
E

ST
E

R
N

B
A

L
K

A
N

S
SE

C
U

R
IT

Y
O

B
SE

R
V

E
R

84

new mass grave in Serbia of 250 dead Albanians shows that
many crimes and victims are still not found (BBC news,
2010). The situation on the ground made Western leaders
confident in expressing that intervention is the only way to
prevent further atrocities. Blair stated that no one in the West
who has seen what is happening in Kosovo can doubt that
NATO’s military action is justified (Blair, 1999). However,
the basic premise for humanitarian intervention is that it is
targeting crimes occurring on unimaginable scale that shock
the moral conscience of humanity. Compared to massacre in
Srebrenica, or 300 000 dead and two million refugees in
Sudan from 2003, or long lasting conflict in Democratic
Republic of Congo, Kosovo was far off this scale. Since it did
not constitute a supreme humanitarian emergency, the inter-
vention seemed like a clear example of selectivity reasoning
when it comes to humanitarian crises. Since states follow
their own interests and are more concerned about their inter-
ests, they are more interested in some regions of the world
and subsequently some lives are worth more than others
(Barnett, 2009, p. 630). Advocates of intervention usually
reject selectivity criticism, emphasizing how it is better to
conduct humanitarian intervention where possible than
nowhere at all. But selectivity aside, scholars point out that
decision makers greatly exaggerated the nature of the situa-
tion in Kosovo. Claims of genocide were insufficiently sub-
stantiated, like in the article of Ambassador William G.
Walker, the Head of the OSCE’s Kosovo Verification Mission
who argues that atrocities are occurring in Kosovo on an
unimaginable scale, yet fails to offer any evidence for it (as
cited in Chandler 2002, p. 38 ). Similar pattern can be traced
in official claim of German minister at the beginning of the
intervention that Serbian army is preparing Operation
Horseshoe in which Albanians in Kosovo would be attacked
from all sides and forced to flee to Albania. The existence of
this plan was the main rationale for NATO intervention, yet
it was never shared or backed up by NATO Supreme Allied
Commander in Europe, leading many to doubt if the plan had
existed at all (Belloni, 2002).

The fact that humanitarian crises did not actually warrant
intervention, suggests presence of other interests that would
offer adequate explanation, namely political and security
interests. Western leaders got tired of a decade long
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Milosevic’s dictatorship and decided to put an end to his mil-
itary actions. Moreover, a strong feeling was present that they
needed to make up for their failure in Bosnia (Chandler,
2002; Reiff, 2002; Roberts, 1999). International community
could not allow another Srebrenica to happen and by becom-
ing involved in Kosovo, they would atone for their previous
inaction. Security reasons were also important. There was a
general fear that region would be destabilized with the flow
of refugees. Countries of European Union were also alarmed
by the influx of refugees. In his famous speech in Chicago,
Blair asserted this problem (1999). In addition, Western
countries were particularly concerned of Albanian refugees
fleeing to Macedonia and destabilizing the country (Demjaha
, 2000). Ironically, that is precisely what happened at the end,
with mass surge of Albanians fleeing to Macedonia during
intervention, and many of them remaining there, causing fur-
ther tensions in Macedonia which escalated in 2001. It seems
obvious that NATO and world leaders would not commit
themselves to intervention for humanitarian ideas only, oth-
erwise humanitarian intervention would be much more wide-
spread worldwide. The problem is that, when regarded in
humanitarian light only, this intervention poses a danger over
how actions can be justified if framed as humanitarian. This
attempt and rhetoric will later gain its perverse epilogue in
Iraq and further compromise humanitarianism. Though it is
debatable whether intervention Iraq deserves a label human-
itarian, since it was initially conducted for fear of weapons of
mass destruction and terrorism, Bush administration later
changed the rhetoric that it invaded Iraq in order to liberate
its people. Additional political reasoning in Kosovo interven-
tion can be seen once the intervention started. Intervention is
led by states, who are protecting their own interest at the
same time. Countries refused to deploy ground troops,
though it would have been more efficient strategy to deal
with Serbian troops in Kosovo. Deployment of military forces
and potential death of soldiers is always highly sensitive and
unpopular move for governments that provokes public opin-
ion. Though acting in the name of humanitarian concerns,
Western countries did not want to risk turning public opinion
in their countries against them. What was considered to be
first war in history fought n the name of principles and val-
ues (Rieff, 2002; Chomsky 2001), was in fact a combination
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of security, political and humanitarian motives. The problem
is not that humanitarianism coexisted with other motives, the
problem was that it was presented as solely humanitarian,
and based its credibility on that. Humanitarianism was used
as an excuse to bypass state sovereignty, even to account for
the lack of legality exemplified in lack of Security Council
approval. Atrocious stories on the ground were used to
inspire the support for this action. Regarding intervention
solely in light of humanitarianism, offers a simplified image
that does not accurately portray the right situation on the
ground, and can be detrimental to hiding other interests.

Outcome of the Kosovo Intervention – escalation of crisis

Consequentalist argument justifies the intervention if it
succeeds in creating better outcomes than would otherwise
occur. Significant shortcoming of a conequentalist analysis is
the lack of alternative scenario, in other words there is no cer-
tainty how the events would have played out had there been
no intervention. In case of Kosovo, this leaves much room for
speculations whether another massacre of the range of
Srebrenica would have occurred. Proponents of intervention
suggest that it would, and reiterate that it that it was the prin-
cipal incentive for the intervention in the first place (Blair
1999). Clinton’s warning about hesitation being the license to
kill comes to mind. Though there is no certainty what the
outcome would have been, conseqentalist analysis is still
valid, because it shows that NATO intervention did create a
significantly bad outcome. First, intervention increased the
violence, an argument that according to Belloni, can be usu-
ally made against military interventions (2007). Air strikes
were intended to halt or prevent humanitarian catastrophe.
However once they started, the fate of Albanians became
much worse than prior to the intervention. Though Apthorpe
claims that the role of NATO bombing in creating a regional
humanitarian crisis is insufficiently analysed (2002), there is
enough evidence to assume that it did in fact radically deteri-
orate the crisis. Immediately after the first NATO strikes,
Serbian police and paramilitary forces started a massive
offensive against Kosovo Albanians. The series of attacks and
massive expulsion and terror resulted in 800,000 Albanians
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fleeing Kosovo. Demjaha, though perceiving intervention as a
just war, considers that the intervention enabled the worst
ethnic cleansing the world has seen after the Second World
War (2000). UNHCR on the ground was not prepared for the
refugee flow, and did not have enough personnel and
resources, so NATO had to step in. The fact that NATO
coordinated relief aid, which in turn was provided by the
same governments that were partly responsible for the emer-
gency completely shattered humanitarian principles (Barnett,
2005, p. 724) Rieff accuses NATO of helping create the
humanitarian emergency, though inadvertently.(2002, p.
202). After the end of intervention, refugees started gradual-
ly returning. However, the important outcome of the inter-
vention whose goal was to prevent the crisis, was that it suc-
ceeded in escalating

