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Security Policies in the Western Balkans 

Introductory Remarks

The collection of papers “Security Policie in the Western Balkans” is a result of the 
research performed within the framework of the project “Civil Society Capacity 
Building to Map and Monitor the Security Sector Reform in the Western Balkans”. 
The main objective of the project was “fostering the knowledge of the civil soci-
ety in overseeing, measuring and mapping the national security processes and in 
promoting the cooperation between regional civil society actors in order to im-
prove regional transparency”. Think-tanks from Albania, Bosnia and Herzegovina, 
Croatia, Macedonia, Montenegro, Serbia and Kosovo participated in the project.. 
A very complex and worked out methodology was applied in order to achieve a 
set of objectives defined by the Project. 

The purpose of this Collection of papers was to provide a cross-section through 
the national strategic legislation in the area of national security of each partici-
pating country and Kosovo. In that way the Collection will facilitate the work on 
other products and documents within the frame of the Project. It also offers a 
good basis for comparative appraisal of the security legislation in the region of 
the Western Balkans. Furthermore, it will contribute to the transparency of the 
security sector in the mentioned region and to strengthening the influence of 
the media and the public on it. This will all contribute to a greater confidence and 
improve the security building in the Western Balkans.

The Collection will be distributed to the participating think-tanks from the West-
ern Balkans and made available to the officials and to the media.

The case studies for the individual countries have been done by the researchers 
from the think-tanks participating in the Project, or by independent distinguished 
experts in this field. The opinions and estimates in the case studies are those of the 
authors, and cannot be attributed to their institutions, or to the CCMR or DCAF.  
				    			    			 
Editors





9

Security Policies in the Western Balkans 

Albania
Enri Hide and Geron Kamberi 

Strategic Documents’ Context

Challenges the Republic of Albania is facing in the process of developing national 
security and defense strategies are not an exception, taking into consideration 
the answers that these strategies try to give to the role the Albanian state might 
have in the international system, to the threats and security risks as well as to 
responsible actors.After 1990, Albania found itself facing a new security environ-
ment, including new geopolitical situation in the Balkan region. The concept of 
national security, which until the ‘90s had been based on self-isolation, popular 
self-defense and the territorial distribution of all kinds of armed forces, was sub-
sequently followed by the concept of “security as an interdependent issue”, ema-
nating from the political and military cooperation with the structures of collective 
defense, such as NATO, as well as international organizations focused on the inter-
nal political and institutional stability, such as the OSCE. 

During 1992-1997 every Albanian government, the political elite and, more gen-
erally, the public opinion, sought to redefine their perception either of domestic 
security concerns, or of regional and international threats, based on the afore-
mentioned instruments and orientations. Therefore, over this period, the context 
on which every strategic concept and document of security and defense was 
based, could be described in terms of finding new directions and recognizing 
threats and opportunities derived from domestic, regional and/or international 
security environment. But the troublesome year of 1997, and the following two 
years of domestic instability and regional conflicts, culminating with the NATO’s 
intervention in Kosovo crisis, changed the public perception about threats, and 
created the necessary institutional framework to deal with drafting and further 
approval processes of security and defense strategic documents. In 1998, upon 
the adoption of the new Albanian Constitution, the institutional structure of na-
tional security policy found its foothold in the so–called “three pillars approach”, 
discussed elsewhere in this paper. 

The idea of development and approval of strategic documents related to security 
and defense policies was repeatedly emphasized in the first half of 2000.  The 
period preceding 2000, in which the economic and political transition of Albania, 
after the fall of communism took place, could be divided into two phases. The first 
phase (1992-1997) coincided with the ruling period of a right-wing coalition led 
by the Democratic Party. This period ended with the violent riots that followed 
the 1997 collapse of pyramid schemes, leading, to a certain extent, to the failure 
of existing state security policies. Until 2000 the Albanian Parliament didn’t pass 
any strategic document on defense and security issues. This was linked with a 
‘top-down approach’, whose prevailing idea was that the state still had its primary 
role in security matters.



10

Such an approach was applied to the first series of strategic documents regarding 
security and defense approved during 2000. This period coincides with the sec-
ond transition (1997-2005), when Albania was governed by a left-wing coalition, 
led by the Socialist Party. Due to the total collapse of the military and security 
structures that came as a result of the riots in 1997, the international community 
began providing a long-term assistance to the Albanian government. After the 
so-called “security emergency period” (1997-2000) Albanian government, mainly 
following the international community recommendations, began drafting the 
first strategic documents that would enable it to further respond to the security 
and defense challenges. To some extent, the context of these strategic documents 
met the willingness of Albanian government to display its improved performance 
in security, as well as the conditionality approach of the international community 
- to build a more comprehensive framework of security and defense policy in the 
country. In this sense, the process of drafting and endorsing these documents 
mostly followed a security agenda, which was mainly determined by the interna-
tional actors. On the other hand, this process continued to follow the ‘top- down 
approach’, since the state retained it ownership over the defense and security.

Albanian Strategic Framework

Title of the strategy Adopted – 
date

Amendment 
review

1. Security Strategy Document of the Republic of 
Albania 2000 Yes, 2004.

2. Defence Policy Document of the Republic of 
Albania 2000 Yes, 2007.

3. Military Strategy of the Republic of Albania 2002 Yes, 2005.

4. Strategy of the Ministry of Defence Sector 2007-
2013 2007 No

5. National Strategy on Integrated Border Manage-
ment Action Plan 2007 No

6. National Strategy on Public Order Sector  and 
State Police and its National  Action  Plan 2007 No

7. National Action Plan for the Fight against Traffick-
ing in Vehicles Motor 2008 No

8.   Strategy  to Fight  Organized Crime, Trafficking 
and Terrorism 2008 No

Table 1: Strategic documents of Albania

The first documents regarding national security and defense strategies were 
designed in 2000 and followed by the revised versions in 2002, 2004, 2005 and 
2007.1 The drafting period coincides with a relative stability in the economic and 
political spheres, as Albania had exceeded the difficult year of 1997, the political 

1 As mentioned above the first document belongs to year 2000 through Law No. 8572, dated 
27.01.2000 “On approval of the Security Strategy Document of the Republic of Albania” (Official Jour-
nal No. 3, Year 2000, page 43) and was reviewed after four years by Law No. 9322, dated 25.11.2004 
“On approval of the National Security Strategy of the Republic of Albania” (Official Journal No. 98, Year 
2004, page 6696)



11

Security Policies in the Western Balkans 

A
L

B
A

N
IA

unrest of 1998, and the Kosovo crisis of 1999. In this sense, the challenges, risks 
and threats that the Albanian government established in these documents took 
into account new local and regional context.2 Generally, the approval and review 
phase went through a process closely associated exclusively with government 
security agencies. Although legislation provides that such strategic documents 
should be reviewed every 4 years, 2 of them (the ones passed in 2000 and 2004) 
were adopted only by teams of experts from the Ministry of Defense, the Ministry 
of Interior, and Secret Services and particularly by the National Security Council 
(NSC) – an advisory body for security issues attached to the President.

Due to the fact that local expertise was still rather limited in terms of strategic 
planning in security and defense issues, the foreign experts affiliated to the Alba-
nian security agencies had a crucial role in drafting these documents. The differ-
ence between strategic documents related to the national security policies and 
those related to defense and military lies particularly in the fact that the latter 
were more concrete due to the Armed Forces’ objective to enter NATO and to 
implement the Membership Action Plan (MAP) adopted at the NATO Summit in 
1999. However, it should be noted that the internal view of security institutions’ 
experts (considered to be “security producers”) prevails in the documents ap-
proved in the period from 2000 to 2007 while the feedback from security consum-
ers (represented by community or special groups of interest) lacks. 

It should be noted that Albania’s efforts to build a new institutional relationship 
with the EU through the Process of Stabilization-Association (PSA) which took 
place in 1999, and NATO, through the Membership Action Plan (MAP) adopted 
at the Istanbul Summit in 1999, were also reflected in the above documents of 
strategic and doctrinaire framework. In this way, the concept of national secu-
rity, presented in the relevant strategies, tried to maintain a balanced relation be-
tween the challenges and threats, as perceived by the Albanian state, and those 
perceived  by international institutions.

Strategic Hierarchy

As already mentioned above, the first security and defense strategies were ap-
proved in the same year: National Security Strategy (NSS) adopted in early 2000, 
National Defense Strategy (NDS) adopted later in 2000. The review process went 
through different phases linked with the respective legislative provisions (e.g. 
NSS should be reviewed every four years, while there is no legal provision pertain-
ing to NDS). On the other hand, the gap between the review periods, somewhat 
greater in case of NDS (2000, 2007), had been filled by the frequent approvals of 

2 Regarding the adoption of the strategic framework of military doctrines they follow a series of 
documents approved by the Albanian parliament such as Law No. 8571, dated 27.01.2000 “On ap-
proval of the Defence Policy Document of the Republic of Albania(Official Journal No. 3, Year 2000, 
page 19); Law No. 8930, dated 25.07.2002”On approval of the Military Strategy of the Republic of 
Albania”(Official Journal No. 50, Year 2002, page 1459) Law No. 9419, dated 20/05 / 2005 “On approval 
of the Military Strategy of the Republic of Albania” (Official Journal No. 46, Year2005, page 1653); 
Council of Minister Decision No. 763 dated 14.11.2007 “On approval of the Strategy of the 
Ministry of Defence Sector 2007-2013 (Official  Journal, No. 174, Year 2007, page 5332); Law No9858, 
at 27/12/2007 “The adoption of the Military Strategy of the Republic of Albania” (Official  Journal No. 
184, Year 2007, p 5801)
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the National Military Strategy (NMS) (in 2002, 2005, and 2007).

It is worth mentioning that NSS (2000, 2004) set a general framework for the sub-
sequent development of NDS (2007) and National Military Strategy (NMS) (2002, 
2005, and 2007). This is because the last two strategies are considered as parts 
of national security and it is mandatory for them to rely on its basic concepts, as 
determined by NSS. Given its specific goals and since it focuses on very important 
instruments of national security (such as the armed forces) NMS (2002, 2005, and 
2007) is more detailed.

However, due to considerable similarities between NDS (2007) and NMS (2005, 
2007) one can notice overlaps in certain issues and elements. However, second 
review of NSS (2008) hasn’t been finished yet, although the timeframe for its revi-
sion was clearly set by the respective legislation.The fulfillment of this process 
[i.e. the second review of NSS 2008] is very important, and particularly necessary, 
in order to reflect all changes occurring in the environment of internal security 
(particularly as the membership in NATO is now a new reality). It also serves as a 
framework for reviewing and adjusting the strategic documents of NDS and NMS, 
in consistency with the new commitments and obligations arising from member-
ship in NATO and with its new strategic concept.

Key factors in passing and updating Strategic Documents

Regarding local key factors which have influenced the process of approving and 
updating the strategic documents a series of them need to be mentioned, such 
as: a) the change in the Albanian security environment, as well as the regional 
security environment; 2) the pressure of international community for develop-
ing comprehensive strategic security framework; 3) membership in NATO and the 
EU perspective, or the so-called “Euro-Atlantic integration agenda” (particularly 
NATO membership through stages imposed by Membership Action Plan (MPA); 
and 4) the legislation.

The change in security environment played a significant role in developing a 
strategic doctrinaire framework. After Kosovo’s War, Albania witnessed a differ-
ent security situation.  It was reflected not only at a local level but at a regional 
one as well, where initiatives such as the Stability Pact or the Stabilization and 
Association Agreement encouraged Albanian government to undertake the reas-
sessment of the security and defense policies.

Meanwhile, due to the fragile political stability and the riots that Albania had 
passed through immediately before that period [during ’97], the international 
community exerted a lot of pressure influencing Albania’s security and defense 
policies and providing recommendations for development a well-defined strate-
gic framework. After 2001 parliamentary elections and the revival of “integration 
agenda” for the Balkans, the Albanian government declared as one of its main 
goals the advancement to NATO and the EU integration processes. Therefore, the 
perspective of NATO and EU membership acted as an impetus for the govern-
ment. This is how the period of security and doctrinaire framework of Albania 
coincides with the beginning of Stabilization and Association Process (SAP) and 
the Membership Action Plan (MAP) for NATO Membership. Therefore, both strate-
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gies consider the prospective membership into NATO and EU as a main factor for 
accommodating the country into a safe and secure environment.

Such incentives allowed opportunity to Albania not only to represent the intended 
objectives and targeted performance of security institutions, but also to further 
testify through the strategic doctrine framework that was a factor of peace and 
stability in the Balkans. On the other hand, through the goals, human resources 
and skills put into strategic documents, it could demonstrate its willingness and 
readiness to cooperate with international security institutions, especially those of 
collective defense. Its commitment to approve such strategic documents, Albania 
also wanted to show that it is transformed from a “security consumer “to “security 
producer” country. However, NATO and the EU defined different approaches re-
garding Albania’s integration. Since EU membership process goes through a “tai-
lor made approach” of SAP,  the NATO integration process adopted an approach 
supported directly by the USA through Adriatic Chart 3, which significantly ac-
celerated the Albania’s membership..3

On the other hand, the legal framework adopted by the Albanian government, 
obliges Albanian institutions to periodically review these strategic documents. 
While the national security document has so far been reviewed only twice, defense 
policy and military strategy have gone through a more intense phase of review. 
For instance, so far the Albanian government and parliament have approved: NSS 
(National Security Strategy) (2000, 2004), NDS (National Defense Strategy) (2000, 
2007), and NMS (National Military Strategy) (2002, 2005, and 2007). As mentioned 
above, the factors which have contributed to a more frequent review of military 
strategy have particularly been associated with the steps undertaken to speed up 
the armed forces reforms to join NATO.

Another key factor that has influenced the strategic and doctrinaire framework 
review is related to the regional cooperation. Considering that regional coopera-
tion was defined by Albania as an element that will boost and strengthen regional 
security, the country was involved in a series of initiatives with a regional char-
acter in this field.4 Although the Stability Pact (later turned into the Regional Co-
operation Council) failed to fully justify the high expectations of countries in the 
region to transform itself into the “Marshall Plan for the Balkans”, it tried to provide 
a model of regional cooperation despite the common perceived threats, such as 
illegal trafficking, border control or organized crime.5

3 Declaration of Albanian Parliament, 18/03/2004, “On the resolution of Congress”, 04/01/2004, for 
membership of the 3 Adriatic Charter countries in NATO, before 2007 (Official Journal No. 23, Year 
2004, Page 1189); Elira Hroni Adriatic Charter 3- A development and influencing model in Western 
Balkans CËSHTJE TË SIGURISË/SECURITY ISSUES, Quarterly Journal, No 13, Published by IDM (Institute 
for Democracy and Mediation), Tiranë, 2009, pg. 85-102.
4 Law No. 8541, dated 21.10.1999 “On ratification of the SECI (Southeastern Cooperation Initiative)
Agreement on cooperation for the prevention and fight against cross-border crime (Official Journal  
No. 31, Year 1999, Page 1175); Law No. 8639, dated 13.07.2000 “On ratification of the” Charter for the 
organization and functioning of Regional Center of SECI (SECI Center) for combating trans-border crime 
(Official  Journal No. 22, Year 2000, Page 1078 )
5 Florina  Christiana ( Cris) Matei   Combating against terrorism and organized crime :Common ap-
proach of Southeast Europe  CËSHTJE TË SIGURISË/SECURITY ISSUES, Quarterly Journal ,, Nr 14 , Pub-
lished by IDM (Institute  for Democracy and Mediation) , Tiranë, 2009, pg  84-111
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Within this framework, NSS (National Security Strategy) (2000, 2004), NDS (Na-
tional Defense Strategy) (2000, 2007), and NMS (National Military Strategy) (2002, 
2005, 2007) of Albania also reflected the revival of Euro-Atlantic and regional inte-
gration process in the Balkans, followed by a series of important initiatives such as 
the ones mentioned above, which were among the key elements of security and 
doctrinaire framework objectives.6 Given the fact that after 1999, EU undertook a 
series of actions to create a security zone of justice within member-countries, it 
adopted a “security driven approach” in relation to the Western Balkan countries 
which included Albania.7 For this reason, the EU financial instrument, known as 
CARDS (2000-2006), spent approximately 60% on the security sector reform in 
Albania, including police, integrated border management, prisons, judiciary, and 
fight against organized crime.8

The interdependence characterizing the EU approach prompted Albanian gov-
ernment to implement all legal and institutional obligations. Within this frame-
work, the National Plan for Implementation of SAA (2007-2013) is still considered 
important key factor containing specific obligations in the field of legislation and 
structural adjustments to security sector, and proves the interlinks between  stra-
tegic documents and integration process.9

Institutions tasked with preparations of Strategic Documents

Strategic documents on security and defense were supported by a previously 
approved legal framework. They specified the tasks and responsibilities of state 
security institutions. Since 2000, when the first strategy on national security was 
initiated, government efforts in this area were mostly encouraged by the sug-
gestions and recommendations of international community. Given the fact that 
issues of security and defense still be considered an exclusive area of central gov-
ernment, along with drafting and approving processes, the Albanian government 
pursued a top-down approach which implies that experts of state institutions and 
those of international agencies, who provided an intensive technical assistance in 
security sector in Albania since 1997, held the upper hand. This is the manner in 
which the strategic documents, adopted and reviewed from 2000 to 2007, failed 
to follow the path of consultation and involvement of other actors. What contrib-
uted to this is the legacy from past times linked to the perception of security as an 
element rooted only in state institutions.

6 Amadeo Watkins NATO and Balkans:model for a wider integration CËSHTJE TË SIGURISË /SECURITY 
ISSUES, Quarterly Journal, No 5, IDM (Institute for Democracy and Mediation), Tiranë, 2007, pg 41-51
7 Barry J. Ryan Development of  EU security agenda: Security of Albania and Montenegro, CËSHTJE TË 
SIGURISË/SECURITY ISSUES, Quarterly Journal, No 14, IDM (Institute for Democracy and Mediation), 
Tiranë, 2009, pg 30-61
8 Jonida Hoxha Organized crime in Balkan as a serious threat to EU security CËSHTJE TË SIGURISË/SE-
CURITY ISSUES, Quarterly Journal, No 14, IDM (Institute for Democracy and Mediation), Tiranë, 2009, 
pg  122- 136.
9 Decision of Council of Ministers No. 317 dated 13.05.2005 “On approval of the National Plan for 
the Approximation of the domestic legislation with that of the EU’s and the implementation of com-
mitments deriving from the SAA (Official Journal No. 35, Year 2005, Page 1288); Decision of Council 
of Ministers No. 463: dated 05.07.2006 “On approval of the National Plan for Implementation of the 
Stabilization and Association Agreement” (Official Journal No. 80, Year 2006, Page 23007)
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The role of civil society in this process remained vague. Besides two or three 
think–tanks with a sort of experience and expertise in security matters, the rest 
were not yet able to provide any added value in this process.10 At the same time, 
within the Albanian security institutions dominated a general idea that Albanian 
NGOs lacked the necessary capacities, especially in terms of strategic aspects of 
handling issues related to security and defense. However, the civil society’s role 
in consolidating the national security policies has been widely recognized by aca-
demics and policy-makers.11 So, the fact that during communism there were no 
independent civil society organizations12 may be considered as one variable that 
led to poor democratic standards and authoritarianism in the early years of de-
mocracy in Albania. Despite such legacy, during the 90’s civil society organizations 
and particularly the media became increasingly important as pressure groups; 
however not assuming the role of stakeholders of the democratic process.13

However, despite the 1998 Constitutional liberal framework which provided for 
freedom of association for any lawful purpose, the legal framework remained in-
complete. In spite of contributing to the expansion of market and increasing the 
number of donors, the role of civil society in security sector reform in the last 10 
years has been vague and insignificant. This is regardless of the fact that vast ma-
jority of common civil society structures have already been present in the country 
(such as non-governmental organizations, trade unions, professional associa-
tions, think-tanks, research institutes etc). However, they are too weak and need 
to develop further in order to efficiently contribute to Albania’s security sector 
development. Non-governmental organizations, regardless steady progress con-
cerning the involvement in security sector reform, lack authority as independent 
actors14. In addition, civic engagement in security issues remains low. 

On the other hand Albania has only a limited number of influential NGOs and 
policy institutes. It is the duty of civil society to take greater responsibility for de-
manding progress and holding the government accountable as well as putting 
pressure to become a part in the process of consultations and drafting security 

10 Since its establishment in 1999, IDM (Institute for Democracy and Mediation) is focused primarily on 
security-related issues, especially in improving the performance of police, community policing, reform 
of intelligence services etc. Meanwhile since the adoption of the Adriatic 3 Charter on 4 May 2003 and 
till to Albania’s full membership in NATO on 2 April 2009  it took a series of activities and initiatives to 
better explain the importance, rights, duties and costs stemming out of this membership for Albania. 
For more details, see:http://www.idmalbania.org; AIIS (New Institute for International Studies) has 
been more focused on the issues related to regional security, regional cooperation initiatives as well 
as international security environment. Recently, a group of its associate researchers have conducted a 
comprehensive research paper on security sector reform in Albania. For more details see: http://www.
aiis.org 
11 Caparini. Marina, ‘Civil Society and Democratic Oversight of the Security Sector: A Preliminary Inves-
tigation’. Working Paper - No. 132, Geneva, January 2004
12 Vickers. Miranda & Pettifer. James, “Albania: From Anarchy to a Balkan Identity”, Hurst & Company, 
London 1997, p:12
13 Henri Cili, “Security and Defence – Civil Society and the Media”, in Fluri et al (eds.), ‘Defence and 
Security Sector Governance and Reform in South East Europe: Insights and Perspectives’, Volume 1; 
Albania; Bulgaria; Croatia; A Self-Assessment Study
14 European Commission, ‘Albania stabilization report 2003’, Brussels 26. 3. 2003 
http://ec.europa.eu/enlargement/pdf/albania/com03_339_en.pdf
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policies. There have been little or no expectations in the last years from citizens 
toward these organizations. This can be due to the fact that the civil society has 
little influence in legislative or other activity related to the government.15 As such, 
with regard to national policy formulation, coordination between government, 
parliament and civil society remains frail. The inter-ministerial consultations with 
civil society actors on draft laws work poorly in practice.16 

The state has often hindered the role of civil society and, conversely, civil society 
(CS) has turned into an obedient partner, severely undermining its role in a demo-
cratic society.17 Participation of research institutes in the area of security reform 
policies has been rather limited, except for few cases such as: the involvement of 
civil society and other independent actors in the implementation of the Commu-
nity Policing Strategy in Albania. Parliamentary expertise in specific matters relat-
ed to the security sector has been provided mainly by experts from governmental 
institutions. The government, a product of political majority which holds power 
in parliament, drafts defense and security policies, obtains the approval from the 
majority of the parliament, and implements these policies through its govern-
ment structures avoiding the independent actors. Such a system establishes a 
closed institutional framework, where the only opposing voice comes from the 
opposition in parliament, therefore undermining the role of civil society and, 
sometimes, even media.18 As such, the laws and strategic documents are drafted 
predominantly by the executive branch itself and represented to the parliament 
for approval without any prior consultations with CS.19

As we have noted above, the role of international institutions like the OSCE, the 
UNDP, PAMECA (Police Assistance Mission of European Community in Albania), 
NATO (especially through Liaison Office in Tirana) was very important in the prep-
aration stage of these strategic documents. It should be emphasized that since 
1997, apart from several occasions,  the abovementioned institutions had been 

15 Arbana. Lora, Understanding Defence and Security In Correlation to Civil Society and Media, Alba-
nian Institute for International Studies, 2003, 
http://docs.google.com/gview?a=v&q=cache:IrHWUcCdeiwJ:https://intra.css.ethz.ch/civsoc/ev_
belgrade_031114Arbana.pdf+%22civil+society%22+%22security+sector%22+albania&hl=en, 
Accessed February 2010
16 European Commission, ‘Albania, progress report 2008’, Brussels 05.11.2008, 
http://www.delalb.ec.europa.eu/files/albania_progress_report_2008.pdf, Accessed February 2010
17 Cili. Henri, ‘Security and Defence – Civil Society and the Media’ in Trapans. J & Fluri. H, Defence and 
Security Sector Governance and Reform in South East Europe, Vol.1 & II, DCAF & Center for Civil-Mili-
tary Relations, 2003, 
http://www.dcaf.ch/publications/kms/details.cfm?lng=en&id=21335&nav1=4, 
Accessed February 2010.
18 Cili. Henri, “Security and Defence” – Civil Society and the Media’ in Trapans et al , ‘Defence and Secu-
rity Sector Governance and Reform in South East Europe’, Vol.1 & II, DCAF & Center for Civil-Military 
Relations, 2003, 
http://www.dcaf.ch/publications/kms/details.cfm?lng=en&id=21335&nav1=4, 
Accessed February 2010.
19 Arbana. Lora, Understanding Defense and Security In Correlation to Civil Society and Media, Alba-
nian Institute for International Studies, 2003, 
http://docs.google.com/gview?a=v&q=cache:IrHWUcCdeiwJ:https://intra.css.ethz.ch/civsoc/ev_
belgrade_031114Arbana.pdf+%22civil+society%22+%22security+sector%22+albania&hl=en, 
Accessed February 2010
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present in a variety of security crises occurring in Albania (i.e. the disorders of 
1997, the political unrest that accompanied the 1998 assassination of  the former 
opposition deputy Azem Hajdari or the 1999 refugee crisis when refugees were 
violently deported from the conflict in Kosovo ) and thus were seeking a clear 
strategic framework that would define the roles, resources and tools to ensure 
security in the country.