Second dimension of consequentalist analysis includes the
assessment of how the action was carried out. Human Rights
Watch and Amnesty International have accused NATO of
breaching international humanitarian law (Human Rights
Watch Report 1999). Aerial bombing was conducted from
high altitude, resulting in many mistakes and loss of civilian
life, later labeled as a collateral damage. Collateral damage
included bombings of television station5, bridges in Novi Sad,
convoy of refugees and most notably Chinese embassy in
Belgrade. NATO’s zero-casualty campaign resulted in death
of 500 civilians. 6 The intervention started with targeting mil-
itary objects, but soon expanded to targets that did not have
military functions: communication facilities, oil refineries,
interior ministry in Belgrade, bridges and. hospitals. Serbian
infrastructure and economy was destroyed, an action that did
not stop Serbian offensive and killings in Kosovo. Particular
concern was raised with usage of cluster bombs and depleted
uranium and bombings of oil refinery in Pancevo. With these
consequences in mind, Apthorpe question whether the inter-
national community’s intervention in Kosovo managed to
save more lives than it threatened, jeopardised or extin-
guished (2002). Though proponents of the intervention
would agree that some price had to be paid, based on the
facts that are offered – both escalation of the crises following
the intervention, and breaches of the proportionality princi-
ple, it is safe to say that Kosovo intervention does not pass
the consequentalist legitimacy test.
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5 Bombing of RTS (Radio Televi-
sion of Serbia ) remains a highly
controversial case, since they
are signs that NATO did inform
Serbian authorities prior to
strike, yet Milosevic decided to
willingly sacrify the people
employed in National television
6 Figures vary: Serbian estima-
tions in particular amounting to
1, 200, but Human Rights Watch
report concludes that as few as
489 and as many as 528
Yugoslav civilians were killed in
the ninety separate incidents in
Operation Allied Force. (Human
rights Watch Report 1999) 
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Conclusion

The idea that preservation of human rights can be a
legitimate reason for the instrumental use of force has been
very pervasive in the 1990s. This idea reinforced the notion
that sovereignty can no longer offer protection to govern-
ments that systematically abuse their citizens. Overriding
sovereignty provided a fertile ground for humanitarian
intervention. However, as shown in the case of Kosovo
intervention, the prefix humanitarian in humanitarian
intervention only partially explains its nature. Intervention
strongly reflects state’s interests and as such it represent a
blend of strategic motives and political and security con-
cerns. A dangerous cocktail that was willingly embraced by
humanitarian agents, although it significantly challenged
their normative goals. The meaning of humanitarianism is
already expanded beyond the point of return. Terms like
political humanitarianism, military humanitarianism are
being increasingly used in scholarly community. When
humanitarianism is constantly subjected to different inter-
pretations, it is in great danger of loosing its distinctive
ground. Actions as diverse as providing aid by humanitari-
an organization to starving children and coordinating
NATO intervention that is bombing a sovereign country
can not be regarded with the same lens, nor expect the
same legitimacy. When humanitarian intervention is per-
ceived by pure humanitarian terms it often results in mis-
leading image of triad of actors: victim, savage aggressor
that is committing atrocities, and the savior that comes in
the form of foreign government or international communi-
ty (Belloni, 2007, p. 455). Operation Allied Force in 1999
demonstrates that the picture is not that simple. Lesson
from Kosovo is different from other parts of the world.
Whereas international community is usually accused of
doing too little, too late, in Kosovo the intervention was
too much, too soon. The fact that at the time, it did not
constitute a supreme humanitarian emergency, the use of
force was not proportionate to the harm that it was sup-
posed to prevent and the overall outcome was negative
since it induced larger crisis makes the NATO intervention
illegimate in humanitarian grounds.
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Abstract

Today, as in not so distant past, intermingling of politics and
sports in Serbia results in (among other things) violence. In this
article we shed some light on the specifics of hooligans’ violence
and we deal with the issue of defining a violent fan group.
Afterwards we discuss attempts to justify violence on the ground
that it represents legitimate way of expressing political protest. At
the same time, we touch upon the problem of specific context of
this kind of violence and upon its political implications by exam-
ining recent events in the streets of Belgrade and Genoa.

Key Words: sports, politics, violence, hooligans, sport fans’
groups, region.

* * *

Since the year 2000, the outbursts of football club fans’ vio-
lence have caused the death of seven people. The term “football
club fan“, however, is too mild to describe the nature and motives
of perpetrators of the most serious criminal offences. The text
looks at persons who, under the pretext of belonging to football
firms, use sports events to resort to violence on a regular basis and
get away with it unpunished. Their (mis)deeds span across terri-
torial borders. The Western Balkans is their home base, but every
football game “away“ is used for creating havoc. The context in
which violence occurs is marked by the heritage of ethnic con-
flicts, political instability and weak institutions. In addition, the
problem is that the process of removing verbal and physical vio-
lence from sports arenas to political ones, which started in the late
1980s, is still going on. The number of football firms, the ban of
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which will be debated in the Constitutional Court, is illustrative
enough of the seriousness of this problem in Serbia: there are
exactly 14 souch groups

We have been faced with two terminological dificulties from
the onset of our research. Despite the downward trend of the
sports in Serbia, the events are observed by “real“ football fans,
that is, all who come to watch a football match to enjoy a good
game. The general condition of sports facilities in Serbia (with the
exception of Belgrade Arena), namely the out-dated building con-
structions, often makes it impossible to separate the hooligans
from others. There is a limited number of exits and entrances, as
well as stands (in most cases there is only one). For this reason,
every police intervention is a risk for those who do not take part
in violence. We opted for the term “hooligan violence“ in order
to distinguish hooligans from ordinary football club fans.
However, we lack courage to call football firms by their real name
– hooligan groups. The final ruling of the Constitutional Court
will not be of much help either in this matter. It is the responsibil-
ity of decision-makers, journalists, “sports professionals“ (a term
coined by journalists which does not mean anything) and others
who participate in the organisation of sports events to finally start
to call things by their real names.