Regarding the role of media in this process, it has been marked by marginaliza-
tion, regardless of its formal weight as the fourth power within a democratic so-
ciety. Such media apathy was related to the fact that the drafting and approval 
of these documents not only turned over the walls of state security institutions 
offices, but also because the media has not yet generated genuine analysts and 
journalist on security and defense issues. Almost all strategic documents adopted 
and reviewed from 2000 to 2007 were not subject of any significant analysis in the 
print or electronic media but were simply considered as routine news at the time 
of their approval in the Parliament.

On the other hand, the general public failed to perceive its importance and its role 
as one of the main consumers of security throughout this process. In this regard, 
many of these strategic documents bear security features which expose mostly 
the view of security producers rather than public perceptions and expectations 
of public pertaining to the national security environment. Due to the weakness 
of media and the lack of NGO’s capacity, the general public, not only as a security 
consumer but also as a taxpayer entity as well, remains still poorly informed, espe-
cially about the financial costs entangled in the strategic doctrinaire framework.
Even the specialized periodical publications on security and defense strategic is-
sues have been almost completely absent or very rare. The recent initiatives to 
fill this gap include an attempt to make the process more transparent and bring 
different views by various groups of interest, especially from civil society.20 

On the other hand, regardless of the large number of public and private univer-
sities in the country, the academic, scientific and research community was not 
properly represented and remained outside the process of drafting and reviewing 
the strategic documents. This happened not only because of the limited exper-
tise (excluding specialized higher education institutions on security and defense 
issues such as Police and Military Academy), but also due to the lack of a more 
inclusive process on this issue. Meanwhile, the Albanian Parliament also entered 
a routine procedure for approval strategic documents without any hearing ses-
sions or open debate with particular groups of interest or representatives of civil 
society. 

In general, the process of drafting these documents remained an exercise of state 
security institutions, without inclusion and participation of non-military stake-
holders interested in security and defense strategic issues.

20 Only in February 2006, began publishing a quarterly magazine for security issues called Security 
Issues. It is published by the IDM and is the only periodical publication of a think-tank that addresses 
in particular issues related to practical aspects of security and defence  strategies  not only for Albania 
but beyond it.For more details, see:http://www.idmalbania/security_issues
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Responsibilities in the process of preparation and passing strategic 
documents

It should be noted that in the aftermath of the so-called “first transition” (1992-’97) 
Albania continued to maintain its previous institutional security structures such 
as the Defense Council, which was seriously challenged by the uncommon situ-
ation of civil unrests that accompanied the collapse of pyramid schemes. Lack of 
a genuine and crosscutting concept of national security as well as the lack of ex-
perience, the weakness and existing politicization of security institutions brought 
about a security vacuum which was significant during the riots of 1997.21 After 
the new Albanian Constitution entered into force in 1998, the institutional struc-
ture of national security policy was based on the so-called “three pillars’ approach”, 
including the Committee on National Security Policy (headed by and under the 
control of the Albanian Government), the National Security Council (headed by 
and under the control of the Albanian President), and the Parliamentary Commit-
tee of Security (Parliament). These are the key internal actors which initiate and 
implement the strategic doctrinaire framework of Albania. 

In accordance with the legal framework adopted by the Albanian Parliament, the 
responsibility for passing security and defense strategic documents shall be per-
formed in the following hierarchical order: a) Parliament; b) President of Republic; 
c) Council of Ministers; d) Prime Minister; e) Minister of Defense; f ) General Staff; 
g) Chief of General Staff; h) Commanders of Armed Forces (land, sea and air).22

In this context, Parliament’s role is to approve laws on: a) strategic documents of 
Security and Defense Policy of the Republic of Albania; b) defense budget; and 
the number of Armed Forces of the Republic of Albania and their mission. Also, 
it provides the oversight activities over the Armed Forces by defining the pow-
ers and authority of command and direction of the Armed Forces for peacetime, 
emergency and wartime. A lot of these responsibilities are carried out by the Par-
liamentary Committee of Security, which handles large part of the control and 
accountability process on security institutions and armed forces.

21 This approach is reflected in a set of rules that determine the progress of this structure such as Law 
No. 7528, dated 11.12.1991 “On the functions of the Council of Defence and the General Commander 
of Armed Forces (Official Journal No. 10 , 1991, Page 424); Decision of the Assembly No. 300, dated 
02.03.1997 “On the appointment of special envoy from the Council of Defence (Official Journal No. 
2, Year 1997, Page 47) Decision of the Assembly No. 319, dated 08.05.1997 “On establishment of 
the Council of Defence of the Republic of Albania (Official Journal No. 11, 1997, Page 291); Assembly 
Resolution No. 359 dated 27.04.1998” For a change in Decision No. 319, dated 05.08.1997 “On estab-
lishment of the Defence Council of the Republic of Albania (Official Journal No. 10, 1998, Page 359); 
Constitutional Court decision No. 77 dated 31.12.1998” The object of the request by the President of 
the Republic: Interpretation Article 178, paragraph 1 of the Constitution regarding the implementation 
of Law No. 7528, dated 11.12.1991 “On the functions of the Council of Defence and the General Com-
mander of Armed Forces (Official  Journal  No. 3, Year 1999, Page 4 )
22 Law No. 8671 dated 26.10.2000 “On the powers and authorities of commanding and  the strate-
gic direction of the Armed Forces of the Republic of Albania (Official Journal No. 37,Year 2000, Page 
1786);Law No. 9194, dated 19/02/2004 For some additions and amendments to Law No. 8671 dated 
26.10.2000 “On the powers of authorities of commanding and  the strategic direction of Armed Forces 
(Gazette No. 16, Year 2004, Page 785)
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Another important institutional stakeholder, with significant role in monitoring 
and implementing the strategic doctrinaire framework, is the President. Pursuant 
to the Albania’s Constitution and laws, the President is the Armed Forces Com-
mander General. In peacetime the President exercises the leadership of Armed 
Forces through Prime Minister and the Minister of Defense, while in wartime s/
he leads them directly or through the Armed Forces Commander.23 The President 
as Commander General of Armed Forces has full authority and control over the 
direction of Armed Forces as well as gives approvals for tasks and responsibilities: 
a) the proposal from the Minister of Defense on the organizational structure of 
the Armed Forces; b) the action plan of the Armed Forces in peacetime and estab-
lishing measures in case of emergency c) the distribution of the Armed Forces in 
peacetime and for mobilization; d) set benchmarks of readiness on reserve mili-
tary units.

On the other hand, the National Security Council constitutes an important struc-
ture attached to the President of Republic. It provides him with the assistance re-
garding issues on security and strategic doctrinaire framework. The National Se-
curity Council is an advisory body to the President and it assists him in: a) matters 
of security and defense of the country; b) discusses and gives opinions on security 
and defense policy.24 The members of the National Security Council are as follows: 
The Speaker of the Parliament, the Prime Minister, the Minister of Foreign Affairs, 
Defense, Public Order, Finance, Transport, the Chief of Staff General and Director 
of National Intelligence Service. Depending of the issues discussed at the meet-
ing of NCS, the President, may invite additional persons as permanent chairmen 
of parliamentary committees, ministers, heads of central state institutions, etc.

Pursuant to the Constitution and laws in place the executive branch of govern-
ment has a significant role to play in terms of the drafting and implementation 
process of the strategic doctrinaire framework. In this case, the role of Prime Min-
ister and Minister of Defense, as part of the government and civilian control of 
armed forces, provides a series of commitment and accountabilities. This is why 
Prime Minister exercising authority over the  Armed Forces , in peacetime is ac-
countable to the Parliament and the President. He coordinates and oversees the 
activities of institutions that have obligations in compliance with the law “On ap-
proval of the security strategy document of the Republic of Albania.”

On the other hand, the Minister of Defense is accountable to the Parliament, 
President and Prime Minister on defense policy implementation. His responsi-
bility includes the following tasks: a) presenting defense policy documents and 
projects related to the number, structure and organization of the Armed Forces to 
the Council of Ministers; b) submitting (to the Council of Ministers) for approval 
the Defense’s annual budget; c) providing long-term plans for development and 
modernization of the Armed Forces and special programs in defense, seeking fi-
nancial support; d) approving allocation of defense budget.

23 Law No. 8467 dated 31.03.1999 “On the powers of the President as Commander General of the 
Armed Forces and National Security Council (Official Journal No. 10, 1999, Page 311).
24 Law No. 8671 dated 26.10.2000 “On the powers and authorities of commanding and  the strategic 
direction of the Armed Forces of the Republic of Albania (Official Journal No. 37,Year 2000, Page 1786).
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The Defense Policy Council has been established as an advisory body under the 
umbrella of the Ministry of Defense. Its members are: Deputy Minister of Defense, 
Chief of General Staff, Deputy Chief of General Staff, commanders of land, navy 
and air force, commander of Training and Doctrine, commander of Logistics Sup-
port, the Director of Legal Department, and other persons invited by the Minis-
ter.25

The military structures directly engaged in the implementation of the strategic 
doctrinaire framework became increasingly important given their new duties and 
responsibilities prescribed by the law. Therefore, the General Staff constitutes the 
highest military structure with unique command in the Armed Forces. It is respon-
sible for creating a joint and unified military land, sea and air force which should 
be able to fulfill its constitutional mission.26 General Staff acts as the headquarters 
of the unified land, navy and air forces and is responsible for: a) joint preparation 
and training of all three services ; b) facing threats or risks that might endanger 
security in the country; c) planning and programming of defense ; d) undertaking 
strategic assessment of threats or risks and taking measures to tackle them.27

An important role is also played by the Chief of General Staff. He is accountable 
to the President, Prime Minister and Minister of Defense for military training and 
readiness of the Armed Forces as well as management and organization of mili-
tary and non–military actions. The Chief of Staff is the senior military adviser of 
the President of Republic, the Prime Minister and Minister of Defense. Indeed, he 
has the following duties and responsibilities: a) approves the military doctrines of 
the land, sea and air armed forces; b) approves the plans and actions of military 
units of the three armed forces: land, sea and air for peacetime; d) displays the 
structure, number and organization of the Armed Forces.

As we already mentioned above, the players to implement the strategic and doc-
trinaire framework of Albania are determined by the institutional hierarchy of 
national security in the country. Part IV of the national security strategy (on the 
leadership of NSS of the Republic of Albania) is referred to the constitutional ba-
sis of leadership represented by three main institutions: the Parliamentary Com-
mittee of Security, the National Security Council of President, and the National 
Security Policy Committee headed by the Prime Minister. This structure reflects 
the constitutional model of the Republic of Albania as a parliamentary Republic, 
but on the other hand it does not specify in details the roles and responsibilities 
of other actors, especially the so-called security executive institutions.28 In this 
sense, it determines only the constitutional relations between these institutions 
where the Parliament holds the highest authority, since constitutionally Albania is 
a Parliamentary Republic; but there is no clear definition for actors most responsible 

25 Ibid.
26 The Decision of Constitutional Court  No. 26, dated 24.04.2001 with subject: Interpretation of 
clause 1 of Article 12 of the Constitution “ the Armed Forces provide  the country’s independence and 
territorial integrity and protect its Constitutional order” (Official Journal No. 20 , 2001, Page 629)
27 Ibid.
28 While the effort to change the content of the concept of security was also reflected in the renaming 
of the Council of Defence in the National Security Council and its functions .Also see the Law No. 8467, 
dated 31.03.1999 “On the powers of the President the Republic, as General Commander of the Armed 
Forces and National Security Council (Official Journal No. 10, 1999, Page 311)



21

Security Policies in the Western Balkans 

for its implementation. The fact that the Prime Minister initiates every four year the 
review process of NSS (National Security Strategy) implies somehow a greater role 
of the executive branch.

In this context, the most important issue these documents must provide, apart 
from the means and ways of securing the nation, is a clear and detailed response 
to the division of roles within the hierarchy of the country’s security paradigm.

Internal coherence and soundness of the Strategic Framework

The set of documents which belongs to the strategic policies concerning security, 
defense and military are, among others, one of the indicators on how security 
sector aims to coordinate their activities in the future. Given the fact that Albania 
is by its Constitution a  parliamentary republic, the tasks and responsibilities of 
the Albanian Parliament in the area of security and defense are reflected in the 
democratic oversight and accountability. On the other hand, taking into account 
the hierarchical structure of security institutions, the government has duty to 
implement the strategic doctrinaire framework through relevant ministries and 
agencies.29

It should be stated that the division of tasks and roles between the legislative 
and executive powers in the fields of security and defense is already consolidated 
through a series of laws and practices. Under the Constitution of the Republic of 
Albania, Albanian Parliament is the highest legislative body from which all other 
institutions derive their legitimacy. Therefore, in the case of Albania, duties and 
functions assigned to the Parliament allow it to exercise control and supervision 
on drafting strategic documents and government’s implementation process. 
However, Parliament’s role can be strengthened to ensure an effective oversight  
and  professional control over  the processes of civilian control of army and secu-
rity structures as well as to guarantee a better coordination and use of financial 
resources to the benefit of national security. In this context, the Parliamentary 
Security Committee could expand its expert advisory network not only with the 
full-time professionals, but with the independent experts, when dealing with is-
sues related to the security and defense or  strategic doctrinaire framework.
 
Although it seemed that after 2000 and 2004 when the Republic of Albania  strat-
egies of security had been adopted,  much control and operational lead was giv-
en  to the parliament through increasing the powers of its security and interior 
affairs committee, the events after Gërdec in 2008, which will become an impor-
tant landmark regarding security and strategic issues in Albania, have shown that 
the government have gained control and more power over fundamental security 
institutions. Such approach raised concerns from Albania’s Western security part-
ners which were indeed clearly reflected in the draft-law regarding some changes 
with respect to the responsibilities of the intelligence services of Albania. 30

29 Law No. 8417 dated 10.21.1998  For the adoption of the Constitution of the Republic of Albania (Of-
fice Journal  No. 28, 1998, Page 1073)
30 See, for more, Albanian newspapers during February-April, 2010.
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On the other hand, despite the fact that the current law clearly defines the advi-
sory role of the National Security Council attached to the President of Republic, 
the existence of an Inter-Ministerial Committee for Security Affairs as an advisory 
body close to the Prime Minister rather creates a “hidden institutional rivalry”, than 
helps better coordination of the activities of state security institutions. For this 
reason, the overall coordination and cooperation of security institutions to en-
sure a comprehensive strategic doctrinaire framework remains one of the primary 
tasks of the state. The preparation of these strategic documents need to  pass 
through a professional assessment of CRT process (Challenges, Risks and Threats) 
which ensures as much as possible a wider  participation across the institutions 
and stakeholders assigned  to implement it in practice.

It would be a sign of coherence if, in the process of preparing and implementing 
these strategies, involvement from a range of experts from various institutional 
actors becomes greater.  It is evident that there is a certain degree of soundness 
in the structures of democratic security and defense forces oversight (mainly in 
parliamentary and governmental structures) well as certain involvement of the 
civil society in the processes of drafting and implementing these strategies. This 
involvement is yet to be improved and will be discussed below.

The Constitution has clearly defined roles and basic security concepts of the coun-
try. They are founded on peace, good neighborhood and active participation in 
collective defense structure. So, these notions have paved the way to the general 
principles which support the strategic doctrinaire framework.

However, the existing laws should provide more details regarding the steps in 
the process of drafting and approving strategic documents. Hence, it would be 
possible to enable inclusion of many experts and NGO representatives thus not 
leaving this process to the discretion of state security institutions. In this way, the 
legitimacy of the process would be strengthened and the necessary support from 
general public would be in place. 

Risk Analysis’ Results 

The national security and defense strategy documents should ascertain that the 
core concept of security strategy is mainly centered on “respect of the rule of law” 
and the “integration approach.31 National security and military strategies as well as 
the defense policy documents have defined the challenges, threats and risks fol-
lowing a top-down approach which implies that the relevant security institutions 
were not receptive towards a more comprehensive approach (i.e. to measure in 
advance the public perception on threats and risks). As a result, the challenges, 
threats and risks in these documents are ranked in three levels: local, regional and 

31 See Law No. 9322, dated 25.11.2004 “On approval of the National Security Strategy of the Republic 
of Albania” (Official Journal No. 98,Year 2004, page 6697) and Law No. 9858, at 27/12/2007 “The adop-
tion of the Military Strategy of the Republic of Albania”(Official  Journal No. 184, Year 2007, page 5802)
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global, lacking a clear prioritization and differentiation.32 Therefore, in the case of 
NSS it was the criteria related to the local level which was pursued  rather than a 
comprehensive approach which would seek to build on a detailed classification 
of these.

Security strategies and doctrinaire framework at local level identify four catego-
ries as threats and risks for Albania: organized crime, terrorism, disasters and prob-
lems of transition. In the case of organized crime, the term refers to various forms 
of illegal trafficking, primarily drugs, human beings, conventional weapon, etc. 
In the case of Albania, special emphasis has been put on internal security, illegal 
migration, such as Albanian immigrants in other countries or uncontrolled settle-
ment of population within the country. But one can also find in the NSS vague and 
insufficiently elaborated notions perceived as risks – terms such as “public opinion 
misinformation” or “insufficient development of education, science and culture”.

With respect to the threats and challenges in regional security, it bears mention-
ing that national security strategy and military strategy have been influenced by 
the historical heritage and geo-strategic importance of the country as key fac-
tors in determining the security environment. In this context, national security 
document has clearly defined that the “destabilization of the region through revival 
of desire for fulfillment of exaggerated nationalistic projects and development of 
trans-national ethnic conflicts, represents a danger for the security of the Republic of 
Albania”.33

On the other hand, in both documents the policymakers’ conviction is officially 
acknowledged -  the neighbors  are not the major threat to regional security, it 
rather has an internal origin, such as political instability, weak economy and or-
ganized crime. In the case of Albania, the so-called “Albanian national issue” is set 
among the highest priorities of the strategic security objectives and suggested 
that the “Albanian national issue is going to be achieved through European and Eu-
ro-Atlantic integration”. So, Albania seems more focused on issues of Europeaniza-
tion by avoiding any nationalistic approach and seek the solution of “Albanian 
issue” within the framework of future membership in NATO and EU.

Meanwhile, in the first survey regarding security threats and NATO integration 
conducted by the Institute for Democracy and Mediation (IDM) in April-May 2007 
the respondents were asked to rank threats as per the given risk evaluation scale 
rating from 1 to 6 (the highest number indicates the highest risk). They ranked 
threats in the following order: corruption (4.6); poverty and economic stagnation 

32 For an analytical review of the document of national security strategy and perceived threats see 
also: Sotiraq Hroni, Gjen.Let (in release) Pellumb Qazimi: View from Albania - Study on assessment of 
regional security threats and challenges in the Western Balkans, in Study on the Assessment threats of 
Regional Security and Challenges in the Western Balkans, Darko Istvam Gyarmati & Stancic (eds.), DCAF 
(Geneva Center for the Democratic Control of Armed Forces), 2007, p. 57.
33 Kastriot  Islami (former Albanian Foreign Minister 2003-2005) National Security at the context of 
regional risks and threats (Proceedings of the International Conference: “On the development of the 
national security strategy”, Tirana 21 September 2007, organized by IDM & DCAF), Publishing Houese, 
Toena, Tirana, 2007, page 26
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(4.4); failure of democratic reforms (3.91); and organized crime (3.64).34 These four 
elements were considered even more dangerous for national security than exter-
nal factors, like terrorism, regional conflicts, and so on.

In this way, a clear definition of CRT at national, regional and global level remains 
an incomplete structure, particularly within the national security strategies docu-
ments. Only a “map of risks and threats”, based on clear criteria, can help deter-
mining the most holistic basic concept on national security and defense strate-
gies. Differentiation and prioritization of CRT should necessary be associated with 
other aspects rather than traditional security concepts such as state sovereignty, 
territorial integrity, etc. Adhering to these concepts, the national security strat-
egy has lost the opportunity to be designed in the human security framework 
depending on the importance that human security presents in certain areas (i.e. 
food safety, environmental, social, and political, road etc.).35

From the viewpoint of CRT classification, the both security documents simply fol-
low an order of  geographical distribution of risks (global, regional or local), how-
ever, each of them lacks a definition of the scale and intensity of these in  short, 
medium and long term.

Instruments providing Security

The prevailing concept of a “two track approach” which links a short and mid-term 
objective, such as EU/NATO membership, with a long term position, such as re-
spect of the rule of law, presents fundamental element of the Albanian national 
security and military strategy documents. Consequently, this concept tries to cre-
ate an environment of internal security (rule of law) by relying mainly on external 
tools (NATO and EU accession). On the other hand, taking into account the re-
gional security challenges, the documents paid a special attention to Albania as a 
factor which “produces and exports security” through the implementation of good 
neighborhood policy and regional dialogue. Through these concepts, national 
security and defense strategies tried to adapt to the principle of equal distance, 
especially in relation to the nation and developments in former republics of Yu-
goslavia where ethnic Albanians live.