Next, it is necessary to make a distinction between sports vio-
lence as a violent behaviour of game participants (agressive or
“deadly“ starts, pushing and various examples of undisciplined
behaviour are common in football) and that of game spectators.
If the spectators deliberately resort to violence, and do that con-
tinually, they can be labelled as hooligans.

On top of it all, young people get hurt after football matches,
football firms are facing official bans and transfers of players
from one football team to another have been under police and
prosecutors’ scrutiny on many occasions. For this reason, the
examples used in this paper are related to professional football in
Serbia.

The Characteristics of Hooligan Violence in Serbia

Sports violence is not typical only of Serbia. One of the first
research projects conducted in order to identify its causes showed
that hooligans always represent a minority of football fans; that
they have a distorted perception of themselves as active partici-
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pants in sports events and, as football is a “game for men“ in
which violence on the pitch is a common thing, violence on the
stands should not surprise anyone (Roadburg 1980, p. 266). The
emotionally charged and highly stressful experience of a football
match is an opportunity for many to “feel alive“ or express pent-
up frustration caused by poor living conditions. The terrible facil-
ities where football matches are held only add to the picture
(Hopcraft 2006 [1968], p.162).

The above-mentioned findings are not applicable to Serbia.
Although it is true that hooligans are always in the minority, here
they constitute a considerable minority. On October 12, 1.600
football fans from Serbia were in Genoa (daily newspaper Blic,
October 12, 2010), out of which 300 “split in two groups [...],
blocked the city [...], threw fire-crackers on the passers-by,
smashed shop-windows, destroyed one police car and wrote graf-
fiti on the walls of the Duke’s Palace“ (daily newspaper Politika,
October 13, 2010). In the end, 50 persons were arrested, out of
which 33 were released and 17 were kept in remand (B92.net,
October 13, 2010). There are also team and individual sports
popular in Serbia that do not include physical contact, which con-
siderably limits the possibility of violent behaviour. Novak
Đoković, tennis player, and Nikola Grbić, volley-ball player, are
setting a good example not only for the youth in Serbia but in
other countries as well. However, this fact did not prevent the fans
of Novak Đoković (Serbia) and Marijo Ančić (Croatia) to start a
fistfight in Australia (Dnevnik, Croatia, January 15, 2007), which
added a new dimension to the problem of sports violence.
Hooligans are not particularly interested in the match itself, no
matter how stressful it can be. Their “show“ goes on regardless
of the developments on the pitch: fireworks will certainly be used
and a specially prepared scenography as well. If things do not go
well for their team, the entire stands can turn their backs to the
pitch and keep brawling, which is considered a gesture of support
and loyalty to the team. Both victory and defeat can be used as an
excuse for street violence after the match. On top of it all, “every-
body knows that Red Star and Partisan fans are showered with
various privileges and they have turned their support into a sort
of a profession“ (Radio Free Europe, October 11, 2009).

What makes the problem of sports violence in Serbia a com-
plex one is the post-conflict context in which it is manifested.
Namely, football club fans began to get more organised in the late
1980s. This coincided with the evolution of violence when first
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2 Zvonimir Boban said, com-
menting on the events in Genoa,
that ’’there is and always will be
a conection between football
and politics’’. When asked to
compare this event with the one
from 1990 in which he himself
participated, he said: ’’that was a
protest, a rebellious act against
injustice, an act against the
regime.Croatia wanted to get rid
of communism and that can be
justified.’’ (Index.hr, 13 October,
2010.)
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serious shovinistic outbursts moved from stadiums to the politi-
cal arena (Čolović, September 30, 2009). What was not allowed
to be said in public discourse was voiced on the stadium stands.
After all, as one sports commentator observed, how do we deter-
mine the responsibility of someone shouting “fifty thousand
souls, one hundred palms“? Such incidents are commonly
labelled as a “display of public discontent“. The scene from the
Maximir football stadium, when one football player rushed into
a fight between the hooligans and the police remains one of the
strongest symbols of disintegration of Yugoslav society.2

The public in Serbia had an opportunity to see a documentary
entitled “The Unit“, produced by “Vreme filma“, that tells a story
which is the most striking example of how a football firm can be
misused, if there was any misuse, of course. In 1989, and under
the patronage of Željko Ražnatović, football firms that occupied
the north stands of the Red Star football club stadium became
united. Among the first members of the volunteer guard, that will
later grow into the Special Operations Unit, were those who start-
ed their own war with Croatia on the Zagreb football stadium in
May 1990. After the political changes the practice of using (top
quality) sports for political purposes has continued to this day,
though this, most direct connection between the sports and poli-
tics, has been broken.

The Profile of a Violent Football Firm

They are always in the first rows. However, the readiness to
use violence is something that distinguishes them from others. In
terms of ideology, they are a blend of everything: shovinists, how-
ever, they easily make “unions“ and “friendship“ with hooligan
groups abroad; they present themselves as traditionalists, but the
status symbols they care about are very much of this, material,
world. There are some among them who sincerely believe that the
protest they express, even a violent one, is the matter of personal
choice.

Hooligans view themselves as active participants in sports
events. Trainers and journalists, who call them “the sixth“ or “the
twelth“ player, depending on a type of competition, contribute to
this false perception. The club can be in a “crisis regarding the
players or results“ (this is one of many jargon phrases), but they
are always in the state of alert. Organised in football firms, with
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a firmly set hierarchy, they influence “their beloved club’s“ policy
along with the club management. If necessary, and when pro-
voked by certain decision, they threaten with boycott. They read-
ily disapprove of violence, but once it occurs, do not miss an
opportunity to remind the general public how they “earned“ their
place on the stands. And violence occured ever so frequently. By
using this approach, the hooligans in Serbia have taken over at
least one sport in the past two decades, and not just any sport, but
traditionally most popular association football.

Nonetheless, it is a great mistake to interpret hooligan behav-
iour as irrational and affective. There is no room for irrationality
if rocks and other objects are stashed in containers in advance in
order to be used later against a rival group or persons of a differ-
ent sexual orientation (Politika, 11 October, 2010). Discipline
and a strict hierarchy have already been mentioned as character-
istics of hooliganism in Serbia. The brutal beating and murder of
a French football fan in Belgrade in September 2009, is indicative
as the attack was prepared in communication among several per-
sons but two participated in the attack itself. It is also indicative
that the two “ leaders“, of all who were involved in the attack on
Bris Taton, are still at large (B92.net, 2 September, 2010) and that
the persons in question are also multiple criminal offenders.

Hooligans act in an organised manner because they are forced
by state regulations. These measures can be both preventive and
repressive. In Great Britain, whose experience is rightly taken as
a good example of combatting hooliganism, footbal clubs were
forced in the last decade of XX century to raise the security stan-
dards on their stadiums. The fences were removed, both the ones
that physically separated the pitch from the spectators and those
in the stands. The bystanding areas were abolished, cameras
mounted everywhere and police officers replaced with monitors
who were club fans as well and whose authorities were strictly
regulated. Under these circumstances, the rush onto the football
pitch is treated as an act that entails a prison sentence and, maybe
even more importantly, the entrance ban to stadiums which is car-
ried out very consistently (Spaaij 2006, p.3). The law enforcement
authorities, aware of the fact that “professional football fans“ can
use away matches to avoid this measure, have a good cooperation
and prepare and forward the lists of persons who are banned
from stadiums. A biometric identification system is even used in
the Netherlands in order to prevent registered hooligans from
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attending sports events (ComputerWeekly.com, 22 January,
2008).

The situation in Serbia is very different. The incidents in
Genoa and later mutual shifting of responsibility for them
between football federations, as well as between Italian and
Serbian police, have opened a new problem in the cooperation of
Serbian police with other police forces in the region and the EU.
The Law on the Prevention of Violence and Misbehaviour at
Sports Evens, adopted in 2003, has undergone several modifica-
tions, however, the organiser is the one who “supervises the work
of monitors“ (Article 3). This solution is not appropriate in the
situations where the by-laws regulating the work of monitors do
not exist or the law which would regulate the work of the physi-
cal security staff (The Bulletin of Internal Affairs of the EU and
Serbia, No.13). In addition, persons tasked with security and
organisation of sports events are rarely professionals. The Draft
Law on Sports, the consistent implementation of which should
make the proprietary structure of the clubs more transparent, was
forwarded to the National Assembly at the end of 2009 but has
not been adopted yet.

According to Dejan Šuput, Director of the Association for the
Development of Sports Law in Serbia, “Serbian Criminal Code
and the Law on the Prevention of Violence and Misbehaviour at
Sports Events are fully harmonised with international legal stan-
drads. The majority of solutions [...] that exist in England have
been used in our law as well.“ (Politika, 22 October, 2010).
However, the problem lies in the implementation. Minister
Snežana Samardžić-Marković has stressed on several occasions
that the court ruling was made in only 2,4 percent of cases, which
is an implicit confirmation that the supression of hooligan vio-
lence has not been on the state priority list in recent years.

On Friday, October 22, the National Assembly, faced with a
big public pressure and a clear government stand on the events of
October 10 and 12, adopted the amendments to the Criminal
Procedure Act. The amendments envisaged the extention of
remand from eight to thirty days for criminal offences with ele-
ments of violence for which the law stipulates prison sentence of
more than five years. These criminal offences include offences
against life and body, affliction of grevious bodily harm, attempt-
ed murder and murder. The amendments and modifications took
effect the following day when (perhaps not surprisingly) the foot-
ball derby between Red Star and Partisan was held without any
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serious incidents. This time, “only“ 34 persons were apprehend-
ed (Blic, 23 October, 2010). In addition, a relatively high number
of apprehended minors is repeated from game to game.3

Political Justification for Violence

The attacks on the police on October 10, in which over 6.000
persons were involved, are novum on the streets of Belgrade. The
participants of previous riots from february 2008 (“Kosovo is
Serbia“) and July 2009 (the protest against the arrest of Radovan
Karadzic) have learnt some valuable lessons. Aware of their own
limitations, this time they were organised better and much
stonger in numbers. The violent character of the protest was
designed in cooperation between football firms and several
organisations (most of all Obraz) whose leaders were apprehend-
ed before and immediately after the events of October 10. The
hooligans tried to take photos of as many participants of the Pride
Parade as they could (Politika, 11 October, 2010); many were rid-
ing motor-bykes around police circles and then informed the lead-
ers of groups where the police shield was the weakest (B92.net,
10 October, 2010). They tried, repetitiously or simultaneously, to
break the police blokade on many locations in the centre of
Belgrade, until they managed to do so at the junction of Kralj
Aleksandar Bulevard and Knez Milos Street (Takovska), and then
demolished the ground floor of the National Radio and
Television Network. Previously they set on fire one room in the
seat of the democratic party in Krunska Street. Running away
from the scene of conflict has not been a problem for the hooli-
gans so far, as their casual style of dressing is common to the
majority of young people in Serbia.

Organisations which are under police investigation also used
to participate in protests in the past that ended up in violence.
These organisations have a developed political agenda with a
wide spectrum of goals: from stopping the process of European
integrations and any cooperation with the Hague Tribunal, “self-
accusations for the non-existing crime in Srebrenica“ (Obraz.rs,
31 March, 2010) to “putting a stop to the gay movement“
(Serbian National Movement 1389.org). What we found to be
particularly interesting is the interpretation of the events of
October 5, 2000, which the press service of Obraz offered to the
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3 The context of the events in
Genoa is somewhat more com-
plex and surpasses the topic of
this paper. Namely, the media
and decision-makers inform us
of the existence of ‘football
mafia’ that makes profit and
launders money by ‘participat-
ing’ in the transfers of players to
football clubs in the EU coun-
tries.The ‘participation’ is actual-
ly classical racketeering, either
of the clubs or the players who,
under threat, commits to a multi-
year cooperation to his manag-
er. Although the investigation is
in the process, we were
informed that travel expenses of
the group Ultras 1989 had been
paid by the person who partici-
pated in the transfer of football
players. At the moment, the con-
flicts between the management
of certain clubs and the football
federation should be viewed
exactly in this context.
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4 The researchers of the Bel-
grade Centre for Security Policy,
Saša Đorđević and Marko
Savković are exploring the pos-
sibility of establishing a separate
organisational unit, like the
National Football Information
Point, which would operate with-
in the MoIs of the Western
Balkan countries, that is, some
of the formalised types of region-
al cooperation.
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public after the arrest of its leading members. Indicative as it is,
we give it here in its integral version:

“Their ’free’ and ’independent’ media call this youth today
’wild’ and ’hooligans’, but they did not say so ten years ago when
it was also the youth that brought Western occupation to Serbia
by setting on fire the National Assembly building and the state tel-
evision building. Then they were not ’extremists’ who today talk
of some ’horrible punishments’ and ’decisive actions’. They were
’fighters for democracy’ and ’messangers of freedom’“.