On the other hand, regarding security objectives in short, mid and long terms, na-
tional security strategy showed certain shortcomings. For example, the short and 
medium priority is defined as long-term while the opposite should be true. This 
“time mistake” is an evidence of the lack of detailed typology of risks and threats, 

34 Besnik Baka: Albania : Threats  and perceptions of security CËSHTJE TË SIGURISË/SECURITY ISSUES, 
Quarterly Journal , No 11 , Published by IDM (Institute  for Democracy and Mediation) , Tiranë, 2009, 
pg  74-90
35 For the involvement of human security concept in a document of national security strategy see Prof. 
Rexhep Mejdani (former President of the Republic of Albania 1997-2002) in: Some thoughts on revising 
the document on national security strategy publication: On the development of strategy national se-
curity (Summary of proceedings of the International Conference: “On the development of the national 
security strategy”, Tirana 21 September 2007, organized by IDM & DCAF), Publishing Houese. Toena, 
Tirana, 2007, page 26); See also: Backgrounder on human security in Albania, IDM, Tirana 2009, p. 60, 
which is the first paper drafted by a group of experts at the IDM (Institute for Democracy and Media-
tion) in terms of human security concept
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which must correspond to the precise provisions on how to cope with them.36 The 
whole concept of security prevailing in the document of national security strat-
egy of Albania seems to be trying to get clearly defined horizontally, but without 
a concrete action model. In this way, part III and IV of NSS remains at the level 
of risk assessment but the general framework of actions (accompanied with the 
necessary tools and resources needed to achieve the objectives) is overlooked. 
This could be considered a common feature of national security strategies of the 
Western Balkan states, which after a prolonged political and economic transition, 
are changing their approach to security sector reform. As Laszlo Polti highlights 
“as regards their essential issue, meeting the security perceptions, with the exception 
of modern terminology and length, the level of these documents being processed is 
at the  initial stage”.37

In the case of Albania, the process of design and implementation of national 
security and defense strategies is generally developed in accordance with spe-
cific assessments of the country’s “weight” in the structure of regional and global 
security. This somehow has led to “predefined instruments” that can be used to 
achieve sustainable security in the country and abroad and which are necessar-
ily attached to the security providers, such as NATO. According to the definition 
made in both documents, a set of elements labeled as “instruments of national 
power” will enable achievement of the country’s security. They include: a) diplo-
macy; b) protection of public order and safety; c) financial and economic policies; 
d) civil protection and health & environment38.

Along with respective sub-elements they constitute a sequence en-bloc which 
lacks a clear division between hard and soft instruments of security, mainly imply-
ing a combination of them. Given the division of CRT at the local, regional and 
global level, it is clear that the instruments used are not of the same prominence. 
For example, the instruments of diplomacy and defence are more prominent at 
the regional and global security level, unlike the local level, where financial instru-
ments of economic policy or protection of public order and human safety take 
the lead. Diplomacy is top ranking instrument and it coincides with the objective 
of the Albanian government to act in a security environment without use of force 
as an instrument achieving security. This obviously implies the regional and glo-
bal security and relationship with other stakeholders and international actors.

Meanwhile, in paragraph 5 of national security strategy (NSS) it is stated that 
“the strategy supports the creation of a security planning system by giving priority to 
achieving a concrete outcome under the concept: “Who does what, when, and in co-

36 In Chapter II: OBJECTIVES OF SECURITY (page 5) in Law No. 9322, dated 25.11.2004 “On approval 
of the National Security Strategy of the Republic of Albania” (Official Journal No. 98, Year 2004, page 
6696).
37 Laszlo , Poti  Assessment of the security of the Western Balkans and a comparative analysis of the 
threat perception in the countries of the region Darko Istvam Gyarmati & Stancic (eds.), DCAF (Geneva 
Center for the Democratic Control of Armed Forces), 2007, p. 9-50)
38 Law No. 9322, dated 25.11.2004 “On approval of the National Security Strategy of the Republic of 
Albania” (Official Journal No. 98, Year 2004, page 6697) and Law No. 9858, at 27/12/2007 “The adop-
tion of the Military Strategy of the Republic of Albania” (Official Journal No. 184, Year 2007, page 5802)
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operation with whom.39 Through this definition, the document of national security 
strategy is attached to the concept focused more on the producers rather than 
consumers of security sector.

Strategies vs Strategic Defense Review

For the main political and institutional actors of the country, periodical review of 
the fundamental security document of the Republic of Albania, known as “Na-
tional Security Strategy” is necessary and legally obligatory40 . This review raises 
a lot of concerns mainly due to the dynamics of the security environment devel-
opments either at the local, regional or even global level. Since 2007, Albania’s 
strategic documents have not changed. More frequent review of military strat-
egy (2002, 2005, and 2007) was accelerated due to prospective membership in 
NATO. The last review of defense strategy document was conducted nearly two 
years before Albania became a full-fledged member of NATO (3 April 2009). This 
document remains in effect and has not yet been subject to any reviews since it 
also refers to the ministry of defense strategy for the period from 2007 to 2013. It 
became an important guiding document to the armed forces in an effort to  meet 
objectives foreseen in the strategic doctrinaire framework. This later facilitated 
the invitation extended, at the Bucharest Summit on 3 April 2008, to the Republic 
of Albania to become a member of NATO.

Having completed “the NATO membership phase” and given the fact that it be-
came a full-fledged member of the Alliance, Albania shall now undergo a new 
phase of development of its defense strategy. In line with the strategy new con-
cept Albania is required to conduct a reassessment of its financial and human ca-
pacity as well as analysis of commitments arising from the participation in NATO 
international missions. 

Relation between Strategic Framework and Security Sector Reform

The approval and review process of strategic and doctrinaire framework of Alba-
nia have also spurred reforms in the field of security sector defining it as the main 
instrument for Euro-Atlantic integration. In this way, Albania began walking much 
faster towards NATO accession, rather than EU, due to the geopolitical reasons. 
The so-called “two speeds” (two-track) approach encouraged also a review proc-
ess especially of military and defense strategies. Thus, reforms in AAF (Albanian 
Armed Forces) were prompted by the commitment of Albania to become a mem-
ber of NATO, aiming to ensure not only its security in a troubled region but also to 
further consolidate democracy through non-military conditionality that derived 
from the so-called Washington’s criteria. Given that Albania was among the first 
countries that joined the Council of the North-Atlantic Cooperation, in June 1992, 
and the Partnership for Peace Program in February 1994, there was also a need to 
adapt the goal for becoming a full NATO membership by reviewing military and 

39 Ibid p.2
40 Based on Law 9322, Ar. 84, November, 2004.
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defense strategies.41.

Under the National Defense Strategy in April 2002, the Albanian government ap-
proved the implementation of Partnership Goal package which was part of a new 
plan called AAF Structure and Implementation Plan for the period 2002-2010. 
NATO ‘Membership Action Plan (MAP mechanism) established a program that 
supported assistance in reforming and restructuring the Albanian armed forces, 
including: a) assistance in establishing conceptual framework of the armed forc-
es; b) beginning of a structural reorganization of the army; c) management of 
specific problems as ammunition etch.42 Almost all changes and reforms within 
the AAF were the result of the goal to obtain  NATO membership, which was set 
as the primary objective in the area of security for the Republic of Albania in NSS 
(2000, 2004) and NDS (2000, 2002; 2005; 2007).

The whole process of reforms within AAF was finalized with Albania becoming 
full-fledged member of NATO Alliance during the Bucharest Summit on 3-4 April 
2008.43 The security sector reform within the Armed Forces, stemming from the 
strategic and doctrinaire framework of Albania, fostered the belief of Albania be-
ing de facto member of NATO and had thus strengthened Albania’s position as “ se-
curity exporter” through its participation in operations such as “Iraqi Freedom” led 
by the US coalition forces, NATO/PfP International Security Assistance Force (ISAF) 
mission in Afghanistan under Turkish and Italian command, Operation ALTHEA in 
Bosnia-Herzegovina under German command and recently in the Central African 
Republic and Chad (MINURCAT) under French command.44 Within the region, the 
Albanian army remained a part of the Multinational Peace Force for South-eastern 
Europe (MPFSEE).45 The purpose of this multilateral force is to prevent conflicts 
and support peace, including peacekeeping, peacemaking, peace building, and 
humanitarian interventions within and outside the Balkans under the mandate 

41 Law No. 7816, dated 20.04.1994 “On ratification of the Framework Document on Partnership for 
Peace between the Republic of Albania and North Atlantic Treaty Organization-NATO North (Official 
Journal No. 6, Year 1994, Page 305)
42 Council of Minister Decision No. 763 dated 14.11.2007 “On approval of the Strategy of the Ministry 
of Defence Sector 2007-2013 (Official Journal, No. 174, Year 2007, page 5332);
43 Resolution of the Parliament of Albania “For Albania membership in NATO” (Official Journal No. 7, 
Year 2008, Page 197)
44 Decision of the Albanian Parliament No. 7, dated 15.10.2001 “Albania - Members of the wide Alli-
ance against international terrorism (Official Journal No 4 7 Year 2001 Page1504);Law No. 8932, dated 
25.07.2002 “For deployment a security military force in Afghanistan within the framework of  the inter-
national coalition against terrorism ISAF (Official Journal  No. 47, Year 2002, Page 1416; Law No. 9315, 
dated 11.11.2004 “For deployment of Albanian Peacekeeping company in Bosnia - Herzegovina to take 
part in EU Operation” ALTHEA (Official Journal No. 95, Year 2004, Page 6565); Law No. 9927, dated 
09/06/2008 “The adoption of the normative act with the power of the Law No. 3, at 28/05/2008” The 
deployment in the Republic of Chad and Central African Republic of armed forces company of Republic 
of Albania to participate in Operation EUFOR / TCHAD / RCA EU (Official Journal No102Year 2008, Page 
4493)
45 Law No. 8640, dated 13.07.2000 “On ratification of the” Second Additional Protocol of Agreement 
for the establishment Multinational Peace Force of the Southeast Europe (MPFSEE) (Official Journal No. 
22, Year 2000, Page 1080); Law No. 8816, dated 20/09/2001 for the ratification of the Third Additional 
Protocol of the Agreement of Multinational Peacekeeping Force of Southeast Europe (MPFSEE) 
(Official Journal No. 47, Year 2001, Page 1483)
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of the UN, the OSCE or other international bodies. Since February 2007 SEEBRIG 
participated for 6 months in the NATO-led operation in Afghanistan which was an 
operational test of its credibility.46 

All these initiatives present an evidence of a stronger commitment of Albania’s se-
curity forces to become integrated and operational within the structures of collec-
tive defence, not only globally but also at the regional level.47 However, Albania’s 
participation at the Bucharest Summit on 3-4 April 2008, NATO puts it in front of 
the other conditions of deepening the integration process of the armed forces and 
security structures to a collective defence organization. The new role of a country, 
as a member of NATO, requires quantitative and qualitative changes in terms of 
internal and external security challenges. This shall serve as an incentive to Albania 
in further stages of adaptation of its strategic and doctrinaire framework.

At the same time, national security strategy determines the protection of public 
order and human safety as main instrument for achieving the security. As a result, 
this prompted a reform, particularly the reform within the State Police as it is one 
of the main actors in the security sector. Since the 1997 riots, the reforms of state 
police have been implemented under the EU Police assistance missions.48 In this 
framework, the 1999 State Police Law laid down the foundation for transforma-
tion of state police into a public service, taking into consideration previous steps 
taken back in 1998 when Albania’s Constitution separated the police force from 
AAF.49 For the first time, this law also made distinction between political and sen-
ior police leadership introducing the posting of Police Director General. This steps 
serves as another  indicator of the reform developments.

Meanwhile, due to rising international pressure on the Albanian government to 
fight organized crime and corruption, the state initiated drafting of a set of strate-
gies specifically targeted at the improvement of police reform and increasing pub-

46 Law No. 9471, dated 06.02.2006 “On approval of the normative act with the power of the Law No. 
5, dated 28.12.2004 For sending Albanian military personnel in the composition of Staff SEEBRIGU-t in 
support of peace mission (ISAF) in Afghanistan led by NATO (Official Journal No. 8, Year 2006, Page 162.
47 Amb. Pellumb Qazimi Regional ownership on security issues CËSHTJE TË SIGURISË/SECURITY ISSUES, 
Quarterly Journal , Nr 7, Published by IDM (Institute for Democracy and Mediation), Tiranë, 2008, 
pg 25-35); Another evidence of such commitment of Albanian government to regional cooperation 
it was even the Decision of Council of Ministers No. 134 dated 18.02.2005 “On establishment of the 
Secretariat of the South-Eastern Europe Defence Ministerial Coordination Committee of the (SEDM-CC 
and Politico-Military Steering Committee of South-Eastern Europe (PMSC / MPFSEE) in Albania (Official 
Journal No. 14, 2005, Page 542)
48 Law No. 8896, dated 16.05.2002 “On ratification of the Memorandum of Understanding between 
the Government of the Republic of Albania and the European Community on the status of the Police 
Assistance EC (ECPA) in Albania (Official Journal No. 25, Year 2002, Page 810); Law No. 9152, dated 
06.11.2003 “On ratification of the Memorandum of Understanding between the Government of the 
Republic of Albania and the European Community on the Status of the Police Assistance Mission of the 
European Community in Albania (PAMECA) (Official Journal No. 100, Year 2003, Page 4301 )
49 Law No. 8553, dated 11.11.1999 “On State Police (Official Journal No. 33, Year 1999, Page 1280). 
When right wing collation came in power in July 2005 it initiated a new one as Law No. 9749, dated 
04.06.2007 “On State Police (Official Journal No. 73, Year 2007, Page 2171). It raised a lot of concerns 
among certain experts because there were allegations that it was used to remove certain high rank 
police officers from their job positions. However both laws were drafted and assisted by EU Police As-
sistance Mission
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lic safety. Regarding security aspects in the field of public order and combating 
organized crime, the strategic and doctrinaire framework of Albania has been re-
cently equipped with a set of strategies adopted by the Albanian government.50 

Conclusions 

In conclusion we can note that strategic framework on security and defense, rely-
ing upon an appropriate assessment of human and financial capacities, constitutes 
the right step towards ensuring a safe environment in the country and beyond. 
At this very historical moment, any strategic analysis may go through traditional 
(or “semi-traditional”) aspects, particularly those of the geo-economic field, show-
ing potentially high level of stability and greater opportunities for cross-border 
cooperation and foreign investments. It is for this reason our diplomacy, based on 
the fundamental document of our foreign policy (upcoming strategy of national 
security), should be even more oriented towards the economic and pragmatic 
realm. It should identify concrete alliances, properly classify priorities (taking into 
account the reality), identify geo-economic and geo-strategic position in accord-
ance with our national goals determined by the strategic doctrinaire framework. 

On the other hand, the strategic documents that include specific strategies for se-
curity, defense and military, should be harmonized among themselves and should 
go through a transparent process of proper evaluation of CRT and subsequent 
adjustments in accordance with the available resources and security institutions 
in the country. That is why legal framework exists. It facilitates activities and fills in 
the gaps in coordination among state security institutions. In the case of Albania, 
one can notice lack of coherence and an overlapping between the three strate-
gies: National Security Strategy, Defence Strategy, and Military Strategy. They deal 
with the concept of national security without a clear definition of the respective 
roles. We can also note a lack of a model for evaluating the risks, threats, and chal-
lenges coming either from local sources or from the international environment. 
In this context, the strategic documents of Albania have to be formulated in ac-
cordance with the clear timetable, where risks and challenges need to be faced in 
short, mid, and long terms.

50 Decision No. 674 dated 07/12/2001 for approval of the National Strategy to Fight against Trafficking 
in Human Beings (official bulletin No. 59, Year 2001, Page 1859); Decision No. 292 dated 07.05.2004 
“On approval of the Strategy National Anti - drug 2004-2010 “(Official Bulletin No. 31, Year 2004, page 
2539); Decision No. 171 dated 11.02.2005” On approval of the National Strategy against Child Traffick-
ing and Protection of Children Victims of Trafficking and an additional CMD No. 8, dated 05.01.2002 
“On establishment of the State Committee to Fight against Trafficking in Human Beings” (Official 
Bulletin No. 21, Year 2005, page 808); Decision No. 668 dated 29.09.2007 “On approval of the National 
Strategy” Integrated Border Management Action Plan (Official Bulletin No. 147, Year 2007, Page 4087); 
Decision No. 14, at 09/01/2008 “On approval of the Public Order Sector Strategy and Plan Enforcement 
Action Strategy 2007-2013 State Police (Official Bulletin No. 5, Year 2008, Page 99); Decision No. 522, at 
23/04/2008 “On approval of the National Action Plan for the Fight against trafficking in vehicles motor 
(Official Bulletin No. 72, Year 2008, Page 3156); Decision No. 1083, at 23/07/2008 To approve the Na-
tional Strategy to Fight against Trafficking in Human Beings 2008-2010 and Supplementary Document 
“National Strategy for Combating Trafficking Children and the Protection of Children Victims of Traf-
ficking (Official Bulletin No. 131, Year 2008, Page 5775); Decision No. 1140, 30/07/2008 For approval 
at inter-sector Strategy to Fight against organized crime, trafficking and terrorism (Official  Bulletin No. 
138, Year 2008, Page 6124)
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Defining a strategic concept of defence and security (based on power and “weight” 
Albania has as a regional and global actor), remains a priority task for any strategic 
doctrinaire framework. Due to Albania’s membership in a collective defense or-
ganization, such is NATO, it is more than important to assess all security impacts, 
risks and benefits stemming from such engagement. 

Due to the abovementioned reasons, the process of formulation, design and im-
plementation of the concept of national security strategy should be developed 
in accordance with specific assessments of the country’s weight in the global 
structure of regional security. Albania’s membership in NATO, obtained at the Bu-
charest Summit on 3-4 April 2009,  brought new conditions in the process of as-
sessment of security threats. As a NATO member country, Albania is now required 
to conduct quantitative and qualitative changes as regards security challenges 
inside and outside the country. This is because NATO membership puts Albania in 
the new position of structural adjustments in the security sector.

From the risk classification perspective, the national security strategy should not 
simply follow geographic distribution (global, regional or local), but within each 
of them  it should determine the degree of intensity and the ways to face them 
in short, medium and long terms. Differentiation and prioritization of these risks 
should necessary be associated with other aspects, rather than the use of classical 
concepts such as the sovereignty, territorial integrity, development of the rule of 
law, democratic institutions, freedoms and human rights etc. In this way, the na-
tional security strategy should be designed taking as spotlight an interlinked con-
cept of human security depending on the importance that it presents in certain 
areas (i.e. food, environmental, social, political, road security etc.). 51 The so-called 
“institutional triangle” (Parliament, Government, President) has to play the most 
important role in achieving a stable security environment. Such assumptions lead 
to a further legal clarification, by better separating their roles within security field, 
in order to guarantee and coordinate a sustainable performance of all relevant 
institutions.

Regarding the process of drafting, approving, and reviewing national security 
documents, the necessary amendments should be made at the Albanian legisla-
tion, providing for a broad participatory approach, including the civil society ac-
tors and stakeholders. Also, the final version of these strategic documents has to 
be approved by the Parliamentary Commission, through a qualified majority vote 
and by setting a clear timetable to periodically monitor and review the institutions 
responsible for its implementation. Based on their competencies and procedures 
the Commission can hold hearings with interest groups and representatives of 
civil society, thus making this process more inclusive and accountable.

Bearing in mind the recent political and economic developments in Albania, eve-
ry new strategic document of national security and defense should pay a greater 
attention to critical infrastructure. This infrastructure is growing rapidly, including, 
not only traditional infrastructure (road tunnels, bridges, oil pipelines, dams) but 
also networks of electronic databases, important for human security (fingerprint, 

51 See also: Backgrounder on human security in Albania, IDM, Tirana 2009, p. 60, which is the first 
paper drafted by a group of experts at the IDM (Institute for Democracy and Mediation) in terms of 
human security concept
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blood groups, fiscal or banking information).

Finally, taking into consideration the size, resources and problems inherited from 
the past communist regime, as well as the long transition period, it is important 
that Albania now moves towards creation of a genuine concept and strategic 
doctrinaire framework of national security focusing more on human security.

Bibliography

Arbana, L. (2003) ‘Understanding Defence and Security In Correlation to Civil Society 
and Media’, Tirana: Albanian Institute for International Studies. 

Backgrounder on human security in Albania. (2009) Tirana: IDM.

Baka, B. (2009) ‘Albania: Threats  and perceptions of security’, Cështje të Sigurisë/
Security Issues, vol. 11, pp.  74-90.

Caparini, M. (2004) ‘Civil Society and Democratic Oversight of the Security 
Sector: A Preliminary Investigation’, Working Paper No. 132, Geneva: DCAF.

Cili, H. (2003) ‘Security and Defence – Civil Society and the Media’ in Trapans, J. 
and Fluri, H, in Defence and Security Sector Governance and Reform in South East 
Europe, Vol. 1 & 2, Geneva: DCAF and Center for Civil-Military Relations. [26. 3. 
2003]

European Commission (2003), ‘Albania stabilization report 2003’, Brussels, 
[Online], Available: http://ec.europa.eu/enlargement/pdf/albania/com03_339_
en.pdf

Hroni, S. and Qazimi, P. (2007) ‘View from Albania - Study on assessment of 
regional security threats and challenges in the Western Balkans’, in Gyarmati, 
I. and  Stancic, D. (eds.) Study on the Assessment threats of Regional Security and 
Challenges in the Western Balkans, Geneva: DCAF.

Matei, F. (2009) ‘Combating against terrorism and organized crime :Common 
approach of Southeast Europe’  Cështje të Sigurisë/Security Issues, vol.  14 , pp.  84-
111.

Qazimi, P. (2008) ‘Regional ownership on security issues’, Cështje të Sigurisë/
Security Issues, vol. 7,  pg 25-35.

Vickers, M. and Pettifer, J. (1997) ‘Albania: From Anarchy to a Balkan Identity’, 
London: Hurst & Company.

Watkins, A. (2007) ‘NATO and Balkans: Model for a Wider Integration’, Cështje të 
Sigurisë/Security Issues, vol. 5, IDM (Institute for Democracy and Mediation), pp. 
41-51.

A
L

B
A

N
IA



 N
o

 T
it

le
Ca

te
go

ry
W

id
th

 
 

 
 S

ou
rc

e
 S

ec
to

r
 P

ro
te

ct
in

g
 R

em
ar

k
Ch

R
Th

G
R

N
PN

P

1
Lo

ca
l a

nd
 re

gi
on

al
 c

ris
is

 
+

 
 

+
 

 
 

U
ns

ta
bl

e 
ne

ig
hb

ou
rh

oo
d

Po
lit

ic
al

A
lb

an
ia

N
SS

 
 

 
 

 
 

 
 

 
M

ili
ta

ry
 

 

2
G

lo
ba

liz
at

io
n

+
 

 
+

 
 

 
 

G
eo

po
lit

ic
s

Po
lit

ic
al

A
lb

an
ia

N
SS

 
 

+
 

G
lo

ba
l e

co
no

m
y 

Ec
on

om
y

A
lb

an
ia

 
 

 
 

 
 

 
 

 
 

Sc
ie

nc
e

 
 

3
W

M
D

 P
ro

lif
er

at
io

n
 

+
 

+
+

 
 

 
Te

rr
or

is
t g

ro
up

s
Po

lit
ic

al
A

lb
an

ia
N

SS
 

 
 

 
O

rg
an

iz
ed

 c
rim

e
Cr

im
in

al
Re

gi
on

N
M

S 
an

d 
N

D
S

 
 

 
 

 
 

 
 

 
 

In
te

rn
at

io
na

l c
om

m
un

ity
 

4
O

rg
an

iz
ed

 c
rim

e 
(a

ll 
tr

affi
ck

in
g 

an
d 

m
on

ey
 la

un
dr

y)
 

 
+

 
+

+
 

 
O

rg
an

iz
ed

 c
rim

e
Cr

im
in

al
A

lb
an

ia
N

SS
 

 
 

 
 

 
 

 
 

 
Re

gi
on

 

5
Et

hn
ic

al
 c

la
sh

es
 

+
 

 
+

 
 

 
U

ns
ta

bl
e 

ne
ig

hb
ou

rh
oo

d
Po

lit
ic

al
A

lb
an

ia
N

D
S

 
 

 
 

 
 

 
 

 
M

ili
ta

ry
 

 

6
Te

rr
or

is
m

 
+

 
+

 
 

 
 

Te
rr

or
is

t g
ro

up
s

Po
lit

ic
al

A
lb

an
ia

N
SS

 a
nd

 N
D

S
 

 
 

 
 

Id
eo

lo
gi

ca
l

Re
gi

on
 

 
 

 
 

 
 

 
 

 
Re

lig
io

us
In

te
rn

at
io

na
l c

om
m

un
ity

 

7
Re

gi
on

al
 c

ris
is

+
 

 
 

+
 

 
 

U
ns

ta
bl

e 
ne

ig
hb

ou
rh

oo
d

Po
lit

ic
al

A
lb

an
ia

N
M

S 
an

d 
N

SS
 

 
 

 
 

M
ili

ta
ry

A
lb

an
ia

 

8
Sp

re
ad

 o
f l

ig
ht

 a
rm

s 
in

 p
op

ul
at

io
n 

ha
nd

s
 

 
+

 
 

+
+

+
W

ea
k 

st
at

e
Pu

bl
ic

 O
rd

er
A

lb
an

ia
A

ll
 

 
 

 
 

 
 

 
 

 
 

 
 

 
 

 
 

 
 

 

9
D

om
es

tic
 tr

an
si

tio
n

 
+

 
 

 
+

+
 

D
om

es
tic

 in
st

ab
ili

ty
Po

lit
ic

al
A

lb
an

ia
 

 
 

 
 

 
Ec

on
om

y
 

 
 

 
 

 
 

 
 

 
 

So
ci

al
 

 

10
Ju

di
ci

al
 re

fo
rm

+
 

 
 

 
+

+
+

D
om

es
tic

 re
fo

rm
 p

ro
ce

ss
es

Po
lit

ic
al

A
lb

an
ia

 
 

 
 

 
 

 
 

 
 

So
ci

al
 

 

11
Tr

an
sn

at
io

na
l t

hr
ea

ts
 (m

os
tly

 o
rg

an
is

ed
 c

rim
e)

 
 

+
 

 
+

+
+

U
ns

ta
bl

e 
st

at
e 

in
st

itu
tio

ns
Pu

bl
ic

 o
rd

er
A

lb
an

ia
N

SS
 

 
 

 
 

 
 

 
 

 
 

 
12

N
at

ur
al

 d
is

as
te

rs
 

+
 

 
+

+
+

+
N

at
ur

e
So

ci
al

A
lb

an
ia

N
SS

13
Te

ch
no

lo
gi

ca
l a

cc
id

en
ts

 (a
m

m
un

iti
on

s 
- e

xp
lo

si
on

s)
 

 
+

 
 

+
+

+
A

m
m

un
iti

on
 d

is
m

an
tli

ng
H

um
an

A
lb

an
ia

N
D

S
 

 
 

 
 

Po
lit

ic
al

 
 

 
 

 
 

 
 

 
 

 
M

ili
ta

ry
 

 

14
Ep

id
em

ic
s 

an
d 

in
fe

ct
io

ns
 

+
 

+
+

+
+

+
H

ea
lth

 c
ar

e
So

ci
al

A
lb

an
ia

N
SS

 
 

 
 

 
 

 
 

 
 

Re
gi

on
 

15
M

in
es

 
+

 
 

 
 

+
+

H
ea

lth
 c

ar
e

So
ci

al
A

lb
an

ia
 

16
 

A
tt

ac
ks

 o
n 

in
fo

rm
at

io
n 

an
d 

co
m

m
un

ic
at

io
n 

ne
tw

or
ks

 
Cr

iti
ca

l I
nf

ra
st

ru
ct

ur
e 

(t
un

ne
ls

, d
am

ps
, e

tc
.)

 
+

 
 

 
+

+
+

Co
m

m
un

ic
at

io
ns

So
ci

al
A

lb
an

ia
N

M
S

Ta
bl

e 
2.

 C
ha

lle
ng

es
, R

is
ks

 a
nd

 T
hr

ea
ts

 in
 A

lb
an

ia







35

Security Policies in the Western Balkans 

Bosnia and Herzegovina
Kenan Dautović

Introduction

Strategic thinking has already adopted the modern meaning of the term security 
as a broader approach to the one state’s overall capabilities responding to an ever 
growing array of threats and challenges brought about by the era of globaliza-
tion, compared to a traditional security which tended to deal mostly with armed 
forces and adverse militaries threatening the country’s sovereignty and territorial 
integrity. However, the main security-related terms such as policy, strategy and 
doctrine have preserved their scientific meanings as well as their interdependent 
correlations. This basically means that policy stands for a general idea or a concept 
of what is to be done; strategy represents ways of using resources in pursuing 
goals; whereas doctrine’s role is to deal with lessons learned, framing them into 
the set of tenets, principles etc. (Beridan, 2008: 22-55; Dujović, 2005: 27-90). 

When it comes to the strategic-doctrinal security framework of a particular state, 
experience suggests that there is no “one-size-fit-all”, as every country has found 
its own way to articulate security aspirations. The reasons for choosing different 
approaches and, consequently, names of related documents could also be of in-
terest for the academic community, but it is not relevant for this particular study. 
As far as Bosnia and Herzegovina (BiH) is concerned, it has reflected its security 
intent in the Security Policy, Defense Policy and Defense Review as key docu-
ments of conceptual nature and strategic importance, whereas main doctrinal 
documents of strategic importance are the Military Strategy and Military Doc-
trine. However, it is to be stressed that the Constitution and related laws, as crucial 
strategic documents of normative kind as well as different Reform Commissions’ 
Reports, constitute important documents relevant to its current security estab-
lishment. We will be referring to them to the extent we deem appropriate. 

Context

Having gone through a terrible war of 1992-95 which was stopped by the General 
Framework Agreement for Peace, generally known as Dayton Peace Agreement, 
BiH has been a subject of several different but concurrent transition and recon-
struction efforts: the transformation to a parliamentary democracy and market-
based economy; physical reconstruction of its living and economic infrastructure 
being ruined by the war, social reconstruction of its society being broken apart 
while facing its real statehood after a long time. This is why the Defence Reform 
Commission (2005: 11) states that “no other transition state in Eastern Europe or 
South Eastern Europe has had to face these combined challenges”. Given the fact 
that the Dayton Accords provisions represented the lowest common denomina-
tor, both security and defense arrangements were delegated to the Entities’ au-
thorities, whereas the Dayton Constitution (1999: 53) provided for one state-level 
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defence body whose role was vague and uncertain. Pursuant to the Article 5b, 
members of the Presidency, who by virtue of their office were also members of 
the Standing Committee, were the authority for the appointment of members of 
the Standing Committee on Military Matters (SCMM) whose role was to “coordi-
nate activities of the Armed Forces in BiH”. Still, on BiH’s way towards a self-govern-
ing and self-sustaining political system, the Defense Reform, usually functioning 
as a driving force for other reform undertakings, played an important role in the 
establishment of the current state-level security system. Along with the pressure 
from international organizations and the political will demonstrated by political 
and defence players in the country, the very organization of this system demand-
ed a reform to respond to new challenges and requirements. 

Title of the strategy Adopted – date Amendment

1. General Framework Agreement for Peace 21 November 1995

2. Security Policy 8 February 2006 No

3. Defense Policy May 2001 26 November 
2008

4. Military Strategy May 2009 No

5. Military Doctrine 27 November 2003 ongoing

6. Defense Review Started in April 
2009 (ongoing)

7. Defense White Paper June 2005 No

8. Strategy for Combating Terrorism May 2006 No

9. Strategy for Preventing Money Laundry 
and Financing Terrorist Activities in Bosnia 
and Herzegovina

2009 No

10. Strategy for Fighting Organized Crime September 2009 No

11. Strategy for Fighting Corruption 2009 No

12. Strategy for Controlling, Preventing and 
Fighting Drugs March 2009 No

13. Mine Action Strategy 2002 2009
       

Table 3: Strategic documents of B&H

In May 2001, the Presidency of BiH adopted the Defense Policy which defined 
BiH goals in an area of defence for the first time. The aim of the document was 
to define BiH defence policy as a “part of the Security Policy, based upon Dayton 
Agreement and BiH’s needs to participate in global and regional integrations” as 
a “transparent commitment of BiH constituent peoples, citizens and both entities 
in pursuing the lasting peace, security and prosperous life” (Defence Policy, 2001: 
6-7). BiH Presidency, on 10 July 2001, officially announced BiH’s commitment to 
join the PfP and NATO, which implied that all political structures in Bosnia and 
Herzegovina should undertake a series of steps, reforms and changes in order to 
meet all necessary conditions and requirements for the accession to the Alliance. 
BiH commitment to Euro-Atlantic integrations was additionally reinforced by the 
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“General Direction and Priorities for Pursuing BiH’s Foreign Policy”, signed by the 
Presidency in March 2003.

BiH’s specific path to international security organizations included their engage-
ment in the situations which were not seen in other countries. The Decision of 
the then High Representative, Paddy Ashdown, of 8 May 2003 (DRC, 2003: 255-9), 
helped a lot in overcoming certain weaknesses and problems in functioning of 
the BiH’s security system. This Decision was augmented by the then NATO Secre-
tary General, Lord George Robertson, in December 2003, when he set the follow-
ing benchmarks which BiH must meet in order to join the PfP:

Develop BiH Security Policy;1.	
Ensure a state-level democratic and parliamentary oversight over the BiH 2.	
armed forces;
Ensure a state-level command and control over BiH armed forces, which will 3.	
include the state-level Ministry of Defence;
Ensure a full transparency of plans and the budget;4.	
Develop a common doctrine and common standards for training and equip-5.	
ping of armed forces;
Fully overcome the internal political divisions, support the strengthening of 6.	
the state-level institutions and promote cooperation, reconciliation and sta-
bility in the region;
BiH political leadership should fully support the return of refugees and dis-7.	
placed persons; 
Meet the requirements under the Dayton Peace Agreement pertaining to the 8.	
detention of persons indicted for war crimes.

The Defense Commission submitted proposals for the new BiH defence structure 
and mission of its Armed Forces vectored towards the Euro-Atlantic integrations.
These proposals were accommodated by the Law on Defense and the Law on 
Service in the Armed Forces of BiH entering into force in 2003 and 2005.

At its 4th session in June, the SCMM accepted the Military Doctrine and it was 
endorsed by the BiH Presidency in November 2003. This document “sets forth the 
tenets and principles that govern the Armed Forces of BiH in the implementation 
of the tasks described in the Defence Policy” (DRC, 2003: 72).

In February 2006, the Presidency of Bosnia and Herzegovina endorsed the Secu-
rity Policy of BiH as a document which defines the overarching state goals in the 
area of security and the role of its institutions in pursuing these goals.

According to the Presidential Decision on the Size, Structure and Locations of 
the Armed Forces of Bosnia and Herzegovina adopted in July 2006, BiH’s Armed 
Forces were confirmed as a professional, single military force organized and con-
trolled by the State.

Finally, the updated BiH Defense Policy was endorsed by the Presidency in No-
vember 2008, its goal being “the establishment of basic parameters for the func-
tioning of the elements of the defence system in achieving BiH’s defence goals, as 
well as the general state security objectives and priorities in pursuing its foreign 
policy” (Defence Policy, 2008: 6).
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Security Policy

The development and adoption of the Defence Policy of Bosnia and Herzegovina 
was a starting point and the basis for the development of BiH security policy and 
security system, despite the fact that the security logic and principles require the 
reversed order. In other words, the elements of special policies which are integral 
parts of the security policy should be derived from the security policy, whereas 
the security policy should be taken into account in the process of development 
of the security-related legal documents, while defining missions and tasks of the 
newly established security structures, etc. In drafting the elements of the BiH Se-
curity Policy, efforts were made to achieve a consistent approach on the basis 
of which the Council of Ministers was responsible for the shaping and integrat-
ing those elements. At its 82nd session, the Council of Ministers established an 
inter-agency working group for drafting the BiH Security Policy. After the working 
group had finished its work, the Council of Ministers compiled a final version of 
the BiH Security Policy in December 2006, and the BiH Presidency adopted it on 
8 February 2006. 

The Security Policy of Bosnia and Herzegovina (2006: 1) is a document that “de-
fines a long-term and coherent strategy, and provides a framework and directions 
for the establishment of the system, structures and all mechanisms necessary for 
the efficient functioning of the security sector”. The executive authorities of BiH 
will be responsible for developing the document, given their inherited capacity 
to coordinate proper utilization of intelligence and security, military, economic, 
diplomatic, technological, information and other resources in achieving the se-
curity goals. 

In strategic terms, the Security Policy, “as part of the state policy, implies an or-
ganized implementation of measures and activities” that ensure a successful and 
long-term protection of fundamental values in BiH and the “optimum employ-
ment of available resources”. It defines security goals on the “basis of the iden-
tified challenges” and, by implementing all elements of power, strives to “build 
peace, security and prosperity of the citizens of BiH”.

As far as its realization is concerned, the institutions and bodies at all levels of 
legislative and executive authorities in BiH are responsible for the implementa-
tion of the Security Policy. More specifically, the Presidency adopts the Security 
Policy (2006: 18) with the “aim of providing strategic guidelines in the fields of for-
eign affairs and defence”, while ensuring the BiH Parliamentary Assembly’s timely 
information on strategic security and defence issues. The parliamentary bodies 
at State, Entity and Cantonal levels represent the “institutional, political level of 
modeling and implementing” legislative elements of the Policy, defining “legal 
framework and long-term guidelines” and ensuring “material preconditions for its 
implementation”.

The Council of Ministers and entity governments are then in charge of imple-
menting it, thus preserving the main responsibility for the security system’s over-
all functionality.

It is important to note that the Security Policy provides new constitutional com-
petencies to the state of BiH in the field of security, which were not envisaged at 
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all by the General Framework Agreement for the Peace in Bosnia and Herzegovina 
(GFPA) and Annex IV hitherto – the BiH Constitution. Commenting the relation-
ship between constitutional and defense reforms in Bosnia and Herzegovina, the 
SFOR Commander, Brigadier General Steven Schook said: “The defence reform 
represents a constitutional reform, though on a separate track.” (Cikotić, 2008).  

Defence Policy

The defense reform process played an important role in the establishment of the 
current state-level security system in Bosnia and Herzegovina. Both practically 
and politically, it became a driver of positive changes and reforms to upgrade and 
interconnect the system as a functional whole at state level. Along with pressure 
from international organizations and the political will demonstrated by political 
and defense players in the country, the very organization of this system demand-
ed reform to respond to new challenges and requirements. Pursuant to the De-
fense Policy document (2008: 4), “The goals of BiH in the area of defence support 
the achievement of the general security goals defined by the Security Policy of 
BiH as well as foreign policy’s priorities set by the ‘General Direction and Priorities 
for Pursuing BiH’s Foreign Policy’”.

As such, it defines a basic defence concept of BiH; engages defence resources in 
addressing the long-term security challenges and risks; projects basic principles 
for the AF BiH’s utility linked to its future development; and it helps the establish-
ment of the overall BiH’s defence capacities (Odbrambena politika, 2008: 6).

The Defense Policy (2008: 7) recognizes BiH’s awareness and acceptance of the 
collective security concept as the basis for the long term military strategy. The first 
step in that direction would be a full-fledged NATO membership which would, 
by definition, help the protection of its sovereignty and territorial integrity. Even 
though one country’s armed forces should be developed to address military 
threats in the first instance, the Defense Policy of BiH (2008: 19) acknowledges 
the need for the development of versatile forces that will be capable of dealing 
with an ever-demanding environment of today’s world. There are three consoli-
dated areas for their possible deployment: defence activities, assistance to civilian 
authorities and peace support operations.

In general terms, the document emphasizes the prospective participation in the 
European and Euro-Atlantic integrations while achieving a sufficient level of sta-
bility, which would ensure the end of the international military presence in the 
country and taking a full responsibility for its own security. This is why defence 
reform is seen a vital part of the overall security sector reform, and this is why it 
will be a continuous activity, unless and until these goal are obtained.

Military Strategy

In the Introduction part of theMilitary Strategy (2009: 5-6), it is stated that it “sup-
ports the security policy goals and implements the BiH Defence Policy”. The Mili-
tary Strategy, therefore, “emphasizes the goals, functions and required capabili-
ties based upon the strategic guidance and security environment analysis”. Apart 
from the Security and Defence Policies which provide a wider strategic context 
for using military capabilities together with other elements of power, the Military 
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Strategy “focuses on the military engagement by defining the intertwined mili-
tary objectives” which helps commanders to identify the necessary capabilities. 
An unspecified and complex environment thus requires a “capability-based ap-
proach” which is less focused on specific adversaries, possible conflict areas or the 
ways enemies would fight; it requires adjustable forces being capable of operat-
ing in a wider spectrum of different scenarios.

Whereas the Defence Policy sets four different strategic objectives, the Military 
Strategy (2009: 14-6) defines the three main military goals. defence of BiH and 
its citizens will be performed by deterrence; preventing surprise attack; strategic 
directions’ protection; defence activities within the country, and by winning over 
the enemy. The participation in peace support operations would be pursued by 
conducting peace support operations, opposing threats near the source (terror-
ism), promoting security; while assistance to civilian authorities will be performed 
under the motto “Forces of the state of BiH and all its citizens”, thus providing help 
in fighting fires, major flooding, earthquakes, etc.; as well as in conducting the 
humanitarian de-mining. 

Military Doctrine

As already mentioned, the “current” Military Doctrine document was accepted by 
the Presidency in November 2003. Since then it has almost lost all its credibility, 
given the fact that it has been outdated by the events while a new document is 
in its preparation phase. The Doctrine (2003: 3) deals with the “necessary capa-
bilities of the Armed Forces in BiH”, such as “the protection of sovereignty and 
territorial integrity, aid to civilian authorities and participation in peace-keeping 
operations”.

While the Protection of Sovereignty and Territorial Integrity issues are related to 
the major military operations representing artificial symbiosis of the Army of the 
Federation of BiH’s US-like concept combined with the elements of the ex-Yugo-
slav Army’s approach and cherished by the Army of the Republic of Srpska, the 
Aid to Civilian Authorities was promulgated by the Presidency Conclusion from 
September 2002, dealing with the procedures in the case of “Passing Through the 
Territory of Another Entity” or “Support of Another Entity Armed Forces” (Military 
Doctrine, 2003: 51-3). As for the Participation in the Peace Keeping Operations, 
it was an adjusted version of the Allied Joint Publications – 3.4.1, named “Peace 
Support Operations”.

However, some elements are still relevant for this article and these are enumer-
ated defence-military and ecological risks being drawn from the then Defence 
Policy (2001).

Defence-military risks include:

The failure of BiH to join or delay joining the Euro-Atlantic, European and sub-•	
regional security and other integration structures and processes,
Insufficiently developed or not fully applied procedures for international co-•	
operation and early warning,
Illegal armament transfers, creation of maintenance of risky armament accu-•	
mulation, as well as potential spread of weapons of mass destruction,
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Terrorism represents a permanent threat, just as the potential creation and •	
activities of illegal armed groups represent a real threat to BiH and its citi-
zens;
while ecological risks comprise:•	
Earthquakes, forest fires, floods, landslides and other natural disasters,•	
Technical and technological disasters such as industrial pollutions, disposal •	
of nuclear waste, solid waste and military waste in BiH territory or in its im-
mediate vicinity,
Degradation of arable land and destruction of forest resources,•	
Pollution of the sources of potable water, slow development and application •	
of generally accepted environmental protection standards and conventions 
may slow down inclusion of BiH into wider integration processes. 
The vast areas still contaminated with land mines (Military Doctrine, 2003: 19).•	

Defence Review

Among 31 Partnership Goals that BiH has agreed upon within the Partnership Re-
view and Planning Process (PARP), the Ministry of Defence of BiH initiated the De-
fence Review process which particularly aimed at reviewing the AF BiH’s current 
structure and its ability to address all challenges and risks facing BiH. The process 
should help the AF BiH’s optimization with concrete Modernization Plan.
A very first draft is to be submitted by mid-2010, after which it would be pending 
endorsement by the Council of Ministers, Presidency and Parliamentary Assembly 
of BiH.

Given the deteriorating political situation and the upcoming elections in October 
2010, the document does not embrace the whole security system, in which case it 
would have been called the Strategic Defence Review, but only defence structure 
the Ministry of Defence is responsible for.

Despite this, the reduced scale has engendered the need for conducting analyses 
that are relevant for a wider security system, particularly the analysis of the BiH’s 
strategic environment, as well as of threats, challenges and risks.

Police Reform

Even though there is no Ministry of Interior of BiH as the top state institution deal-
ing with all aspects of internal security, some relevant factors are worth mention-
ing when considering the topic of research.The Ministry of Security that has been 
established as a part of the overall Security Sector Reform in BiH has got only a 
coordinative role when it comes to any sort of deployment of the regular police 
forces in BiH. This practically means that the police forces belong to the entity, 
district and cantonal levels of state organization lacking proper capacities for ad-
dressing the cross-country risks and challenges.

On the other hand, there are several institutions which are being designated to 
operate at the state level, such as: the State Investigation and Protection Agen-
cy, the Intelligence and Security Agency, Border Police, BiH Interpol, etc. Such a 
compartmentalization has resulted in lacking a consolidated and harmonized ap-
proach in dealing with different threats  in the field of internal security, as well as 
in the non-existence of a single comprehensive strategy in that regard.
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Still, the whole spectrum of risks and threats has not been left unanswered, given 
the fact that there are several individual strategies addressing the issues of terror-
ism, organized crime, corruption, de-mining, etc.

The Strategy for Combating Terrorism in Bosnia and Herzegovina

As it has clearly been admitted in the Strategy’s Introduction (2006: 3), “the prob-
lems in the field of combating terrorism in BiH are evident”, while “the existing 
infrastructure (both legislative and institutional)” is insufficient to address a grow-
ing threat “posed by potential terrorist attacks”. This is why the Strategy aims to re-
view the current situation and “set priority tasks whose realization will contribute 
to establishing a comprehensive system for combating terrorism.”

Pursuant to the Strategy’s (2006: 12-5) provisions; 
The Prosecutor’s Office of Bosnia and Herzegovina is responsible for “investi-
gations and prosecution of crimes under the CPC BiH”. In addition, the Council 
of Ministers of BiH established in 2004 a Task Force for combating terrorism and 
strengthening capacities, which operates under the leadership of the Prosecutor. 

The Intelligence and Security Agency of Bosnia and Herzegovina is responsible 
for “collecting and analyzing intelligence related to security threats” to Bosnia and 
Herzegovina, both within and out of the country, “including terrorism and inter-
national terrorism”.

The Ministry of Security of Bosnia and Herzegovina pursues its responsibility 
directly or through its subordinate units or agencies.
The Anti-Terrorism Department monitors the “implementation of international 
conventions and executes international cooperation.”