The leader of one opposition party expressed support for the
arrested and called them ’our children’, thus joining those who
said that repressive measures were the violation of the freedom of
speech and the right to different opinion. Searching for alllies in
this manner is, to say the least, inappropriate and a mockery of
the citizens of Belgrade who were reliving the scenes of street war
on October 10.

***

The problem of hooligan violence is huge and will not be
solved solely by introducing bans. The state will most likely have
to resort to repression, as it has not dealt with prevention in a
timely manner. It is also to be expected that old, banned football
firms will be replaced by new ones, equally violent in their out-
look of the world. However, if the practice of prolonged trial of
cases continues, it is not very likely that this will be necessary.

However, a consistent implementation of the law on the pre-
vention of Violence and Misbehaviour at Sports Events, as well as
the pending adoption of the Law on Sports, may force the hooli-
gans to think twice before repeating some of their violent actions.
The elaboration of preventive measures would include the
exchange of information, prioritisation of the problems related to
hooligan violence in the agendas of inter-sector bodies that are
already functioning; the implementation of best paractices in the
EU countries that managed to gain conrol over sports events.4 It
is also necessary to provide resources for the reconstruction of
most used sports facilities (Red Star stadium, Partisan stadium,
Pionir) in terms of increasing the security of spectators. In the end,
special attention – which is again beyond the scope of out topic –
should be given to the problem of minors who take part in hooli-
gan violence. 
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Neo-Ottomanism – a doctrine 
or a foreign-policy practice
Miloš Đinđić1

Post graduate student at the Faculty of Political Studies and intern with
the Belgrade Centre for Security Policy

Darko Tanasković (2010), Neo-osmanizam - doktrina i
spoljnopolitička praksa (Neo-Ottomanism – s Doctrine or
a Foreign-Policy Practice), Beograd: Službeni glasnik

Book Review

Considering the historical context in which modern Turkish
state was created, the geographical position which hardly any
other state enjoys, and specific historical-contextual and political-
institutional evolution into becoming the only Muslim country in
the world which managed to leave behind the democracy-Islam-
secularism triad, there is no doubt that Turkey deserves the attrib-
utes of a strategically important actor. Accordingly, there is no
wonder that exceptional curiosity is raised when you see the rep-
resentatives of Turkish institutions coming to this region more
often. Darko Tanasković’s book “Neo-Ottomanism, Doctrine
and Foreign-Policy Practice“ offers an insight into the principles
and methods, seemingly nurtured through decades, of Turkish
foreign-policy strategy which, as witnessed by the author, only
recently acquired its “Balkan dimension".

Foreign-policy orientation in the establishment of Turkish
state in general is reflected in the term Neo-Ottomanism, which
is basically impossible to reduce only to a political ideology which
may be susceptible to paring down with the alternation in power.
Quite to the contrary, this rather concise piece of literature con-
vinces the reader that what we have here is a kind of impenetra-
ble Weltanschauung, a spiritual and civilisational aspiration
which, by and large, defines the past, present and future political
“Self” of the Turkish nation. Accordingly, what we deal with here
is to do with identity. Such a perspective foremostly features
Islamism, as well as pragmatism and the former suggests the
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(re)islamisation of social and political life. The reader comes upon
the first schizophrenic moment of Neo-Ottomanism that is
defined like this. Namely, in the beginning of past century,
Ataturk established the state on strictly lay foundations and com-
pletely freed the political space from the spiritual sphere and
Islam, Neo-Otttomanists, however, propose the Islamisation of
this space. The author explains this paradox by the very nature of
Neo-Ottomanism which has a high capacity for mimicry and
which, as an amalgam of political doctrines and motives, is based
on the “Kemalism” and respects its sacred foundations and insists
on them, thus camouflaging its, at first sight, unknowable sub-
stance. We speak here about the other, very evident feature recur-
ring throughout the text – the pragmatism.

The author’s brief overview of the chronology of prime minis-
ters and presidents, namely of their biographies and political pro-
files, should serve as the evidence of continual, smouldering inau-
guration of Islamic motives and rhetoric into the social and polit-
ical organism of Turkey. The thesis is quite clear and the develop-
ments were presented as being absolutely linear: ever since the
death of Kemal Pasha Ataturk to this date we have been watch-
ing how secular Turkey incessantly tilts toward its ‘Islamic cra-
dle’. Repeated Army interventions to save the constitutionally
guaranteed lay order confirm this. It was mostly at the time of
Turgut Ozal, the Prime Minister and, later, President of Turkey,
that daily politics were characterised by a kind of renaissance of
Islam. The author reminds us that these processes do not dispute
the essence of the Kemalist tradition. Making skilful adaptations
and using perfidious political techniques of “modern politics”,
the main actors who were implementing this process through
decades had never used the rhetoric or the methods of Islamic
fundamentalists. Quite the opposite is true. Namely, the reader
unavoidably concludes at this point that Neo-Ottomanism is not
radical or intruding, but rather that it is adaptable. Just like God
Janus with his two faces, the Neo-Ottomanism puts forward only
that side of its face, the lay or Islamic one, which is most suited to
current interests and goals of Neo-Ottomanic Turkey.