The State Investigation and Protection Agency (SIPA), by means of its Financial 
Intelligence Unit (FIU),  “collects, receives, analyzes, investigates and forwards to 
BiH Prosecutor’s Office the information and data in accordance with the Law on 
Prevention of Money Laundering and Funding Terrorism.”  
The Criminal Investigation Department provides “operational assistance to FIU, 
discovers and investigates crimes of terrorism, finds and apprehends perpetra-
tors and collects intelligence and information on crimes.” The Anti-terrorism Unit 
is a part of this department. The Witness Protection Department implements “pro-
tection of witnesses in accordance with laws and regulations” of BiH in this field. 
The Special Support Unit provides assistance to the FIU and other departments by 
“ensuring additional police tactics, equipment and staff, when stronger security 
measures are called for.” 

The Border Police of BiH (BP BiH) performs “supervisions and control of state bor-
der and implements the Law on Movement and Stay of Aliens and Asylum.”

Within its jurisdiction, the Interpol NCB Sarajevo undertakes a number of activi-
ties with the view to “realizing efficient cooperation and exchange of information 
between law enforcement agencies in BiH and the corresponding agencies in 
other countries, members of the Interpol.”
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The Ministry of Defence of BiH’s competencies, with regard to combating terror-
ism, are: “establishing the procedure for approving military assistance to civilian 
authorities in case of natural disasters, under the authority granted by the Presi-
dency of Bosnia and Herzegovina; activating reserve units for all operations, ex-
cept planned training; and deployment or use of any part of armed forces outside 
Bosnia and Herzegovina for all operations.”

The Ministry of Civil Affairs of BiH is responsible for issuing “citizenship, entry 
and registration of citizens, protection of personal data, registering places of per-
manent and temporary residence, personal documents, travel documents, de-
mining.”

The Ministry of Foreign Trade and Economic Relations of BiH is responsible for 
the “implementation of the Law on Import and Export of Arms and Military Equip-
ment and Controlling Import and Export of Products with Dual Purpose, and the 
Law on Production of Arms and Military Equipment.”

The Ministry of Transport and Communications of BiH’s Civil Aviation Directo-
rate (BH CAD) is responsible for the “civil aviation safety in BiH.”

At the Entity and District levels there are several institutions and bodies such as: 
The Ministry of the Interior of BiH with its departments: Department for Combating 
Terrorism, Intelligence Department, Anti-terrorism Unit; The Ministry of the Interior 
of RS with its departments: Department for Criminal Intelligence Analysis, Coun-
ter-Sabotage Department of the Criminal Police Administration; Police of Brčko 
District. With regard to countering funding terrorist activities at the Entity level, 
the following institutions are involved: The Ministry of Finance of FBiH - Financial 
Police, and The Ministry of Finance of RS; also, the Banking Agencies of FBiH and RS. 
Entity Civil Protection Directorates actively cooperate with the Ministry of Secu-
rity’s Sector for Civil Protection. 

Strategy for preventing money laundering and financing terrorist activities in 
Bosnia and Herzegovina

As a subordinate strategy to the Strategy for Combating Terrorism in BiH, the 
Strategy for Preventing Money Laundering and Financing Terrorist Activities 
(2009: 17-9) provides the main input for the Action Plan which is to be imple-
mented over the period 2009 – 2013. This input comprises several objectives to 
be achieved:

Developing mechanism for reporting and cooperation between the public •	
and private sectors,
Strengthening the information exchange among BiH’s authorities,•	
Ensuring a comprehensive investigation, criminal prosecution and court •	
processing,
Development and implementation of a pro-active approach to international •	
cooperation,
Developing and harmonizing the legal framework of BiH, and•	
Enhancing public information and development of joint educational pro-•	
grams for the public and private sectors. 
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The Plan for Civil-Military Cooperation in Answering Terrorist Attacks and Dealing 
with the Consequences

The most detailed document providing a clear distribution of designated tasks 
to be performed in different phases of the response is the Plan for Civil-Military 
Cooperation in Answering Terrorist Attacks and Dealing with the Consequences. 
The Plan (2-3) aims to preventing or minimizing consequences of possible terror-
ist attacks through elevating readiness of the BiH’s institutions, entities and Brcko 
District for addressing this global challenge.”

BiH’s Strategy for Fighting Organized Crime

Organized crime, in accordance with the Strategy’s (2009: 3) provisions, “among all 
other kinds of crime, represents the most complicated and most dangerous  type 
of crime due to its ability to adapt to different conditions and situations linked to 
the possibility of using the contemporary scientific-technological achievements 
in pursuing different illegal activities.The Strategy therefore introduces three ba-
sic principles in fighting this threat: preventive action, repression and confiscation 
of illegally obtained property.By endorsing this strategy, the Council of Ministers 
of BiH regulates the policy in the area of establishing an efficient system for fight-
ing organized crime, defines strategic goals, all involved actors’ role and responsi-
bilities and sets up the framework for developing implementation plans.

As a thorough and comprehensive analysis of the organized crime threat to BiH 
has, unfortunately, not been done, this still represents an insufficiently researched 
field. This is all “enforced” by the “belated and irresolute political decisions, a slow 
reform process, and poor efforts in harmonizing the criminal code system with 
the law enforcement agencies’ activities” (Strategy, 2009: 8-12).

This is why organized crime groups represent “a very harmful influence on the 
economic development of BiH”, particularly by “investing great sums of illegally 
earned money into legal businesses, as well as in corrupting the state administra-
tion’s personnel in order to obtain the classified information and influence the 
outcomes of criminal procedures”.

Given the BiH’s geo-strategic position, especially with respect to the importance 
of the so-called  “Balkan Route”, the illegal drug trafficking represents one of the 
most important activities conducted by criminal groups operating in BiH.

As a consequence of the recently waged wars in the Balkans, BiH has become a 
place for weapons trafficking, being not only transit but also the country of origin 
and destination as well.

A kind of crime that is becoming more and more popular, due to the modern life 
style and sophisticated criminal equipment, is car theft.

Human trafficking, the most common forms of which are sexual and labor exploi-
tation, represents yet another type of organized crime widespread in BiH as a part 
of the “Balkan Route”.

Money laundering and falsification, illegal trade of high value goods, cyber crime, 
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robberies and other criminal offences such as: taking hostages, extortions, and 
blackmails could be seen as important indicators of the BiH’s current social and 
economic situation.

The Strategy (2009: 3) has been developed in accordance with the state obliga-
tions specified through the EU’s Stabilization and Association process, the Road 
Map for visa regime liberalization as well as contemporary reform processes, 
particularly those stated in the document called “European Partnership” and it 
is conceptually and functionally linked to strategies dealing with different prob-
lems such as: integrated border management; fight against corruption; prevent-
ing money laundering and financing terrorist activities; human trafficking; illegal 
drug trafficking and preventing illegal migrations. 

When it comes to institutional capacity, organized crime has been dealt with by 
almost the same institutions as terrorism (the State Investigation and Protection 
Agency, Border Police, NCB Interpol Sarajevo, the Intelligence and Security Agen-
cy, police at entity and district levels); but there are some peculiar institutions des-
ignated to fight organized crime, such as: the Special Department for Organized 
Crime in BIH Prosecutor’s Office and Agency for Indirect Taxation, while the Re-
public of Srpska established the Special Prosecutor’s Office in charge of organized 
crime. The Strategy also emphasizes the importance of the civil society in which 
the non-governmental organizations, professional associations, and the media in 
particular have a significant role to play, in terms of raising public awareness and 
providing additional expertise and/or information required for a more efficient 
fight against organized crime. 

The Strategy of BiH for Fighting Corruption

Even though corruption as a nation-wide social problem has been discussed as 
a part of the overall organized crime survey, given its scale and risk potential, it 
“deserves” special attention within the framework of BiH’s Strategy for Fighting 
Corruption. According to the Strategy’s (2009: 3-4) Introduction, “corruption in 
both private and public sectors jeopardizes BiH’s stability and prosperity; under-
mines confidence in the governmental institutions; creates a road block to the 
economic development and a fair market competition; endangers the rule of law, 
democracy and human rights; detracts good governance and social justice; facili-
tates organized crime and the growth of terrorism and threatens the stability of 
democratic institutions and the moral foundations of the society”.The Strategy, 
therefore, aims at “reducing the level of corruption, creating a strategic frame-
work and common standards, and strengthening confidence in the governmen-
tal institutions at all levels”.

The institutions responsible for the Strategy’s (2009: 7) implementation are: the 
Parliamentary Assembly, the Council of Ministers and state institutions, FBiH and 
RS Parliaments, the governments and institutions of the Entities, Brcko District’s 
Parliament, Brcko District’s government and institutions, public companies and 
institutions, political parties, universities and other educational institutions, civil 
society associations and institutions, citizens, the media and private sector.

The objectives to be achieved in pursuing the Strategy (2009: 8-19) are: the Agen-
cy for preventing corruption and the coordination in fighting the capacity build-
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ing for corruption; the prevention of corruption; education, training and public 
awareness; law enforcement, coordination and implementation of the Strategy; 
and international cooperation.

State strategy for controlling, preventing and fighting drugs in BiH

The right on healthy life belongs to the set of basic human rights promulgated 
by the international conventions and is regarded as an individual right, as well as 
youth and family right in particular. Therefore, it requires a systematic approach 
by the society as a whole. The Strategy (2009: 5-6) represents the first effort ever 
undertaken by BiH in this respect. The main reason for creating the Strategy is 
the existence of different threats, risks and challenges which this evil causes to 
the BiH’s society. Some of them are “a great level of accessibility to drugs, a grow-
ing percentage of consumers within the young and female population; a great 
number of traffic accidents caused by drug use; a high level of correlation be-
tween drug use and suicide, poisoning, crime and violence rate; a high number 
of population at risk as the consequence of the recent war, such as: disabled per-
sons, displaced people, war orphans, demobilized soldiers etc.; scarce resources 
invested in the prevention, education, repression and treatment efforts.” Even 
though BiH has been mostly seen as a transit country, there is a real possibility 
that in the future it could become a suitable terrain for growing and producing 
of drugs while, at the same time, it will remain a transit route frequently used for 
temporary storing of significant international transports.

In accordance with the Strategy (2009: 7), and apart from the police institutions at 
the entity and district levels, the Ministry of Security has created a Department for 
Fighting Drug Use in conjunction with other agencies that are covering this field 
as one of their activities, such as: SIPA, the Border Police and the Interpol Office. 
Their work is supported by the BiH’s Court and Prosecutor’s Office. The main activ-
ities ensure the Strategy’s comprehensive approach in dealing with the problem. 
The prevention is supposed to be implemented through the health and social 
care systems; education; judiciary; information; etc.

Land Mine Action Strategy of BiH

As it is stated in the Strategy (2009: 3), fifteen years after the war, BiH is still con-
sidered a highly contaminated area when it comes to land mines and other unex-
ploded objects. This particular problem still poses a tangible threat to the popula-
tion’s security as well as to the economic development of the state. The national 
authorities took responsibility for de-mining activities in 1998, and are still receiv-
ing financial, expert and technical support from the international community to 
this end. They created the centers within the entities for de-mining (RSMAC and 
FMAC) which are coordinated by BHMAC1. The international de-mining agencies 
are still the main de-mining provider, while local capacities are gradually develop-
ing.

The main responsibility in this area lies with the Council of Ministers and the Enti-
ties’ Governments. The Law on De-mining, which entered into force in 2002, es-
tablished the central de-mining structure at the state level (BHMAC) which now 

1 Mine Action Center (MAC)
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operates under the Ministry of Civil Affairs. The first Strategy for De-mining, for 
the period 2002 – 2009, was adopted the same year, which consequently signifi-
cantly improved the structure functionality, as well as the quality enhancement 
and efficacy of the whole process. In order to achieve the vision of “Bosnia and 
Herzegovina without mines in 2019”, a clear mission statement has been put for-
ward: “To ensure the conditions for conducting a stable and efficient de-mining 
program aimed at establishing a safe environment for normal and prosperous life 
of all BiH citizens, while having the mine victims fully integrated into the society” 
(Strategy, 2009: 9).

The Strategy (2009: 10-3) depicts seven strategic and operational goals to be 
achieved, and they could be interpreted as: continuous humanitarian de-mining 
operations; providing stable financing; raising public awareness; the social inclu-
sion of the victims; continuous partnering  with all relevant subjects; improving 
communication with the public; and a continuous revision of the current Strat-
egy.

The Framework of the Law on Protection and Rescue of People and Material 
Goods from Natural and Other Accidents in BiH

With regard to dealing with natural and other disasters, this Law regulates inter-
national obligations and cooperation in pursuing civil protection; the responsi-
bilities of BiH institutions and bodies; coordination of the state, entity and Brcko 
District civil protection institutions; establishment of the Operational-Communi-
cation Center – 112; harmonization of plans and programs; etc.

Characteristics of the Strategies

Security Policy

The challenges that BiH (Security Policy, 2006: 6-9) is facing need to be consid-
ered both in the context of global environment and the context of the totality 
of regional and internal developments. The seemingly distant trends and devel-
opments might influence the BiH security, sometimes in quite unexpected ways. 
Some trends that necessitate the examination of the BiH security include:

Global challenges: the security challenges that BiH is facing have to be observed 
in the context of the overall relations in the global surroundings. The challenges 
brought by modern global developments are mostly the consequences of the 
ever-growing differences in the level of economic and social progress; the differ-
ences between rich and poor parts of the world; international terrorism in all its 
forms; constant environmental threats from industrial and technological progress; 
uncontrolled production and trade in weapons, including weapons of mass de-
struction (nuclear and biological); the increase in forced migrations resulting from 
armed conflicts, racial conflicts and discrimination, ethnic intolerance, or political 
pressures in autocratic and non-democratic regimes. There are also challenges re-
lated to various forms of organized crime that generate a lasting social and politi-
cal instability in certain countries of the region, which results in general poverty 
and the spread of various diseases that endanger the entire population.
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One of the regional challenges is the instability caused by the transition to the 
market economy. At the same time, BiH lies on the essential route between Eu-
rope and Asia, which is by its nature vital for trade, thus providing a great oppor-
tunity for an illegal trade in weapons, narcotics, and human trafficking, as well as 
for the transit of terrorist groups and materials for terrorist activities. Furthermore, 
certain ethnic groups in this region have tendencies towards secession, self-rule 
and independence, which, given the relatively high concentration of military ca-
pacities, makes the security situation even more complex.

BiH is a country burdened with internal problems, caused mostly by various polit-
ical factors that pose a serious threat to social, political and other forms of stability 
in the country. Some of the internal challenges are:

The legacy of political and social animosity, caused by the 1992-1995 war, •	
instigated by the elements that advocate various kinds of nationalistic ex-
tremism;
A failure to fully implement the Dayton Peace Agreement;•	
Insufficient financial resources for the implementation of the sustainable re-•	
turn of displaced persons and refugees;
Political transition resulting in a slow development of efficient and effective •	
executive, legislative and judicial bodies;
Transition to trade economy, which causes a huge drop in domestic and for-•	
eign investment and leaves room for the grey economy and black market; 
procrastination and troubles in the process of privatization, technological 
regression and deterioration of production capacities and an uneven pace of 
repairing the  infrastructure destroyed in war;
Border protection still not harmonized with the Schengen, i.e. European •	
standards, which renders the fight against organized crime even more dif-
ficult;
A high unemployment rate, which leads to an increase in general poverty, •	
social divisions, social instability, and a higher number of financially disad-
vantaged citizens in need of welfare, causing intensified migration of the 
population, brain-drain in particular;
Weapons and ammunition stored in inadequate storage sites and illegally •	
held in individual possession;
A huge number of land mines and UXO throughout the country, which poses •	
physical danger to citizens and an obstacle for progress of agriculture, tour-
ism, and foreign investment; and
Various ecological challenges, problems of technological, civilian and mili-•	
tary waste, degradation of arable land and forest, water and air pollution etc. 
insufficiency of resources for prevention, response and repair in cases of pos-
sible natural and technological disasters, and a slow development and ap-
plication of standards and conventions for environmental protection - create 
additional challenges.

Defence Policy

The challenges and risks in the area of general security and defence, both glo-
bally and regionally, which may have an impact, indirectly or directly, on the 
internal stability of Bosnia and Herzegovina are (Defence Policy, 2008: 3-4):
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- Instability as a result of transition to the market economy, which resulted in dif-
ferences in the level of economic and social development of the countries;
- Asymmetric threats, including all forms of terrorism, uncontrolled weapon 
production and sale, illegal arms trade, proliferation of the weapons of mass de-
struction, possible creation and activities of illegal armed groups and organized 
crime;
- Increased threat from natural and other disasters and large scale accidents as a 
consequence of endangering the environment due to industrial and technologi-
cal development;
- Forced migration as a consequence of armed conflicts;
- Discrimination and intolerance on racial, ethnic, religious, social-economic, cul-
tural, political and other grounds;
- A relatively high concentration of military capacities in the region that makes the 
overall security risks even more complex.

Internal challenges that Bosnia and Herzegovina faces within the framework of 
general security (that also could be reflected in the defence area) are:

- Existing political and social animosities, originating from the retrograde ele-
ments that advocate ethnic extremism;
- Incomplete implementation of the General Framework Agreement for Peace in 
Bosnia and Herzegovina;
- Problems of political and economic transition of the society resulting in a slow 
development of the efficient authorities, economic instability and illegal activi-
ties;
- Problems of border protection;
- Problems related to the excess of armaments and ammunition, inadequate 
weapon and ammunition storage sites and illegal possession of armaments and 
ammunition;
- Contamination of territory by anti-personnel mines and unexploded objects;
- Natural and other disasters and accidents.

Military Strategy

While addressing the key aspect of the security environment in which the Armed 
Forces of BiH operate, the Military Strategy (2009: 9-10), based upon the Security 
and Defence Policy of BiH, lists the global challenges as follows:

Inter-state conflicts•	
Civil wars•	
Ethnic violence•	
Secessionism •	
Terrorism•	
Religious extremism•	
Border disputes•	
Illegal migrations•	
Proliferation•	
Human trafficking•	
Organized crime•	
Drug trafficking•	
Corruption•	
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Money laundering•	
Energy resources dependency•	
Poverty•	
Low standards of living•	
HIV infection increase•	
Pandemics•	
Environmental degradation•	
Global warming consequences•	

In addition, the characteristics of contemporary Europe are:

A still present possibility of a general war, since permanent peace and secu-•	
rity are not in place yet
The process of creating independent states out of previously multinational •	
federations  has not been finished yet
The slow pace of democratization and structural adjustments in the post-so-•	
cialist countries which entails a threat of  a strong economic crisis and inter-
nal degradation, giving way to the escalation of possible national, religious 
and economic differences
Local crisis causing mass migrations•	
Intensified trends of human trafficking, organized crime, etc.•	
Proliferation of weapons, WMD in particular, with possible utilization for ter-•	
rorist purposes

When it comes to the region of the Western Balkans, it is stated that any predic-
tions are hard to make. However, the concept of “greater states” should certainly 
be abandoned and replaced by the regional cooperation and security integration 
in NATO and the EU.

Since most of the documents avoid the exact naming of possible threat sources, 
the Military Strategy deals with a wide spectrum of possible adversaries, such as:

States with traditional militaries wishing to control some regions in the World, •	
some supporting terrorist organizations
Non-state actors including terrorist networks, international criminal organi-•	
zations and illegal armed groups
Individuals wishing to jeopardize international order•	
They will be targeting civilian population, economic centers or regions, sym-•	
bolic locations with targeted population

Defence Review

As it has already been mentioned, the Defence Review is still ongoing, but the 
analysis of the risks, threats and challenges is more than relevant for the research 
purposes. 
According to the working document (Chapter on Threats, Risks and Challenges, 
2009:1-4), the circumstances that contribute to the increasing number of global 
security risks include primarily a huge difference in economic and social devel-
opment, which results in poverty and social threats to the part of population in 
some countries, even regions as a whole. As a consequence, the negative social 
phenomena emerge and jeopardize security. 
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The most important global challenges and dangers today include: international 
terrorism, ethnic and religious extremism, secessionism, border disputes, illegal 
migrations, proliferation of weapons, human trafficking, organized crime, organ-
ized trade in narcotics, corruption, money laundering, dependence on energy 
sources, poverty, emergence and spreading of new diseases, and environmental 
degradation. 

International terrorism is one of the biggest risks and threats to the global, re-
gional and national (state) security. From the security point of view, particularly 
important is a link between terrorism and all forms of organized trans-national 
crime. Global terrorist acts can indirectly affect BiH as well (national and interna-
tional organizations in BiH), but also directly – by the use of its territory for prepa-
ration and execution of terrorist acts in other countries. 

The end of bloc confrontation resulted in a significant reduction of the global 
military conflict risk.. However, the world is still faced with a number of security 
challenges, risks and threats, both traditional and new. Global threats, challenges 
and risks can have a direct or indirect impact on the stability and security in South 
East Europe. A specific challenge or regional challenge that the whole South 
East Europe is faced with is the instability as a consequence of the transition to 
the market economy, which resulted in economic underdevelopment of the re-
gion. Important roads between Europe and Asia go across the area of South East 
Europe, in particular in terms of market exchange. At the same time, these are the 
roads of illegal weapon, narcotics and human trafficking, and they can be used for 
the transit of terrorist groups and means for the execution of terrorist acts. 

In the late 20th century, the region was the stage of many conflicts with economic, 
psychological, social and other consequences. The aspirations for secession, au-
tonomy and independence of certain ethnic groups still exist in the region, which 
additionally makes security situation in the region more complex.  The accession 
of the Western Balkan countries to NATO and the EU would improve the secu-
rity in the region and have a significant influence on their economic stability and 
prosperity. Building mutual confidence and co-operation, as well as the feeling 
of affiliation to the family of democratically developed countries in Europe and 
the world, through partnerships within the Euro-Atlantic integration, is a prior-
ity of the utmost importance for the region. This would make a significant influ-
ence on the further development of the process and achievement of the required 
inter-operability standards in all areas of interstate co-operation, particularly in 
the area of security. 

Bosnia and Herzegovina is burdened with many internal problems mainly caused 
by different political factors that pose a serious danger to social, political and any 
other stability of the country. 

Internal challenges include the following: 

Residues of the political and social animosity as a result of the war (1992-•	
1995), encouraged by those elements that advocate different forms of na-
tionalistic extremism;
Incomplete and selective implementation of the Dayton Peace Accord; •	
Insufficient funds for the implementation of a sustainable return of refuges •	
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and displaced persons; 
Problems of the political transition, which result in a slow development of ef-•	
fective and efficient executive, legislative and judicial authorities;
Problems of the transition to market economy, which result in a low level •	
of domestic and foreign investment and are favorable for the grey economy 
and black market; 
Procrastination, difficulties and irregularities in the implementation of the •	
privatization process, technological underdevelopment and the decline of 
production capacities, and unbalanced dynamics in the reconstruction of the 
infrastructure damaged by the war; 
Inadequate protection of borders, which makes the fight against organized •	
crime more difficult; 
High unemployment rate that increases general poverty, social division, so-•	
cial instability, rising numbers of impoverished citizens requiring social wel-
fare, and causes increased emigration of the population, particularly of the 
young people with the university education; 
Armaments and ammunition being stored in inadequate storage sites, but •	
also being kept illegally by individuals; 
A huge amount of anti-personnel mines and unexploded objects on the ter-•	
ritory of the entire country, which poses physical danger to citizens and ham-
pers the development of agriculture, tourism and foreign investment; and 
Different environmental challenges, problems in the management of tech-•	
nological, utility and military waste, degradation of arable land and forest 
resources, and water and air pollution. These challenges also include insuffi-
cient resources for the prevention, response and recovery in case of potential 
natural and man-made disasters, and a slow development and application of 
standards and conventions for environmental protection. 