The author then introduces the reader with the mastermind of
theoretical and practical shaping of the Neo-Ottomanism foreign-
policy concept, a PhD of political sciences and the Minister of
Foreign Affairs of Turkey, Mr. Ahmet Davutoglu. With his obvi-
ously excellent educational and university teaching background,
and with his subtle courage and premeditated political timing for
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local (Neo-Ottomanic) cause, Davutoglu, “the Turkish
Kissinger“, articulated that which was brewing for decades. The
author refers us to his key publication, Strategic Depth: Turkey’s
International Position, which is supposed to be used as the argu-
mentation apparatus of contemporary Neo-Ottomanic concept.
Being the heir of the Ottoman Empire and a country “at the heart
of EuroAsia”, a crossroad of the continents and civilisations,
Turkey boasts a historical and geographical profundity in the
areas which were once embraced by the Empire and for this rea-
son can no longer stay marginal in a sphere which traditionally
and historically represents a legitimate field of its political inter-
ests. The priorities of a foreign-policy orientation that is defined
like this include: zero problem policy with neighbours, i.e., settle
all open issues with the neighbouring countries; open up more
clearly towards other actors without alienating from old allies;
include a colourful spectre of experts in the foreign policy, name-
ly spread out the diplomatic staff and ensure faster pace, better
mobility and efficacy of diplomacy.

A brief analysis of the relations between Turkey and its neigh-
bours and other countries that follows illustrates, to an extent,
both the contradiction and the advantage of the split position in
which Turkey found itself in attempting to achieve its vital inter-
est to liven up the Ottoman spirit in the territory of EuroAsia. The
book more than once refers to the connection between the disin-
tegration of the division of the world in blocs in the beginning of
the 1990s and Ankara’s changed, altered, more self-regulating
behaviour with its traditional friends and enemies.

The relations with USA have also changed with regard to this.
Although pro-Western orientation of Turkey was declared as a
constant and something that goes without saying, according to
the author there came the time when, from the Neo-Ottomanic
perspective, it is not always politically profitable to categorically
be a political friend and unconditionally support American for-
eign-policy initiatives. As the best illustration of this turnaround
of Turkey, the author mentions, twice, Turkey’s refusal to allow
that their territory be used as a northern front against Iraq, which
Bush’s administration deemed to be heresy par excellence.
Considering that it had to change its attitude to Russia too,
Turkey apparently found itself in a position where it wishes to,
one and the same time, act protectively towards the newly-creat-
ed majority Muslim countries and establish the closest possible
cooperation with Russia, the major energy supplier. Bearing in

BOOK REVIEWS



mind the, often, conflicting interests of these two powers with
regard to Caucasian republics, this is a hard position. As for
China, judging by how much space it was devoted in this book,
one may conclude that, even though it is an important partner,
China actually is not a primary target of the new multidimension-
al foreign policy. This means that the room for manoeuvre here is
quite limited. The only mentioned example, the rebellion of
Uyghur population in the Chinese province of Sinkiang, shows
what complications can follow from any attempts of a foreign-pol-
icy branch of Neo-Ottomanism to grow in this direction. With the
European Union, which is addressed in the chapter “Global
Coordinates of Neo-Ottomanism”, Turkey has for decades had
controversial relations. The author is categorical that Turkey
strives to become a member of EU, if not for anything else, then
because of the unavoidable constitutional changes which must fol-
low the legislative reforms aimed at ensuring compliance with the
European standards. Namely, these changes will ultimately make
it impossible for the Army to meddle into the political sphere of
life and, consequently, - the author persists with his point of view
– clear the way for further islamisation of social reality.

The last part of the book discusses the regional aspects of Neo-
Ottomanism. The Caucasus was recurrently mentioned in the
context of Neo-Ottomanic doctrine and the author yet again
refers to this fragile area that is fraught with problems and inter-
woven with different interests and aspirations. It is enough to see
the triangle Armenia-Georgia-Azerbaijan and the conflicting
interests among them and surrounding them, to witness the chal-
lenges encountered by this doctrine. As it was already mentioned,
seen in a broader sense as defined by the author, the Middle East
is a field in which traditional Turkish-Western strategic friendship
faced the greatest test. In simple terms: Turkey has increasingly
shown its readiness to, in a certain measure, demonstrate its polit-
ical sensibility for some painful spots of the West and, in line with
the zero-problem policy in its immediate surroundings, tempered
this readiness so as not to compromise the support of the other
party. Turkish relations with its three Middle Eastern neighbours
(Iran, Iraq, and Syria), which the West have for a long period
already deemed to be problematic, have a common denominator
in the Kurdish minority residing in these countries, whose sepa-
ratism Turkey has been continuously fearing. The intensity and
vocation of these relations that depended on this and other
aspects of inter-neighbourhood constants and variables (relations
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between Sunnis and Shiites, Iranian nuclear programme, Israel –
Moslem neighbours, etc.) were either ignored or overlooked, or
treated affectionately, which again demonstrates the two faces of
Turkish foreign policy, or Neo-Ottomanism. In the end the author
took account of the Balkans as a territory which is not so much
important verbally, but is of vital interest for Turkey in operative
and practical terms. Here the reader learns about some of the
“most shocking” theses. Namely, the Balkans is defined as a “cen-
tral place in modern Turks’ Neo-Ottomanic self-perception of
identity ...” and, as such, is “of key importance for shaping of the
Neo-Ottomanic concept and policy.” Accordingly, being the
“Turkish native soil, the nucleus of the creation of Neo-
Ottomanic view of oneself and the world” the Balkans is actual-
ly the reason – the reader may conclude – why modern Turkey
considers itself to, in terms of civilisation and identity, be a
European state. Their involvement in the Balkans is therefore self-
understandably crucial and vital. In this involvement – the author
continues – Turkey was and remained the main ambassador of
the Muslim section of the Balkans, the Bosniak and Albanian one,
publicising their interests and advocating, in the first place, the
“Bosniak cause”.

In summarising attempts, the impressions interlock: is this a
nostalgic lament over a long-lost glamour of the empire or a clear-
ly-calculated and pragmatically-defined foreign policy which con-
tinuously changes its course so as to achieve current short-term or
mid-term interests, or, alternatively, something more than that.
This will depend on the reader. The author’s position is clear:
Neo-Ottomanism is more than an ideology, a kind of philosophy
of history and life that contains something of everything. What
still remains rather vague is the shape of the desired reach of such
an outlook on the world which is, in its outlines, reduced to
achieving the political influence in the spheres considered to be of
legitimate interest. If this is true, then we can say that it does not
go beyond the constant of global geopolitical strategy game
where all those with influence strive to position themselves the
best they can and want (depending on their interests), and those
less influential look for a haven in some option that is more
favourable for them, or gravitate towards an equilibrium of rela-
tions. However, since the era of intensive Turkish diplomacy is in
full blast, and considering that every foreign-policy move Turkey
makes is a focus of attention, the above analysed piece of litera-
ture may be recommended as exceptionally useful in learning
about the basics of Turkey’s geostrategic orientation.
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Peace by Peaceful Means
Marija Todorović1

Senior undergraduate, Faculty of Political Sciences

Johan Galtung (2009), Mirnim sredstvima do mira (Peace
by Peaceful Means), Beograd: Službeni glasnik.