Consequences

The question whether strategies have been causing reforms is somewhat com-
plex and sometimes ambivalent. In the aftermath of the war 1992-95, it was the 
international community pressing for the reforms much more than the forces 
within the country, trying to create better functioning state institutions as its 
proper counterpart in discussing the future of BiH as a country naturally belong-
ing to the Euro-Atlantic family of states. Once the authorities of BiH had officially 
expressed their willingness to steer BiH towards the Euro-Atlantic integration, it 
was again the international community, both in and out of BiH, which strongly 
and resolutely continued exerting its influence but with a gradual participation 
of the BiH legal institutions. The best example would be the Defence Policies of 
2001 and 2008, where, in simplified terms, the former was mostly prepared by the 
international community and endorsed by the Presidency, whereas the latter was 
completely prepared and endorsed by the local institutions and the international 
community was facilitating the process.

The Defence Review will probably mark the end of the transition phase, given 
the fact that it is being developed in accordance with the best Euro-Atlantic prac-
tices. Furthermore, it will have an established proper vertical and horizontal rela-
tionship with other related documents. This all being related to a purely defence 
sector, it is to be stressed that a wider security sector is maturing; particularly 
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having in mind that the main logic of establishing the hierarchical pattern has 
been established. It means that the subordinate politics are proceeding from the 
higher, superior ones (e.g. the Defence Policy is absolutely correlated to the Secu-
rity Policy). By the same token, the strategic routine of balancing ends, ways and 
means has been established through a pattern: Policy – Strategy – Action Plan, 
which at the end of the day provides answers to all questions related to who and 
how will be addressing different risks, threats and challenges.

In pursuing such process, there is a need for a driving force which would be per-
ceived by all relevant factors as a final goal and this is the membership in NATO 
and the EU. The membership has been articulated as a “main frequency” which 
is to synchronize all efforts in this regard. This objective has clearly been set for-
ward in all relevant documents, so that the fulfillment of certain standards that 
these two institutions require for a full membership is now a part of all reform 
processes. The stability in the region and the wider area is a long-term interest of 
BiH. The promotion of good relations and co-operation with the neighbors and 
countries in a broader region and the development of democratic processes in 
those countries and their integration into Europe will also have a positive impact 
on strengthening of the internal security in BiH.

In case of BiH, the membership in the Euro-Atlantic and regional integration proc-
esses would certainly help the country in its efforts to overcome a whole array 
of internal risks, threats and challenges. This is particularly important in terms of 
not only acquiring, but assimilating these standards which would eventually cre-
ate better living conditions for all peoples and citizens of BiH, thus making BiH a 
reasonably good place to stay and live in.

As far as the capacities of both state institutions and the society for the imple-
mentation of different strategies are concerned, it has already been mentioned 
that these are insufficient, which makes their capacity-building one of the pri-
mary goals of the strategies.

Concluding Remarks

Bosnia and Herzegovina is a very unique country in many ways. It is a country 
which faced with several changes and reconstructions; the change of the political 
and economic systems along with the reconstruction of its infrastructure ruined 
by a devastating war, the building up of industrial capacities, and most impor-
tantly, its social structure. The geo-political position of BiH also influences its des-
tiny, as it is situated in an unstable region of the Western Balkans, augmented by 
its history and its multi-regional character, which leaves room for another set of 
challenges. Geographically, BiH stretches on 51,129 square kilometers of land, has 
about 1600 km of borders and 89 border crossings, with the terrain which allows 
for a number of potential illegal crossings, facilitating all kinds of cross-national 
organized crime and terrorism.

On the other hand, if security policy is to be viewed in the context of other ele-
ments of the security system, it should be noted that the entire security system 
of Bosnia and Herzegovina has not been completely established yet. At the state 
level, there is no consensus for many political decisions, and there is a lack of ad-
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equate legislation, police forces, organization of the civil protection, etc. It is hard 
to say whether the already established structures of the security system are capa-
ble of serving the designated purpose, due to the fact that the reform processes 
have not been implemented and verified in practice yet. This refers to both the 
functionality of individual security structures as well as to the inter-operability 
and functional relationship among various inter-dependent segments of the se-
curity system. However, bearing in mind the fact that at the time immediately 
after the signing of the Dayton Peace Agreement there was no security system 
at all, one can say that it is the security field which saw the major step forward in 
building of the state of Bosnia and Herzegovina and its institutions through build-
ing and fostering of its security system.     

It could actually be said that the security and defence reforms in Bosnia and Herze-
govina have been giving an impetus, in both the political and practical sense, to 
all reforms of the post-Dayton state structures in Bosnia and Herzegovina. Even 
though the reforms conducted until now were faced with many obstacles and 
challenges, their positive impacts are creating a realistic basis for a stronger and 
faster pace of further reform steps not only in the security field, but also in other 
fields in which the reform processes are underway.

The answers to the questions raised in this research can serve as a summary which 
provides the main features of the strategic-doctrinal framework of BiH. In contex-
tual terms, we have portrayed all policies and strategies that have been adopted 
so far with an emphasis on the fact that all documents have undergone the proc-
ess of evolution - from documents resulting from the political consensus and a 
strong pressure by the international community to locally owned documents that 
are widely harmonized with international standards and best practices. This has 
also resulted in establishing a proper hierarchy, in terms of their contents, scope 
and importance. As already mentioned, although it was the international com-
munity who was initiating the development or changing of the documents, at 
least in the case of the Defence Sector, it was the change in the security environ-
ment that caused the adjustments of the strategies.

As far as the actors in charge of preparing the policies and strategies are con-
cerned, the inter-governmental and other expert working groups2 have been 
drafting proper documents to be endorsed by the proper level of authority. The 
Security Policy, Defence Policy, Military Doctrine (and the Defence Review and 
Modernization Plan as its sub-product) are endorsed by the BiH’s Presidency, 
while the Chief of Joint Staff is in charge of endorsing the Military Strategy. As for 
different strategies, the relevant ministries endorse those falling into their area 
of responsibility, while the leading inter-agency working groups consisting of 
the representatives of the relevant ministries endorse other strategies.It has to 
be stressed that the elements of the civil society in BiH have very poorly, if at all, 
participated in this endeavor.
When it comes to the characteristics of the policies and strategies,  “despite the 
process of globalization across the world, which reduces the possibility of conflict 
and increases a wider stability, conflicts and certain high-level intensity crises in 
some regions cannot be fully excluded” (Defence Review - Chapter on Threats, 

2 Interview with Mr Ahmet Hadžiomerović, Assistant to the Minister of Defence for Policy and Plan-
ning.



55

Security Policies in the Western Balkans 

Risks and Challenges, 2009:1). The danger of a global armed conflict has been re-
duced significantly; but war as a means in resolving disputes in international rela-
tions cannot be completely ruled out. At the same time, the use of military factor, 
which was a dominant element of power during the Cold War, is increasingly giv-
ing up the primacy to a number of other non-traditional threats to global security, 
though still preserving its relevance to a certain extent.  For example, “disturbed 
economic system and corruption, negative demographic trends, including the re-
duction of active population, and high unemployment rates contribute to such 
socio-economic environment that makes a fertile ground for development of all 
forms of organized crime, money laundering, terrorism and funding terrorism” 
(Strategy for Combating Terrorism, 2006: 3).

All strategic-level documents that we have analyzed do not use terms “risks and 
threats” in naming different problems that BiH is facing in the global, regional and 
internal environments. The subsequent strategies addressing those problems in 
a more concrete manner qualify them as risks and\or threats still keeping them 
in a more general framework, particularly in terms of exact naming their sources.
There are certainly different reasons for such an approach, but one of them could 
be a sensitive political situation which frequently, in trying to reach the lowest 
common denominator known as a consensus, fails to address the essence of par-
ticular problems. Still, given the BiH’s recent historical experience in all spheres of 
life, one could expect this would be an element of the developmental process as 
well.

Regarding the issue of defining the instruments used by the state in answering the 
risks, threats and challenges, we can safely say that the pattern “Policy – Strategy – 
Action Plan”, in which concrete actions are explained in detail (who is to do what 
an when), has been adopted as a general rule and it is out of the boundaries of 
this research to deal with so many details. Despite the fact that the main responsi-
bility delegated to specific institutions and actors in terms of the implementation 
of the strategies is elaborated in the related Action Plans, we have, for the sake of 
providing an example, explained very concrete actors in charge of implementing 
the Strategy for Combating Terrorism in Bosnia and Herzegovina.

As for the harmonization of the strategies, the conclusion is that the strategies are 
mostly synchronized, for at least two reasons: first; given the fact that the strate-
gies are the products of related policies, it is quite natural that they are in line with 
the “superior” documents; and second, the strategies that are the particular re-
sponsibility of the same ministries are completely harmonized, both formally and 
contextually. By the same token, if there is a need for addressing the threats, risks 
or challenges stemming from the same deficiency (e.g. porous borders) there is 
a certain level of overlapping in pursuing the respective strategies (e.g. terror-
ism and organized crime). Concerning the fact that all strategies discussed in this 
research are yet to be introduced, none of them have been updated yet, which 
leaves no room for the analysis in this regard.

In conclusion, to quote the Strategy for Combating Terrorism (2006: 3):  “the sta-
ble security environment requires equally good security conditions in BiH”, which 
implies the need to resolve the problems in the field of security as one of the 
fundamental conditions for the inclusion of BiH in the EU and NATO. It is not only 
the security situation in BiH that depends on the fast and efficient resolution of 

B
O

S
N

IA
 &

 H
E

R
Z

E
G

O
V

IN
A



56

these problems, but also the general progress in BiH, which is seen as a main in-
dicator for the association and accession processes. That is why the Strategies are 
of the paramount importance for BiH, particularly in ensuring the changes that 
will resolve the issue of different security problems in a long run, but they are also 
the instruments that set up the “framework for the incorporation and application 
of European standards and regulations in BiH legislation and constitutional sys-
tem”.
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Croatia
Zvonimir Mahečić

Strategic Documents - Context

The process of preparation and passing of the strategic documents in Croatia was 
a long and troublesome affair. From the second half of the 90s, some political 
and scientific circles gradually became aware that it would be necessary to pass 
the main strategic papers in order to offer state institutions, and the society as a 
whole, some sort of anchoring point from which to shape the main parameters 
of security, foreign affairs and defence policies. However, until the year 2000, this 
awareness did not gain ground among all predominant political sector players. 

The most common reservations occasionally expressed were that Croatia defend-
ed itself in the war without strategic papers, that the existence of the strategic 
papers did not guarantee the shaping of and pursuing a sound state policy (all the 
above mentioned policies included), that strategic papers, if accepted and passed 
by the state bodies, could even prevent pursuing adequate and necessary activi-
ties in the ever-changing global and regional environment, and finally, that for 
the well being of the society it was much more important to have quality peo-
ple within the political process and sound, battle-proven professionals within the 
framework of the security and defence structures than just a sheer piece of paper. 

The fact that the then President was not satisfied with sporadic drafts and stra-
tegic papers offered and presented to him was certainly one of the reasons why 
Croatia did not have strategic papers developed and adopted by that time. He 
believed that, with his political and historical scientific background, he was better 
suited to shape, direct and answer all strategic questions and issues Croatia might 
be confronted with.   

It was only when the previous opposition in the form of the coalition of six parties, 
led by the Social Democratic Party, won the parliamentary elections in January 
2000 that the issue of passing strategic documents became ripe for resolving, one 
way or another.

Croatian Strategic Framework

After many years of deliberations, the National Security Strategy of the Republic 
of Croatia (National Security Strategy, 2002) was adopted by the parliament in 
March 2002. On the very same day, March 19th , the parliament also adopted the 
Defence Strategy of the Republic of Croatia (Defence Strategy, 2002). Exactly one 
year later, on March 19th 2003, the President of the Republic adopted the Military 
Strategy of the Republic of Croatia (Military Strategy, 2003). However, in order to 
understand fully the Croatian strategic documents, we have to go back to the 
past to shed some light on the process of their development. 
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Very soon after coming to power, in the summer of the year 2000, the Coalition 
Government started the project entitled “Croatia in the 21st Century”.  Within the 
framework of this project the most important strategic documents were to be 
proposed and passed in order to take effect1. It was not only about the security 
and defence. Health care, economy, culture, foreign affairs and all other estab-
lished and crucial state-related fields of activities were supposed to develop their 
strategic documents in order to decide on state policies and shape state activities 
in the future. This was an overwhelming and very serious task. 

What was very important at that moment was the fact that the Government did 
not want ministries and assorted state agencies to develop their respective stra-
tegic papers. Instead, the Government contracted independent teams for each 
specific field of activities and tasked them with preparation of the strategic pa-
pers. State ministries and agencies were to offer all available support to all those 
teams in the initial phases of the project, and to review proposals of the strategic 
documents at the closing stages of the project when eventual discrepancies or 
different opinions between independent teams and state representatives were 
to be sorted out.

Title Adopted Amended 
or updated

National Security Strategy March 2002 No

Defence Strategy March 2002 No

Military Strategy March 2003 No

Strategic Defence Review September 2005 No

Armed Forces Long-Term Development Plan* June 2006 No

Table 5. Strategic Documents of the Republic of Croatia

* Although theoretically speaking not really strategic document, part of its content covers 
some strategic considerations.

It must be said that the Government and its structures generally did not interfere 
with the work of the team that was tasked with covering the security of the state 
and society. However, at the end of the project, in the winter and early spring 
of  2002., after almost a year and a half of invested time and effort, some circles 
within the Intelligence Community and the Ministry of Defence were not satisfied 
with the outlook of the security sector offered by the National Security Study, and 
managed to reverse the situation. All the main ideas and concepts offered by the 
independent team were tacitly shelved, and a small group of people (five or six) 
from the main state ministries were tasked with drafting the strategic documents 
within a few weeks’ time. 

1 The intention of the project was for the teams to propose strategic concepts, main strategic ideas, 
even more or less comprehensive and overarching drafts of the strategic documents, based on which 
official state structures would prepare the final documents to be passed in the Parliament. 
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Strategic Hierarchy

As we have already seen, in the case of the Republic of Croatia, two out of three 
security and defence related strategies, namely the National Security Strategy 
and Defence Strategy, were prepared in haste, over the same period, and passed 
in the parliament on the same day. 

Consequently, it would be very hard to claim that the level of generalization and 
importance of these strategic documents is following any kind of smooth transi-
tion from the more general and important documents to more specific ones. This 
could apply only to the relation between the Military Strategy and the two strate-
gies already mentioned, as the period of one year theoretically left enough room 
for the Military Strategy to be more specific and more rooted in the accomplish-
ments of the two strategies passed before. 

However, this observation is valid only if we bear in mind the timeframe and the 
more specific topic and area of responsibility of the Military Strategy. Judging by 
the results, i.e., the resolution of some important topics in the Military Strategy 
(which will be dealt with to some extent in the further text), it could only be said 
that the time between its adoption and the adoption of two earlier strategic doc-
uments could have been used better.  

Apparently, this explains some overlapping of the contents of the three strategic 
documents.  What is even worse, reading the texts can become an arduous task, 
as they were all written in a very bureaucratic language which is often very hard 
to follow. For an average citizen and even some professionals, such as media re-
porters and scientists, reading the documents, understanding them and reaching 
conclusions from them can be a difficult task.  This can partly be explained by the 
educational and professional characteristics of the group that drafted the texts. 

Key Factors in Adopting and Updating of the Strategic Documents

The general social and political framework which influenced the final attempts at 
preparation and adoption of the first set of security and defence strategies have 
been explained to some extent in the first chapter. However, there is more to it. 

Shortly after the coalition centre-left wing Government came to power in 2000, 
Croatia joined the Partnership for Peace Program. The Coalition Government soon 
realized that the existence of the key strategic documents is one (certainly not the 
only one and probably not even the most important one) of the pre-requisites for 
Croatia in order to prove the validity of its attempts to make up for the time lost 
in the first ten years of independence. The executive and parliamentary officials 
involved in security and defence affairs soon realized that all other countries had 
already passed or were in the process of passing their strategic documents. Thus, 
a logical conclusion was that Croatia had to do the same. Furthermore, strategic 
documents were seen as panacea that should prove to the then NATO member 
countries and western governments that the Coalition Government meant busi-
ness. In that sense, strategic documents were expected not only to serve their 
purpose, but even to redress some shortcomings in other areas of domestic poli-
cies and international affairs and relations. 
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A quite similar situation occurred a few years later with the Strategic Defence Re-
view. The plan for the preparation of such a document was first announced in 
the Annual National Program for 2003, despite the fact that no legal, procedural, 
strategic or doctrinal foundations existed for the adoption of this document. At 
that time there was no clear idea regarding the Review’s content or its place in the 
hierarchy of security and defence documents. Its purpose, apart from emulating 
and copying other states, was equally unclear, as well as what state institutions 
should be involved in its preparation and adoption. The series of constitutional 
and legal changes and adjustments undertaken in the period 2000-2002 did not 
include provisions for preparing, passing and execution of such a document. All 
of a sudden, the Ministry of Defence officials realized this was a very important 
document in many countries, which resulted in its incorporation in the body of 
strategic documents. However, the preparation, adoption and execution of this 
document, not to mention the responsibilities of the state institutions, minis-
tries, agencies and organizations involved in the process, was full of ambiguity 
for quite a while, because there were no legal provisions in any of the recently 
updated laws. In the end, the Strategic Defence Review was adopted in the spring 
2005 and very soon became ersatz replacement for obsolete strategic documents 
hastily adopted a couple of years before..

Institutions Tasked with Preparation of the Strategic Documents

Generally speaking, during the first round of preparations of strategic documents 
there were very few legal provisions clearly stating tasks and authorities of select-
ed state institutions in the process of drafting. Later, in the process of adapting 
security and defence legal framework, these authorities were introduced in the 
new versions of the main security and defence laws. 

As mentioned before, it is also interesting that in the year 2000 the Coalition Gov-
ernment did not want sections, departments or individual experts from the gov-
ernmental organizations to be significantly involved in the process of preparation 
and drafting of the strategic documents. They offered two reasons for such an 
approach. 

First, they wanted a fresh approach in the preparation of the strategic framework; 
an approach that the majority of those who were involved in the then decision-
making process believed could not be expected from established structures and 
institutional approach. Second, it was hypothesized that professionals working in 
the selected state institutions on various levels were simply involved too much 
in every-day operations and activities of their institutions and did not have time, 
strength and focus for the preparation of strategic documents.

Consequently, the work related to the preparation of the strategic documents was 
mostly completed by predominantly independent group of experts. As the prepa-
ration phase was nearing the end, certain problems arose threatening to jeopardize 
the whole process. It was decided that a specific set of strategies should be drafted 
independently from the work already done by the group involved in the prepa-
ration of the strategic framework. However, this task was assigned again to just a 
group of a few people from selected institutions who prepared the strategic docu-
ments almost overnight, without significant involvement of the structures as such. 
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Domestic NGOs were not involved in the first round of drafting of the strategic 
documents. This was partly due to the unwillingness of the official structures to 
give the NGOs a significant role in the process. But in truth, it was not really hard 
for the official structures to take such a position because almost none of the NGOs 
active and operational at that period managed to profile themselves as a signifi-
cant and important subject in the security and defence matters. 

It is estimated that there are approximately 20000 NGOs in Croatia. Out of this 
number, less than 1000 are operational and have only a few members. The secu-
rity and defence oriented NGOs are almost non-existent. Some of them were es-
tablished as the more or less private or family ventures. It is still not clear whether 
they will develop into real NGOs or remain just small security and defence related 
enterprises. Some others can hardly be considered NGOs due to their strong po-
litical ties with the political parties, especially those from the right- wing political 
background. 

The influence and the role of NGOs, as an instrument for establishing the civilian 
oversight and influence of the civil society on the operations of the national secu-
rity structures, including the process of preparation and adoption of the strategic 
documents, cannot be overestimated. But we still have to wait for them to de-
velop up to the desired level and take the role that belongs to them in establish-
ing democratic and civilian control and oversight over the defence and security 
structures.

The situation was somewhat different regarding the involvement of the interna-
tional organizations or other states. On one hand, all support, advice and recom-
mendations that was obtained from international sources were welcomed either 
by the independent expert group that was drafting the strategic framework or 
by the official state institutions. The contacts with their representatives were es-
tablished on almost daily basis and both sides were paying serious attention to 
anything coming from these sources. This does not necessarily mean that every 
advice was readily accepted. 

On the other hand, the official state institutions and structures did not want the 
international subjects to be involved in the process of preparation of the strategic 
framework. Both state institutions and the independent group felt that we should 
be able to prepare, draft and pass the strategic framework on our own. This was 
not the consequence of any antagonism towards any particular side, but simply 
the result of the belief that there must exist within the society a critical mass of 
expert knowledge reliable enough to safeguard the preparation of the strategic 
framework on our own. 

As for the public, the media followed very closely all the steps leading to the prepa-
ration of the strategic framework and offered to the public and the citizens a lot 
of information along the way. The public, although not directly involved in the 
process of the preparation of the documents, was at least well informed about it. 
The media represent an important corrective instrument in the operations of the 
security and defence structures. Unfortunately, it is more than obvious that report-
ers and editors do not have the necessary knowledge to cover the security and 
defence issues. It is sometimes frustrating to read the articles in the newspapers, 
only to find out that their authors are not comfortable even with the security and 
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defence related legal framework. If they cannot keep the track of the laws that 
are accessible to every citizen, it is almost impossible to expect them to have any 
deeper knowledge about the security and defence structures, operations, reforms, 
changes in the security and defence environment, etc. Furthermore, we have to 
face the truth that the media are mostly interested in scandals and political strug-
gles resulting from or influencing the security and defence structures and func-
tions. It is noticeable that almost every daily newspaper has a favourite political 
option which is used to filter the information according to political affiliations. 

The general public is too concerned with the survival and its economic well-being 
to pay much attention security and defence issues. There is also a serious lack of 
security and defence related knowledge among the general population that pre-
vents the establishment of any coherent views on the part of the general public. 
In addition, what has already been said about the media is also true for the public. 
People tend to take sides according to their political views, disregarding any infor-
mation that might shed a different light and perspective on certain security and 
defence related issues. The necessity of the defence reform is a clear sign. Most 
people do not understand all the intricacies of the reform and the fact that some 
people might be ‘hurt’ by undertaking the process of the reform. 

Lastly, there is no regular annual publication covering the security and defence 
matters with the objective of informing and educating the public about all im-
portant events regarding the armed forces’ operations. It has been already no-
ticed that more information is available to the international organisations and 
other states than to our own public. This is partly the consequence of the lack of 
interest on the part of the general public and the weak position and influence 
of the NGOs, and partly the result of the lack of understanding and initiative in 
the Ministry of Defence, the Armed Forces, but above all the political institutions 
responsible for the security and defence operations. This will hopefully change in 
the future.

On the other hand, the academia and the scientific community were represented 
in the independent team, though not at the level that some scientists, from state 
or other institutions believed was necessary. This very fact at the end of the proc-
ess of preparation of strategic framework proved to be decisive in its tacit demise. 
Some professionals and scientists started an organized attack on the resulting 
study containing strategic framework and managed to find support among the 
officials in some of the key state ministries and agencies. In the end, they suc-
ceeded in abolishing the results of the eighteen months long work. It should be 
mentioned that the core of the independent group tasked with the preparation 
of the strategic framework consisted of thirteen professionals, scientists, experts 
and officials, while nearly two hundred other professionals, scientists, experts and 
officials were involved, one way or another, in the preparation of the strategic 
framework. But obviously it was impossible to involve everybody who felt hurt 
by the omission. 

Croatian parliament adopted the strategic documents which had been prepared 
overnight, within only a couple of weeks, by even smaller group of people from 
various institutions and without any significant public, professional or scientific 
involvement and review, without public workshops and round tables that would 
enable representatives of different social groups to have a say regarding the re-
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sults of the work. A discussion in the Parliament’s Committee about the content 
of the proposed strategic documents was organised when the work had already 
been over and just before the adoption of the documents in the Parliament.

Responsibilities in the Process of Preparation and Adoption of Strategic 
Documents

The Croatian parliament has a significant role in shaping the security and defence 
policy. Its key authorities and responsibilities regarding the main strategic docu-
ments are as follows:

It adopts the National Security Strategy and the Defence Strategy;	
It approves the Armed Forces Long-Term Development Plan, etc. 	

According to the then and present Constitution, the President’s authorities and 
responsibilities regarding the preparation and adoption of the main security and 
defence-related strategic documents are as follows: 

To approve the proposal of the Defence Strategy, 	
To adopt the Military Strategy. 	

The Government’s responsibilities and authorities, as the main operative body 
tasked with the management of the state affairs, at the time of preparation of the 
first round of strategic documents included:

proposal of the Defence strategy to the parliament, 	
proposal of the Armed Forces Long-Term Development Plan to the parlia-	
ment, 
presenting of the Annual Report on the Defence Readiness to the parlia-	
ment, 
control of the operations of the security structures, etc.	

At that period, the civilian Minister of Defence represented the first step in exercis-
ing democratic control of the Armed Forces. The change of the Constitution and 
defence-related laws did not alter significantly the competencies and responsi-
bilities of the Ministry of Defence, though it did introduce more streamlined rela-
tions with the General Staff. Also, these changes created a relatively clear position 
of the Ministry as a middle step between the General Staff as a professional body 
and the Government, the President and the parliament as the top political institu-
tions responsible for the national security and defence of the country. The strong 
position of the Ministry was evident from the fact that basically all proposals, acts 
or documents of the General Staff had to get the minister’s signature or at least 
consent, before being presented to the above mentioned political institutions. 

The responsibilities of the Ministry of Defence included:

the preparation of the Defence Strategy draft; 	
the Military Strategy draft had to be approved by the Minister; 	
the preparation of the Annual Report on Readiness, 	
the preparation of the Armed Forces Long-Term Development Plan, 	
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contributing to the process of preparation of the National Security Strategy, 	
etc.

A revised legal framework also made the role of the General Staff much clearer 
in preparing all major acts and documents regarding the security and defence of 
the country. In the past, the position was not so clear because the General Staff’s 
responsibilities and its relation with the Ministry and the top political institutions 
were in most cases not mentioned in the laws. The roles and responsibilities of the 
Armed Forces or the General Staff were to:

prepare the Military Strategy, 	
participate in the preparation of the Defence Strategy, 	
participate in the preparation of the Armed Forces Long-Term Development 	
Plan, etc. 

According to the provisions of the Security Services Law, the National Security 
Council (NSC) exercises democratic control of the security services. This is a politi-
cal body tasked with facilitating the co-operation between the President and the 
Government in directing the operations of the intelligence and counter-intelli-
gence agencies. The members of the NSC are the President, the Prime Minister, a 
member of the Government responsible for the National security, the Minister of 
Defence, the Minister of Internal Affairs, the Minister of Foreign Affairs, the Min-
ister of Justice and the Chief of the General Staff. Other politicians, scientists and 
professionals can be invited if necessary. 

Internal coherence and soundness of the Strategic Framework

The preparation of the first round of strategic documents brought to the light cer-
tain elements of vital importance for the future security of the state and the na-
tion, as well as other elements, some positive and some negative, which directly 
influence the future cooperation of state institutions. 

Regarding the relations between the government and the parliament, it has to be 
taken into account that the parliament’s role is not to take the operational lead in 
state affairs. The duty of the parliament is to exercise democratic oversight - not 
democratic control - of the security and defence structures. Democratic control 
belongs to the Executive branch, which in turn can be held responsible to the 
parliament for any action taken. A common practice in this area is that legislative 
bodies set the legal framework for the development and execution of strategic 
documents, discuss them and give their opinion on the documents. The top ex-
ecutive level usually gives approval for these documents and bears responsibility 
for their application. 

According to the Constitution and the security and defence related laws, it is a 
responsibility of the parliament to pass both the National Security Strategy and 
the Defence Strategy. This seems to be a common solution in the countries in 
transition, as they have the same historical background. It is true that, in the case 
of Croatia, the parliament was overly neglected in the past (the first ten years of 
independence) and the Government was responsible more to the President then 
to the parliament. However, since the year 2000, when the Coalition Government 
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came to power, the pendulum has obviously swung in the opposite direction.  
At the time of adoption of the strategic documents there were clear signs that 
the parliament was intent on taking certain competencies that did not belong 
to the legislative body. Actually, this statement would hold even more truth if 
some intentions, proposed in the drafts of the security and defence laws, were 
not stopped at the last moment. For instance, during the process of drafting the 
laws there was an attempt to put Internal Intelligence Control directly under the 
parliament’s oversight. It has finally been changed in the last version of the Se-
curity Services Law. If it gets approval, it would mean that the top representa-
tive body elected by the people would have the part of the repressive apparatus 
and armed officials at disposal as well as operational control, which would lead 
to the establishment of some sort of the parliamentary autocracy or dictatorship. 
Unfortunately, this was also one example of the political thinking supported by 
the professionals ready to trade their professional expertise which leads to a com-
plete distortion of the democratic principle of separation of the powers within the 
society.

The current constitutional regulation by which Croatian parliament is authorized 
to approve the National Security and Defence Strategy is illogical, because it ena-
bles the legislative body to enforce basic documents of the executive branch. The 
consequence is that the executive body is in the long run practically not respon-
sible for the contents of strategic documents, and can always avoid responsibility 
or put the blame on the parliament. If the parliament has any issue with the con-
tent of the strategic documents it can use its power and authority to demand the 
resignation of the respective ministers. However, putting the decision making on 
the content of the fundamental policy documents in the hands of the executive 
branch seriously undermines the parliament’s credibility and dignity and renders 
it powerless should any issue with the content of the strategic documents occur 
in the future. 

In order to make the national security structures operate successfully, it is neces-
sary to fulfil the following:

Every institution and organization of the national security system should par-1.	
ticipate in preparing the strategic documents. This should be the provision of 
the National Security Law.
In the preparation phase, the parliament should develop basic principles and 2.	
directions and pass them in the form of the Declaration on National Security. 
These principles and directions should be respected in the final version of the 
strategic documents.
After the proposals of the strategic documents have been prepared by the 3.	
executive branch, Croatian Parliament opens discussion and gives its opin-
ion.
The President and the Prime Minister, as the Chairmen of the National Secu-4.	
rity Council approve the strategic documents.

It is essential for the national security system that organizations of the national 
security structure participate in preparing legal proposals, strategic and planning 
documents, and carry out an objective evaluation. In addition, they must be em-
powered or accountable for enforcing by-laws and other doctrinal documents 
that must be at some point approved by state authorities. 
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The right of the parliament to discuss the strategic papers is definitely not to be 
questioned, but on the other hand, it is somewhat puzzling that provisions of the 
Constitution and the laws, which envisaged that the parliament is in reality the in-
stitution which approves and adopts the strategic documents, were not seriously 
challenged by scientists, professionals, the media and NGOs. Unfortunately, the 
President, bearing in mind his (or, one day, her) authorities in the defence area, 
foreign policy and security affairs, does not have a say in this process. Moreover, it 
is strange that the President has no legal or institutional influence on the process 
of allocating parts of the state budget to the security, intelligence and defence 
sector, while on the other hand the President shares responsibility for the security 
and defence of the country with the government. In this light, the accepted legal 
provisions might have serious consequences on the development and execution 
of the security and defence policies, as they logically should be based on the ap-
proved strategic documents. How and to what extent this is going to influence 
the security and defence of the nation remains to be seen.

The results of the Risk Analysis

A complete (with some reservations explained later) list of challenges, risks and 
threats identified in the still operational and valid Croatian strategic framework is 
provided in the Table 1 in the Annex to this text. There are, however, some very 
important remarks that have to be made and taken into consideration in the eval-
uation of the results of the risk analysis process within Croatian state institutions 
during the process of preparation of the strategic documents. 

The Risk analysis identified nearly twenty different issues that should be included 
in the content of the National Security Strategy. The first seven issues listed in 
the Table 1 were actually a part of the Chapter I - Security Environment and Chal-
lenges to the Republic of Croatia. The rest were the part of the Chapter II -: Chal-
lenges, Risks and Threats to the Republic of Croatia. One can wonder if this was 
done by accident or on purpose. Chapter I was meant to offer a more conceptual 
approach to certain security issues and Chapter III should have been devoted to 
the enumeration and description of the challenges, risks and threats. The author 
of this text wonders why some elements were mentioned in Chapter I and then 
the same ones were partly rephrased later in Chapter III, nor does he understand 
if this was a sort of message to both local and international readers. But the end 
result was a somewhat confusing content of the National Security Strategy. This 
also leaves room for speculation about a possible prioritization of the enumer-
ated threats. It is probably true, although it is not specifically stated anywhere, 
that the order in which the threats were listed actually represents a certain level 
of prioritization. Consequently, bearing in mind what has been said about the 
same threats mentioned in two different chapters, it could be concluded that first 
seven threats were considered priorities by the authors and MPs. However, this is 
just a speculation as there are no clear statements in the text of the strategy that 
might explain this. 

If the Risk Analysis description is read carefully, it soon becomes obvious that the 
authors of the strategy, and later, of course, parliamentary representatives who 
approved of this document, did not bother too much to specify whether some 
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of the elements in the Table 1 were considered to be threats, risks or challenges. 
Consequently, the author of this text was forced to make his own conclusions 
from the wording and the general idea of the text whenever a clear distinction 
was not given in the description.

This applies to the subject of the threat as well. Except for some parts of the text 
that stated more or less clearly that the objective of the strategy was to protect 
the nation and the citizens from certain threats, in many cases it remains unclear 
as to what extent certain challenges, risks and threats represent a threat to the 
state, nation or the society in general. Correspondingly, it is very hard to find a 
clear statement as to what or who the object of protection is.  

The sources of threats were in most cases also not clearly specified. However, 
when dealing with certain regional affairs and relations and the security environ-
ment shaped by them, the strategy does specify some states in the region or the 
region as a whole as a designated source of threat. This also applies when we try 
to find information related to the sector where the listed threats belong or are 
coming from. 

In conclusion, it can be said with certainty that the authors and the parliament 
did less than a satisfactory job in providing the state institutions and the society, 
as well as partners in the international community with a clear and unambiguous 
vision of the security and strategies pertaining to it.

Instruments That Provide Security

Strategic documents, especially the National Security Strategy, offer different 
tools for providing and building the necessary level of the security to the nation. 
The first tool represents a relatively comprehensive list of the National Security 
Objectives that should serve as security policy framework for all the state institu-
tions involved. The second tool should have been the security concept, but in the 
end there is no security concept as a higher level of conceptualization of pursu-
ing the security policy. Instead, the strategy requires the security concept to be 
derived from security objectives, so that every reader is left to his or her own de-
vices and imagination in trying to synthesize strategic conceptual premises of the 
Croatian security policy. And third tool is represented by the Principles of pursu-
ing the national security, among which the most important is the understanding 
of necessity of cooperation between all the state institutions if desired level of 
security is to be reached. 

This immediately answers one very important question which can be summa-
rised as an understanding and intention that most, if not all, state ministries and 
agencies should cooperate in pursuing a desired level of national security, each 
of them within the range and scope of its authorities and responsibilities, and the 
whole work is integrally managed and coordinated by the highest state institu-
tions, the parliament, the President and the government. These are the most im-
portant and responsible state institutions for providing the state and the nation 
with a reasonable, expected and desired level of security.  
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Strategies vs. Strategic Defence Review

Ever since their coming into effect in 2002, and despite all changes in the global 
and regional security environment, Croatian strategic documents have not been 
modified. However, as Strategic Defence Review actually became more or less a 
new strategy, it was interesting to notice the main strategic provision which was 
clearly and openly stated in the Spring of 2005,   that this document had been 
prepared on the premises that Croatia was already a member of NATO. As we 
know now, though it was quite obvious even then, this stand had been taken four 
years before Croatia really became the member of the alliance. 

The main arguments for considering this document a replacement for the nation-
al security and defence strategy lies in the fact that it provides an incorporated 
assessment of the security environment, the analysis of the national interests and 
objectives of the Republic of Croatia, risk and threat analysis, as well as the analy-
sis of international obligations and international geopolitical and geo-strategic 
environment. 

Therefore, this document partly follows the key provisions and statements of the 
previous National Security, Defence and Military strategies, but partly defines 
some new elements that should remain within the framework of the possible 
new set of the above mentioned strategies. For example, military missions and 
tasks were significantly revised. Such a development led to the conclusion that 
the previous set of strategic documents was tacitly abandoned and was mostly 
forgotten, whereas the Sterategic Defence Review became a new holly scripture 
of the Croatian strategic security and defence thinking. The conclusion is obvious. 
While strategic documents have not been changed and adapted to the new secu-
rity environment, in reality Croatian strategic outlook has changed. This is evident 
from the list of challenges, risks and threats accepted in the Strategic Defence Re-
view which differs significantly from the same list acepted in the National Security 
Strategy three years earlier.2 

The reason for such development can partly be found in the sphere of political 
power, influence and interests. In 2002, there was a clear understanding that 
something had to be done in terms of strategy. Political differences were put aside 
and key political institutions worked together, albeit hesitantly, to provide the na-
tion with the first set of strategic documents. After that there was no more inter-
nal or external impetus strong enough to force them to repeat the process. And 
then, at least in the last couple of years, Croatian accession to NATO has become 
the strongest element in preventing the preparation and adoption of the new set 
of strategic documents. Both the security and defence institutions believed that it 
would be useless to adopt strategic documents and then change them after join-
ing NATO. So the work was postponed first for the time after joining the alliance, 
and then for the time after the new NATO Strategy will have been passed (which 
is actually expected to happen this spring). 

It is very interesting that the Strategic Defence Review was quite optimistic in enu-
merating all sorts of military missions and military tasks. It is quite obvious that 
Croatia does not have the necessary resources to provide for all these missions 

2 The information about this differences can be found in the column “Remark” in  Table 1.
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and tasks. At the time of the adoption of the Strategic Defence Review there was 
a clear dilemma whether our tasks and objectives should be measured according 
to the available or realistically reachable resources, or vice versa. The prevailing 
attitude is that by adopting such a list of tasks and missions the state institutions 
will burden themselves with obligations that will be hard to fulfil eventually.    

Relation between Strategic Framework and Security Sector Reform

Since the elections in January 2000 the Croatian Parliament adopted two changes 
of the Constitution. Moreover, after prolonged preparations, it finally passed new 
security and defence related laws in March 2002, exactly at the same time when 
the strategic documents (two out of three) were approved. Among those were 
the Defence Law, the Law on Armed Forces, the Security Services Law, the Law on 
Deployment of the Armed Forces Personnel and Units Abroad, and others.

Apart from the change from the semi-presidential system to the parliamentary 
system (but with the strong role of the President of the Republic in the security 
and defence matters), the most important change was that there were always 
two, sometimes even three instances involved in the process of preparing and 
approving of some of the key decisions regarding the operations of the security 
and defence structures. 

These laws, although not ideal (there were some serious flaws which have already 
been or will be considered later in the text), represent an acceptable starting 
point for achieving co-operation and co-ordination of the security and defence 
structures and political institutions. But this did not happen without a cost. The 
process of changing the laws started in the second half of the year 2000. Hence, 
it took almost two years for the institutions to finally pass the new laws. This hap-
pened mostly because it took too much time to reach the consensus about the 
security and defence-related legal framework among the institutions involved. 
This was the result of different political interests of the key political players, inter-
ests much more related to specific personal and party goals and objectives than 
those of the nation as a whole.

In addition, there was a fundamental flaw regarding the background of the legal 
changes, the flaw that also prevented the legal changes to be prepared and ap-
proved sooner. The ruling coalition politicians have explained many times that 
the change of the legal framework is a precondition for the necessary security 
and defence reforms. Actually, the previous laws by no means hindered the work 
on the security and defence reform. The reform could have been and should have 
been started very soon after the governing coalition won the elections without 
waiting for some magical legislative changes to happen. 

So the answer to the question of the degree of interrelatedness between the stra-
tegic documents and Security Sector Reform would be at best very ambiguous. 
The reform process followed the adoption of the Strategic Documents and public 
statements of the highest-rank state officials. One almost philosophical issue that 
deserves a completely separate analysis is whether the activities could really be 
called reforms. Nevertheless, disregarding this issue, it can be concluded that the 
reform process in Croatia was nominally based on the set of the Strategic Docu-
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ments passed in the first round of their preparations in the years 2002.-2003.

In reality, the reforms were carried out quite randomly and represented various 
political and ideological views and ideas. The reason for this is twofold. First, at 
the time of preparation and adoption of the Strategic Documents, the top priority 
was to prepare and adopt whatever set of documents could be prepared in the 
very short period of time. That is the reason why it is very hard to find coherent 
reformative ideas and visions in the finally accepted set of the Strategic Docu-
ments.

Second, when the Security Sector Reforms finally came to the fore, it became 
quite obvious that the Strategic Documents represented a very weak foundation 
for serious and coherent reforms which paved the ground for the forthcoming 
reforms to be individually, politically or ideologically driven.

Conclusions

A clearly defined framework is a precondition for every social activity to be car-
ried out successfully, no matter whether it is a legal, procedural, behavioural or 
doctrinal activity. Legal regulations create a socially acceptable framework for the 
functioning of the national security system. This refers to constitutional and all 
other laws and by-laws, either of domestic or international origin. The pivotal role 
in its enforcement is attributed to the legislative body consisting of representa-
tives selected by the people and among the people. They are appointed to pass 
regulations and exercise democratic guidance and oversight over the functioning 
of the state administration system.

Strategic, doctrinal and planning documents set framework for the function-
ing of the national security system and specify the implementation framework 
of activities. They must be harmonized with current regulations, i.e., proclaimed 
goals and adopted aims of strategic and doctrinal ideas. The executive authority 
must have the most important role in preparing, enforcing and implementation 
of these documents. This, however, does not undermine the importance of the 
legislator in providing necessary approval, supervision and guidance. Moreover, 
such correlation and cooperation is a key to successful functioning of the national 
security system.

Strategic documents are the basis for the proper functioning of the national se-
curity system. Their nature is such that the turn of events and a passage of time 
confirm or deny their validity. This is why if proven wrong, in urgent and unex-
pected situations, their modification is impossible, overdue or irrelevant. In order 
to achieve their goals, the strategic documents need to be clear, conceptual state-
ments of the security-related intentions and visions of state institutions. This is 
the reason the author believes that in the case of the Republic of Croatia we have 
strategic documents that are overlapping while at the same time failing to iden-
tify all the necessary strategic and security parameters. The fact that, in the end, 
we produced three strategies is partly due to the education and the way of doing 
business inherited from the previous state and political system. For all security 
purposes it would be enough to have just two strategies, the National Security 
Strategy and the Military Strategy. Defence Strategy is the relict of the past and in 
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contemporary global and security environment all necessary defence parameters 
crucial for the state and the nation are, and should be, encompassed within the 
National Security Strategy. 

The widest possible participation of the public is necessary in the process of the 
preparation of strategic documents. This would guarantee that different opinions 
and interests of all parts of the society are represented in the process. Moreover, 
it is required that every institution, body and organization provide answers to key 
issues relevant for the functioning of the national security system. 

Strategic documents in this area are based on the evaluation of the security envi-
ronment. Professionals and scientists from independent and non-governmental 
organizations should be used as a corrective pool of knowledge and experience 
in supporting official institutions, state administration bodies and organizations 
of the national security system. Equally important is the estimate of available re-
sources and abilities which the nation can rely on in carrying out its activities. 

The strategic concept is a brief and clear sublimation of how the national security 
system uses economic, diplomatic, military and other instruments in accomplish-
ing its goals and implementing a well-defined policy. Strategic documents clearly 
define goals to be accomplished by institutions using the measures of security, 
foreign, economic, defence policy and others. A hierarchy and priorities of goals 
must be provided, according to the level of importance and time schedule, when-
ever possible.

The mechanism of regular periodical review of these documents is another tool 
for starting timely actions and correcting falsely defined strategic concepts. The 
same process is applied in elaborating every other document developed from 
strategic documents to make it consistent and applicable. Goals will be reviewed 
in case of a large discrepancy between the needs and wishes based on estima-
tions of the security environment and the lack of resources. It is vital to balance 
the goals with existing instruments and skills. Any change in this respect will initi-
ate changes in the use of certain instruments which the society and state admin-
istration have at their disposal.

In setting up strategic documents, the system will consider multiple choice op-
tions for accomplishing its goals. Only those offering best chances, minimum ex-
penses and burden to citizens, institutions and a whole society will be selected. 
Also, strategic documents are worked out by applying different methods. Only 
the parallel use of different methods, while taking into account the national re-
sources, makes the potential risk of committing errors acceptably low. 

The main intention of the nation’s top political decision-makers concerning the 
national security should be to enable every institution or individual involved in 
the national security issues, to articulate their opinion in order to add extra value. 
Consequently, they would set the preconditions which will make it impossible for 
any important or knowledgeable factors to be left without a chance to voice their 
opinions.

In order to be able to do so, we need to have clearly defined security and de-
fence structures. Their general layout has to be defined in the Constitution and 
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corresponding laws (Defence Law, Security Services Law, etc.). Also, authorities 
and responsibilities of the political institutions and professional organizations of 
the security and defence structure have to be clearly defined in the same legal 
acts mentioned above. It is not enough to have defined and created institutions 
only, without putting a serious effort in order to distinguish their authorities and 
responsibilities. This is the only safeguard against their attempts to take some-
one else’s job and influence the outcome of the tasks that were not supposed to 
belong to them. This is true for the political institutions and professional organi-
sations of the security and defence structures alike, and it is probably nowhere 
else as important as it is in the field of preparation, passing and execution of the 
security and defence related strategic documents. 

At the everyday operational level regarding the execution of the strategic docu-
ments, we have to make sure that the existing procedures of co-operation are 
observed and followed by all the institutions involved. Finally, we have to secure 
the proper use of information by the key players of the security and defence 
structures. This does not only mean that we have to safeguard the information 
from improper use. Even more importantly, we have to educate and train the per-
sonnel (the representatives in the parliament, members of the executive branch, 
soldiers and intelligence services officials, but also independent scientists, mem-
bers of the media and NGOs, etc.) to use the information to the best benefit of the 
society.  