Book Review

Peace by Peaceful Means is Johan Galtung’s, the founder’s of
peace studies, first book that was published in the Serbian lan-
guage. In this book that he wrote in 1996, Galtung provides a
comprehensive analysis of nonviolent conflict resolution. Looking
at peace and violence from a number of different perspectives, he
points out that they are multidimensional and that a holistic
approach is required to analyse them. In this book the author
elaborates on his ideas through four theories – the theory of
peace, the theory of conflict, the theory of development, and the
theory of civilisation.

In the introductory part, Johan Galtung points out that there
are three types of violence – direct violence (there is a perpetra-
tor), structural violence (arising from the very structure of society
and human beings), and cultural (legitimising the above two types
of violence through religion, ideology, language). Negative peace
would therefore mean the absence of direct violence, whilst posi-
tive peace would mean the absence of indirect violence, i.e. bliss
and contentment of body and mind.

Comparing peace studies with health studies, Galtung suggests
that the diagnosis– prognosis–therapies triangle should be used in
the process of achieving peace by peaceful means. Diagnosis
would involve analysis of well-state and ill-state, namely peace
and violence. Galtung believes that their causes, conditions and
contexts are to be sought in a number of different spaces –
Nature, Human, Society, World, Time and Culture, considering
that any narrower approach would be doomed. Then follows
prognosis, within which it is established whether the system is
capable of self-restoration or intervention by a third party is
required, that ends in prescribing a suitable nonviolent therapy.
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Addressing the peace theory in the first part of his book,
Galtung first defines peace not only as the absence of direct vio-
lence and lessening of structural and cultural violence, but also as
a nonviolent and creative conflict transformation. According to
Galtung, minimum consensus on how to define peace is necessary
in order to be possible to establish communication; on the other
hand, maximum consensus is undesirable since it leads to dogma-
tism and intolerance.

But the studies themselves will not end violence and build
peace; this is done by the people who have skills, namely knowl-
edge, imagination, compassion and persistence. Galtung says that
peace cannot be established if only elites take action but by con-
certed action of all parties involved in the conflict in question and
all the parties interested in finding a creative solution for it.

Gender issue plays an important role in the process of conflict
resolution and transformation; namely, men are the perpetrators
of direct violence in as many as 95% cases, which can be
explained by biological, psychological, cultural, and structural
factors. Still, gender issue does not count much in the existing
structures and cultures since even women in power become less
compassionate in such environment. To decrease violence is there-
fore possible only if the structure is reorganised from vertical into
horizontal one and inclusive culture is created.

Galtung then rejects the thesis about the peaceful character of
democracies. He considers them to be belligerent and belicist,
ready to use violence to maintain their powers and privileges aris-
ing from their high ranking in the global pyramid. Status quo is
what suits them best.

How then to make the today’s system of states become less
violent? Galtung sees a solution in establishing a confederation in
which it would be easy to reach unity, where cooperation is not
something that is imposed from outside and options for reorgan-
isation and exit from this system of states are always on the table.
There remains a stability problem and that is why the mecha-
nisms for establishment of equilibrium are necessary.

In the second part of the book, Galtung elaborates on the the-
ory of conflict. Presuming that the core of the conflict is a contro-
versy /problem, the author distinguishes between two main ele-
ments of the conflict – a dispute and a dilemma, leading to
(self)destruction. In order to transform the conflict, it is necessary
to channel the pertaining energy in a constructive manner, which
involves the external, rather than only internal, dialogue among
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the actors. Here it should be kept in mind that the conflict is
dynamic, that the changes take place all the time, and that the
transformation of the conflict is a never-ending process. To reach
a stable situation is only a temporary goal and the key task it to
manage the transformation in an acceptable and sustainable man-
ner.

Galtung sees conflict as a three-level structure consisting of
behaviours, attitudes, and controversies. With regard to the level
of conflict articulation, we distinguish between a manifest level
and a latent level. Whilst in direct violence the actors are aware of
their attitudes and controversies, in structural conflict these exist
only at the subconscious level. For the conflict to be transformed
it is therefore necessary to make the parties to the conflict become
aware, namely to have their attitudes and controversies elevated
from the latent level to the manifest level. The articulation and
awareness must be accompanied by the simplification of the
image of conflict, with avoidance of its polarisation leading to the
disregard and suppression of controversies and with de-escalation
of violence. Important steps in overcoming structural violence are
to face the violence, to fight using the nonviolent means, to decou-
ple (cut the structural tie with the repressor/exploiter) and recon-
nect by building horizontal, more inclusive and less violent struc-
tures.

Essential segment in conflict resolution is to remove non-com-
patibility, which means that it is necessary to define new forma-
tions, structures and institutions. The parties should come out of
the conflict having not only better societal relations, but also bet-
ter character, capable of approaching the subsequent conflict in a
nonviolent manner. Nonviolence must become a part of the daily
discourse, particularly a part of less violent political sciences.

As regards the theory of development, Galtung in the first
place points out that there are different definitions of develop-
ment – from the perspective of culture, needs, and growth. This
means that the development can be discussed only in the plural
considering that advocating an idea about a type of development
produces cultural violence. Western civilisation, perceiving itself
as being universal, strives to impose, on the rest of the world, its
own view of the development which it equalises with modernisa-
tion and economic growth.

Wishing to obtain an economic model which is most suitable
for achieving the development, Galtung first identifies six eco-
nomic schools that provide their views of the manner for econom-
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ic organisation – Blue (USA), Red (USSR), Pink (EU excluding
Great Britain, Canada), Green (greater part of the Third World),
and Yellow (Japan, Eastern Asia). Analysing the economic mod-
els offered by these schools, and combining the Pink, the Green,
and the Yellow school, Galtung comes to the Eclectic or
“Rainbow” school as the most acceptable model. He believes that
by combining different elements, economy becomes more elastic
and less vulnerable. The Eclectic model requires a decentralised
distribution of production factors to all, making everybody a
potential participant in some production, not only in consump-
tion. The products which are closest to nature and basic needs
should be produced locally, and those requiring an immediately
higher level of processing should be produced at national level.
Galtung highlights that he is not against the world trade, but only
for the reduction of its share in the overall trade and advocates
that every country in the world should have a role in the horizon-
tal and fair division of labour. Galtung warns that, even it proves
not to be downright fruitful, the process of building an eclectic
model should by no means be given up!

To better understand the economic activity, it is important to
identify the externalities (side-effects) that appear in economic
systems. If they are seen in a holistic manner, a synergy of cultur-
al and structural violence can be identified between the predomi-
nant streams in economic theory and practice which, by uneven
distribution of the internalities’ and externalities’ effects in an eco-
nomic cycle, result in exploitation or inequality. In this case,
Galtung advocates a dialogue between the parties in the econom-
ic cycle, with a goal to reduce the negative and share the positive
externalities.

In the last part of the book, Johan Galtung discusses the theo-
ry of civilisation; his wish was to point out the in-depth postu-
lates, roots, and causes of different perceptions of peace, violence
and nonviolent resolution of conflicts. By doing that, he gives pri-
macy to culture; for the units of analysis he uses the civilisations
and not the states, or economic or political systems.

Galtung sees cultural violence in different aspects of culture -
religion (God – Satan, Chosen People, Male Dominance), ideolo-
gies (divisions: I – Others, Chosen Ones – Unchosen Ones), lan-
guage (use of the same word for male and female gender in some
languages that are based on Latin vocabulary), art (manifestation
of so-called oriental despotism in Europe), empirical sciences (the
doctrine of comparative advantages), logic (either – or).
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Roots of violence, however, can be seen at even a deeper level,
in collective unconscious which defines normal and natural reali-
ty. Knowledge of a cosmology of a civilisation is necessary for
gaining the understanding of collective human behaviour. These
deeper layers of culture may explain why some characters such as
Hitler or Stalin appeared natural, normal, and enjoyed large pop-
ular support.

The author identifies six different cosmologies – Occident I
(Greek-Roman, Modern), Occident II (Medieval), Indic (Hindu),
Buddhic (Buddhist), Sinic (Chinese), and Nipponic (Japanese).
Whilst, according to Galtung, Occident I is energetic and innova-
tive, but basically a bully, Occident II is too withdrawn from the
world, Indic and Buddhic civilisations are passive, Sinic resembles
Occident I in arrogance, but it is less violent, whilst Nipponic civil-
isation is impressive, arrogant and withdrawn. Analysing the rela-
tions among these civilisations and their interactions, Galtung
identifies Occident I and Nipponic civilisations as most problem-
atic, because of their expansionism. The change of these civilisa-
tions is hardly plausible since radical changes are not made
through conscious planning but rather through many historical
circumstances.

Nevertheless, the question is whether there exist any therapies
for the cosmologies whose basis is made of the CMT-complex,
namely the choseness – myth – trauma complex that is present
both at the level of a society and that of the personality. Galtung
suggests socio-therapies (restructuring of relations), soma-thera-
pies (targeting the person that should be changed), and psycho-
therapies (targeting the society in general).

In this book, Johan Galtung has exhaustively presented his
view of peace as a creative and nonviolent transformation of con-
flict. In this process, which is not a simple one, there is no room
for unilateralism, exclusivity, division to ‘Self’ and ‘Other’.
Openness, cooperation and dialogue are needed to maintain,
achieve and build peace. Even though some of Galtung’s theses
may be disputable, in this book the author doubtlessly gives a
great contribution to gaining the understanding of the essence of
peace and conflict. Regrettably, the question remains whether, in
many regions of the world, there exist organised political forces
which can realise all those efforts that must be made to transform
a particular conflict. The agreement between the elites is only a
small part of the solution since, as Galtung asserts, peace is a rev-
olutionary proposition that takes place all the time – the only ques-
tion is whether we can live up to it.
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Instructions for the authors

Western Balkans Security Observer is a journal established by
the academic community of the Belgrade Centre for Security
Policies. The papers that we publish in this journal deal with
regional security issues, but they also focus on national and glob-
al security problems. The editors especially encourage papers
which question the security transformations from an interdiscipli-
nary perspective and which combine different theoretical starting
points. A special column is dedicated to reviews of the newest
sources from the fields of security studies, political sciences, inter-
national relations and other related scientific disciplines.

When submitting the papers, the authors must follow criteria
specified below:

• Desirable text length: from 2.500 to 4.000 words
• Font: Times New Roman, spacing: 1,5
• Title page that contains the title of the paper, first and last

name(s) of the author(s), name of the institution(s) where
the author(s) is/are employed, author(s) title and function
in the institution, e-mail address of the corresponding
author.

• The abstract should be 100 -250 words in length and in it
the author should point out the most important hypothesis
on which the paper is based. Below the abstract, the author
should specify up to 10 key words.

• Authors should use the Harvard referencing style as
described in the Anglia Ruskin University 2010 Guide to
the Harvard Style of Referencing, which is available online
at http://libweb.anglia.ac.uk/referencing/files/Harvard_ref-
erencing_2010.pdf. Only when quoting references in
Serbian language, authors should use Harvard referencing
style as adjusted in Matica Srpska standard and published
in this issue of the Serbian edition of the Western Balkans
Security Observer.

• Latin, Ancient Greek and other non-English words and
phrases must be written in italic in the text (e.g. status quo,
a priori, de facto, acquis communautaire, etc.).

• Prospective articles should be sent to: office@ccmr-bg.org
with the subject: For WBSO. All papers will be reviewed
and after that the editorial board will make a decision
about publishing.
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The Western Balkans Security Observer is a journal pub-
lished by Belgrade Centre for Security Policy. BCSP is set up
to carry out systematic research and promote academic
advancement of civilian researchers thus contributing to the
development of Security Studies in the region. Articles pub-
lished in the Western Balkans Security Observer are focus-
ing on regional security issues but also deal with national
and global security problems. The journal welcomes papers
that explore security transformations from an interdiscipli-
nary approach and which manage to use the strong points
of different schools of thoughts. Both theoretical and empir-
ical accounts are welcomed. A review section introduces rel-
evant resources in Security Studies, Political Science,
International Relations and related fields. The WBSO was
conceptualized as a part of BCSP's project Belgrade School
of Security Studies which ended in the end of 2009.
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