One very serious shortcoming of the legal framework regarding the process of 
preparation and passing of the basic security and defence strategic documents is 
that there are no clear provisions for the timeframe in which strategic documents 
have to be renewed and adopted. It is quite irrelevant if that is a fixed period of 
roughly four years, or immediately starting after regular parliamentary elections, 
or any other timeframe, for that matter.  What is crucially important is that with-
out such legal provision there is no obligation for the institutions to undertake a 
periodic process of renewal and updating of the strategic documents. This is the 
reason why, in the case of the Republic of Croatia, it was possible for the President 
of the Republic, certain Prime Ministers and even Ministers of Defence to turn a 
blind eye to the need for the adaptation of basic strategic documents, in the midst 
of serious and fundamental changes in the international security environment. 
The strategic documents of the Republic of Croatia are in fact waiting for the new 
NATO strategy to be adopted and only then will domestic political institutions, 
most likely in haste and more then willing to copy the new NATO strategic provi-
sions, prepare and adopt new security, defence and military strategies, without 
putting much effort in serious considerations about their appropriateness with 
regard to the needs of the Croatian society and the state in the future.      
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Security Policies in the Western Balkans 

Kosovo 
Florian Qehaja

Introduction

The development of a doctrinal framework in the security sector in Kosovo has 
been constrained by the uncertainty of the political status and its position as pro-
vided for by the United Nations Security Council Resolution 1244. The resolution 
envisaged the reserved competencies of the Special Representative of the Secre-
tary General (SRSG) over the security sector during nine years of the international 
administration in Kosovo (1999 – 2008). This period saw no attempts in the de-
velopment of a national security strategy due to the interpretation of the SRSG’s 
responsibilities in this sector. However, the security challenges and the increased 
dynamics over the consolidation of the security mechanisms simultaneously re-
quired sector-based strategies. The development of sector strategies on an ad 
hoc basis discounted the vertical and horizontal harmonization of security sector 
documents in lieu of the national security strategy or concept. In this way, as it will 
be elaborated throughout this paper, the overall outcome of policy development 
in the security sector can be seen as an example of the bottom up approach.

In general, Kosovo has engendered scores of documents in the security field cov-
ering a wide range of issues indicating the needs for tackling the challenges of 
the Kosovar society (www.mpb-ks.org). For a substantial period of time, Kosovo 
has been marked out as an interesting case by international organizations and 
consultancies for the drafting of strategic documents and bringing experience 
from the overseas countries. Indeed, the international assistance in this regard 
was widely admitted and applauded for especially in the immediate post-conflict 
period, even though it wouldn’t be unfair to say that this completely sidelined any 
local ownership. 

The recommendations for drafting and approving a single strategic document in 
the security sector were included in the Internal Security Sector Review (ISSR).1 
However, the first international document requiring the development of the Na-
tional Security Strategy (NSS) in Kosovo was the Comprehensive Proposal of the 
UN SC Envoy for the Final Status of Kosovo (Ahtisaari’s Proposal, 2007). 

After the declaration of independence on 17th February 2008, the NSS has been 
explicitly embedded in the Constitution of the Republic of Kosovo. Thus, for the 
first time, Kosovo has the opportunity to develop an integrated security policy. It 
directly coincides with the development of newly founded security institutions 
such as the Kosovo Security Force (KSF) and the Kosovo Intelligence Agency (KIA) 

1  The Internal Security Sector Review (ISSR) in Kosovo was initiated by the Kosovo Government and 
UNMIK to take a holistic approach to the internal security situation. The ISSR Kosovo programme was 
built on a threat assessment based on the most extensive public consultations undertaken in a security 
sector review.
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as well as the reform of the Kosovo Police (KP) and Emergency Management Struc-
tures. In addition, the unanimous public and political attitude for integration into 
European and Euro-Atlantic structures triggered the development of the national 
strategic vision, therefore, on a macro scale, the need for a NSS was born as the 
result of the process of the security sector development and reform in Kosovo. 

Bearing in mind the legal provisions, the question may arise of how far has Ko-
sovo developed the doctrinal framework in the security sector? At the time of the 
writing of this paper, the  Kosovo Government is in the process of drafting the NSS 
although it has not been approved yet. The delays over drafting a leading strate-
gic document for guiding the security sector were criticized by the civil society 
actors and opposition parties. At this stage, at the institutional level, only a Po-
lice Strategy is available which has been drafted on the sector basis and, indeed, 
needs to be harmonized later on with the NSS as the latter is the most important 
document in the security sector. 

The legal provisions do not recognise the defence policy of Kosovo, as defence is 
still the task carried out by the International Military Presence (IMP). While the KSF 
mandate is related to civil protection, it is supposed to fulfil security functions, 
which are inappropriate for the police or other law enforcement institutions (Law 
on KSF, 2008: 5). Despite this, it is not designed to conduct military tasks until its 
mandate is reviewed after a period of five years after the Constitution entered 
into force (Law on KSF, 2008: 5). In this way, for the time being, Kosovo will lack 
defence strategies or concepts on that particular subject. Consequently,  this is-
sue will not be the subject of this research. 

This research relies on the qualitative analysis of the data and documents. The au-
thor used a wide variety of sources in order to gather the information required for 
a comprehensive study to ensure a high level of accuracy and allow for a detailed 
analysis of the topic. However, the inaccessibility of the public to the NSS and 
very limited sources on the topic prevented the author from answering the more 
concrete research questions. The sources mainly included:

Kosovo’s domestic legal framework -	
interviews with stakeholders and security experts-	
international and local sources on the topic-	

The first part of the research paper critically evaluates the process of the develop-
ment of strategies run through three periods of security sector development and 
reform in Kosovo. A separate chapter analyses the recent developments related 
to the NSS, whereas the subsequent parts address the Kosovo Police Strategy and 
its objectives. A specific part highlights briefly the security challenges, risks and 
threats, though these are further constrained by a limited access to official docu-
mentation addressing this issue. This paper ends with the author’s conclusions. 
An Annex on the Challenges, Risks and Threats is provided  in a tabular chart.   

The history of strategic framework development in Kosovo

The end of hostilities in 1999 culminated in the approval of the United Nations 
Security Council Resolution 1244 for the deployment of international civilian and 
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military presence in Kosovo. The first international attempts were purely recon-
structive and predominantly based on planning to restore peace and order in 
post-conflict Kosovo. Indeed, the uncertain political status was heavily burdened 
with a robust strategic vision of the international actors present. This can be dem-
onstrated by the approval of legal documents and other important papers spe-
cifically highlighting the validity on an all but temporary basis. Practically, this 
situation caused substantial confusions, especially when it came to the imple-
mentation process. 

The development of strategic documents in the security sector can be evaluated 
through the overall developments of the security sector in Kosovo. For the pur-
poses of this paper, this period will be split into three parts (KCSS, 2009: 5). 

First period 1999 – 2005-	
Second period 2005 – 2008-	
Third period 2008 and present-	

The first period highlights the United Nations Interim Administration in Kosovo’s 
(UNMIK) authority as being absolute above the performance and functionality of 
all security institutions. The UNMIK and other international actors remained some 
of the most influential players vis-à-vis the development of the strategic frame-
work for Kosovo. The strategies launched in this period were mainly sector based 
and they predominantly addressed specific issues that were crucial for the adop-
tion of such a framework. That said, UNMIK’s administration contributed towards 
the development of a strategic, bottom-up, approach. However, the absence of 
an integrated security policy and the lack of the NSS resulted in vagueness in 
the strategic framework’s development. These sector-based strategies were not 
sufficient in addressing the security concerns and overall issues related to public 
security (Selimi, 2010: 2).   

During this period, Kosovo remained an interesting market for international con-
sultancies and individual consultants willing to engage in the development of 
strategic documents and their associated framework. Most consultants brought 
their experience from their home countries which reflected specific ambiguities 
and most of them did not correspond with Kosovo’s circumstances and specific 
needs. Indeed, the idea of having documents with diverse contents was triggered 
by the policies of various donators present in Kosovo. This is exemplified in the 
issues of community safety and public security among the municipalities. Several 
ideas and models have consequently revealed that there were similar types of 
mechanisms operating and principally doing the same job (KCSS, 2010).2 Similar-
ly, in some cases, the models offered for security institutions caused discrepancies 
in the usage and structure of discordant techniques. In addition, the ambiguities 
regarding the content of the externally offered concepts and documents could 
be demonstrated from the language dimension. As the documents have been 
predominantly produced in English or other foreign languages, their meaning in 
the Albanian and/ or Serbian languages was questionable. This has been found to 
be a consequence of the poor translation into local languages.  

2 There are at least two types of local safety mechanisms operating with a similar tasks: Municipal 
Community Safety Councils (MCSC) and Community Safety Action Teams (CSAT)   
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Indeed, one may argue that the lack of local ownership does not contribute to 
the substantial development of policies and documental framework. In the case 
of Kosovo, the international presence was very reluctant to efficiently transfer the 
responsibility to the local actors. While it is difficult to underestimate the interna-
tional community’s efforts for capacity building in the security sector, an efficient 
and robust security sector has not been in the picture yet. Certainly, the inter-
national communities’ approach towards the development of documents and 
policies deemed the Kosovo government dependent on the external assistance. 
In this way, the local intellectual and professional capacity to contribute to the 
development of the security policies has been questionable.  

The second period, though shorter than the first one, marked the initial attempts 
for the transfer of competencies and reforms among the security institutions. It 
concentrated on the period after the end of 2005 until the declaration of the in-
dependence. However, while it does not substantially change the influence of the 
international presence, it increases the power of the Kosovo Government in the 
development of the strategic and doctrinal framework. Indeed, the establishment 
of the Ministry of Internal Affairs (MoI) and the Ministry of Justice (MoJ) triggered 
more locally based initiatives in drafting various strategic documents related to 
security issues, despite the lack of the NSS. In addition, new types of risks and 
threats required the institutional readiness of the Kosovo government to address 
these challenges in a coherent and holistic manner (ISSR, 2006: 26). 

The third period coincides with the declaration of the independence of 17th of 
February and Kosovo’s initial steps into statehood. The post-independence legal 
basis clarified the security policies of Kosovo but it does reflect an integrated se-
curity sector. It also requires the development of the strategic papers in this sec-
tor, which will be evaluated in the next part of this paper.   

Title of the Strategy Adopted-date Amendment

National Security Strategy Expected to be adopt-
ed in 2010

Kosovo Police Strategy January 2008 No

KSF Strategy Not adopted

National Strategy for Integrated 
Border Management

April 2009 No

Table 7. Strategic framework in Kosovo

National Security Strategy

As expressed above, during the UNMIK administration in Kosovo the issue of de-
veloping an NSS in Kosovo was practically banned and excluded from the agenda. 
There were no legal provisions requiring a strategic and doctrinal concept in the 
security sector. Hence, any effort to bring this issue into the discussion was highly 
discouraged by the UNMIK and the UN Legal Office in New York. However, the ab-
sence of the NSS does not necessarily eliminate the possibility of a similar docu-
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ment being produced by UNMIK and KFOR for their internal purposes, although 
this would be restricted for public access.

The Internal Security Sector Review (ISSR), launched in 2005, recommended the 
development of the Kosovo Security Policy and security strategy (ISSR, 2006: 169) 
and it principally encouraged the international community to bring the subjects 
to discussion in relation to the future political arrangements in Kosovo. According 
to the recommendations, the ‘Kosovo’s Security Policy shall determine the specific 
national defence measures, priorities and activities of the institutions implement-
ing government authority and administration’ (ISSR, 2006: 170). 

Moreover, the proposal for the Kosovo’s Security Policy highlights that this policy 
should be created on the basis of a threat analysis which helps determine the basic 
strategic principles, priorities and measures that should be taken by the Kosovo 
overnment. However, this document could not practically ‘move the stones’ inter 
alia and attempts for designing security policies did not take place until 2008.  
 
One of the first binding documents requiring the need for the development of 
the NSS is the Ahtisaari proposal. This proposal was launched after the unsuccess-
ful political negotiations between the delegations from Prishtina and Belgrade for 
the resolution of the final status of Kosovo3, which directly resulted in the declara-
tion of independence and Kosovo’s statehood. The Annex VIII of Ahtisaari’s pro-
posal regulates the security sector and explicitly foresees that the “Kosovo Secu-
rity Council shall develop a security strategy in accordance with this settlement”. 
This provision can be considered as a turning point for developing a strategic and 
doctrinal framework in the security sector in the post-independence Kosovo.   
  
Nevertheless, the formal discussions over the development of the NSS started 
simultaneously with the consolidation of the security institutions after the decla-
ration of independence and in particular the Kosovo Security Council (KSC). Prior 
to evaluating the process of drafting the National Security Strategy (NSS), it is 
worthwhile to briefly highlight the role of the KSC. The KSC is designed to exercise 
a deliberative process, whereas it shall have an executive role in a state of emer-
gency; it recommends security policies and strategies as well as providing infor-
mation and assessments on the security issues in Kosovo (Law on KSC, 2008: 1). 
The KSC is chaired by the Prime Minister, except in the state of emergency, when 
it is chaired by the President. The council is obliged to hold at least four meetings 
per year (KCSS, 2008). In addition, the legal framework foresaw the establishment 
of the KSC Secretariat, which coordinates the activities of the ministries and agen-
cies. The development and drafting of the NSS is one of the responsibilities of the 
KSC which are stipulated by the Constitution of the Republic of Kosovo:

“The Security Council of the Republic of Kosovo, in cooperation with the President of 
the Republic of Kosovo and the Government,  develops the security strategy for the 
Republic of Kosovo …”(Constitution of the Republic of Kosovo, 2008).
The inefficiency over the establishment of the KSC caused substantial delays in 
the development of the security policies in Kosovo. It resulted in the breach of 
the legal framework as the constitutive meeting of the KSC took place only eight 

3 The Constitution of the Republic of Kosovo has been adopted in complete accordance with the 
Ahtisaari’s provisions.
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months from the time the Constitution entered into force.4 This state of affairs 
highlighted the absence of the government’s proactive approach and its limited 
strategic vision regarding the security sector, which was followed by unwelcom-
ing reactions from the opposition parties and civil society in particular (www.
gazetaexpress.com, 2009). Moreover, it has been repeatedly stated that Kosovo 
remained the only country in the region lacking an NSS (KCSS, Press Release, 
2009).  

At the time of the drafting of this research paper, theKosovo Government of Ko-
sovo is currently in the process of developing the first NSS. The beginning of this 
process was publicly announced at the second meeting of the KSC, which took 
place in May 2009 (KSC, Press Release, 2009). Referring to the KSC meeting, the 
Prime Minister of Kosovo tasked the Minister of Internal Affairs, as a member of 
this council, to lead the process and to create the associated technical working 
groups (KSC, Press Release 2009). This occurrence makes the Kosovo case unique 
in comparison to other countries, as this process has predominantly been coor-
dinated with the respective Ministries of Defence (MoD) or Ministries of Foreign 
Affairs (MoF) in the lead. In this way, one may ask why it was delivered to the 
Minister of Internal Affairs and not to other agencies and ministries. The MoI cer-
tainly plays one of the most significant roles in the decision-making process with 
respect to the security sector in Kosovo and its positioning is driven by the Ko-
sovo Police having more  responsibilities than any other executive institution in 
Kosovo. Moreover, the MoI is one of the largest Ministries in the Government and 
it retains more employees than five comparable European countries (FRIDOM, 
2009: 20).5 

The first draft of the NSS was distributed to the members of the KSC (KSC, Press 
Release 2009), though the access of the public was denied  during its develop-
ment. However, according to the press release, the members of the KSC salute the 
work done by the local and international experts in the short period of drafting. 

According to the applicable law, upon the approval of the NSS by the Govern-
ment, it is to be submitted to the parliamentary oversight committee on internal 
affairs and security, which shall review it and incorporate it into the agenda of the 
parliamentary session. The parliament shall be the final authority for approving 
the NSS (Law on KSC, 2008: 2).   

Considering the composition of the KSC6 and referring to the Constitution of the 
Republic of Kosovo, this leading strategic document in Kosovo is expected to be 

4 The first constitutive meeting of KSC took place by February 2009
5 The research conducted by FRIDOM indicated that, comparatively speaking, the  MoIA of Kosovo is 
larger than five out of six of the smallest EU countries (by population size):  Estonia, Slovenia, Lithuania, 
Latvia and Finland 
6 The KSC is composed by the Prime Minister (Chair), Deputy Prime Minister, Minister of KSF, Minister 
of Foreign Affairs, Ministry of Internal Affairs, Ministry of Justice, Ministry of Economy and Finances 
and Ministry of Returns and Communities. Moreover it makes up the representatives from broad range 
of the security sector in the advisory capacity.   
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implemented by the executive. The KSF7 and KP are expected to take over the 
burden of the implementation according to their main areas of authority in pro-
tecting the security and public safety of the citizens of Kosovo. In addition, given 
its role in identifying, monitoring and analyzing the challenges, risks and threats, 
the KIA is also one of the more important institutions for the implementation of 
the NSS. The role of the executive does not by any means discount the oversight 
role of the parliament, which is stated  in the Constitution, as well as the role of 
independent agencies and civil society. However, the measurement of the NSS’  
implementation in Kosovo could be covered in the  future research. 

On the other hand, one could interpret the supremacy of the NSS over other 
documents in the security sector as significant and groundbreaking in Kosovo. 
By the time of its approval, the NSS needs to successfully integrate all security 
sector strategies and documents and will be considered the main thrust of Ko-
sovo’s overarching Security Policy. Despite the harmonization of existing docu-
ments with the NSS, it requires the inherent subordination of other institutional 
strategies. To illustrate this point, the Kosovo Security Force (KSF) Strategy will be 
harmonized and approved upon the approval of the NSS, therefore obeying the 
up-down approach (Geci, 2010). Also this will be the case with the strategies for 
the domestic intelligence agency and emergency management. 
     
The consultations on and the development of the security strategy in conjunction 
with various actors, as well as addressing directly the concerns of the population, 
makes this document more legitimate (Boucher, 2009: 3). The legitimacy of the 
NSS could be achieved only through the participation of actors representing both 
public and civil society sectors. Generally speaking, the democratic oversight of 
the security institutions in Kosovo is still in its early stages and has a limited ac-
cess (the EU Report for Kosovo, 2009: 7) to the government’s policy-making in the 
security sector. However, on the issue of the NSS’s development there was at least 
a leaning towards a civil society involvement in this process. Indeed, upon the an-
nouncement for the beginning of the development of strategic concept, the pres-
sure of the civil society groups and other concerned parties directed towards Ko-
sovo government has been revealed in the invitation of some non-governmental 
actors to  this process.8 

The outcome of the proactive approach by the civil society culminated with the 
invitation submitted jointly by the KSC Secretariat and the International Civilian 
Office (ICO) requiring professional opinions among the civil society, institutes, the 
media and the academia.9 While most civil society experts responded positively 
to the invitation, this research found difficult to prove whether these inputs have 
been taken into consideration. Nevertheless, this might be considered a step for-
ward in the broader involvement of actors from civil society.

7 The Kosovo Security Force (KSF) is a new, professional, lightly armed and uniformed Security Force 
that is subject to democratic and civilian control. However it currently has a limited mandate as it is 
under the strict scrutiny from the International Military Presence (IMP). 
8 The Kosovo Centre for Security Studies was among the active one in pressuring the Government and 
other actors of the needs of civil society and independent experts involvement in drafting NSS
9 This invitation indicated the importance of the NSS and the needs of civil society involvement in this 
process. Also the ICO organized a civil society forum inviting the Secretary of KSF and receiving the 
inputs of participants concerning the development of NSS. 
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It is difficult to argue the content of the Kosovo security strategy in the absence of 
an approved document. However, there were some statements and discussions 
where  a comprehensive security strategy which could meet the needs of the 
people of Kosovo was called for. It is of crucial importance that the NSS should 
respond to the real threats to Kosovo and its citizens according to the so called 
threatist paradigm (Chuter, 2007: 5). That said, its content should be based on 
the security challenges in Kosovo, both regional and further away, and Kosovo’s 
positioning vis-à-vis the security complexities in the region (ICO Forum, 2009). 
Moreover, the NSS is supposed to base its vision on the unanimous willingness of 
Kosovo citizens for the integration into global and regional security organizations 
such as the EU and NATO. This overall attitude was expressed in  numerous public 
surveys conducted in Kosovo. 

Kosovo Police Strategy 

The Kosovo Police (KP) remained one of the most substantial security institutions 
serving the citizens and ensuring the public security in Kosovo. The public sur-
veys repeatedly showed that KP is among the most trusted institutions providing 
security in Kosovo (UNDP, 2008). The MoI and KP remain two most overburdened 
institutions with multiple strategies that need to be implemented over the com-
ing months and years (EU Report for Kosovo, 2009).10 However, as even it was 
argued at the beginning of this paper that the policy making was following the 
bottom-up approach, the Strategy for the Police was adopted 9 years after its 
establishment in lieu of an NSS. 

The Kosovo Police Strategic Plan is designed to be implemented within the period 
2008-2010. In principle, upon the first review, it gives an impression of a compre-
hensive document indicating vision, mission and objectives to be achieved within 
the envisaged period. The preface reflects the goals of this institution “based its 
activity on the principle of equality, impartiality, political neutrality, sincerity, ac-
countability, merits, indiscrimination and wide-ranging” (KP, 2008: 2). Indeed, this 
strategy has a correlation to the security sector reform and specifically with the 
upcoming reform of the KP. In its strategic objectives a special attention was given 
to the development of the Law on Police, which could open the space for the 
structural and substantial reforms of this institution (Law on Police, 2008). Not-
withstanding the adoption of the strategy, the reform of  this institution is widely 
criticized and it even received low marks (EU Report for Kosovo, 2009: 51).  

The beginning of this strategy highlights the methodology used for its conse-
quent drafting, bringing a clear overview for the reader of how this process pro-
gressed. Thus, the document admits the involvement of different structures as 
well as the KP,  however, it does not refer to the contribution of any external actors 
in this regard. Besides sidelining the external actors from the public institutions 
the civil society, academia and think tank involvement was barely imagined by 

10 We could highlight the strategies against terrorism, corruption, trafficking, SAWL collection strategy, 
criminal intelligence, integrated border management and other. 
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the drafters.11 Also there is no evidence registered for a public hearing or any type 
of public discussion before the adoption of this strategy. Hence, the narrow ap-
proach towards the development of the police strategy questions the importance 
of the document prescribed in the introduction. 
 
Elaborating further on the content of the document, the part which refers to the 
strategic priorities of police pillars needs particular attention. First of all, the so-
called pillar approach in the strategic document caused a sort of ambiguity for 
the reader and it reflects a type of operational plan for the police. That said, the 
pillar approach addressed in the document gives an impression of a wide division 
among the police where none of the police officers are aware of the work done by 
the other colleagues (Marmullaku, 2010).

The strategic priorities of the KP document addressed the needs for development 
of various strategies related to policing issues, though there is no evidence that 
some of those strategies have been adopted so far. Since the strategy expires at 
the end of 2010, the accomplishment of strategic priorities set in this document 
is far from its objectives and, in it is essential to note that, the implementation of 
the approved strategies is concerning. In this way, there seems to be an absence 
of tracking for the implementation of these mechanisms.      
  
This document certainly lacks one of the integral parts of a strategic document – 
risk and threat assessment. There is no specific part or annex indicating the chal-
lenges, risks and threats facing the KP, and as a consequence, makes this docu-
ment vague. As well as this, there seem not to be any references concerning the 
police threat assessment apart from the message of the commissioner addressing 
broadly the focus on fighting organized crime. This marked the lack of a compre-
hensive strategy which would target specific categories of crime including crime 
prevention efforts in cooperation with agencies and the municipalities (EULEX, 
2009: 12).

One of the positive pictures of this document is the SWOT analysis. It realistically 
identifies the strengths of the KP by pointing out the issues related to human re-
sources and advanced specialized trainings and, amongst others, the good stand-
ing in the opinion of the public. It also highlights weaknesses related to lack of 
planning, research and development, and a high rate of voluntary resignation. It 
also properly addresses the opportunities and risks to operational functionality 
of KP (KP, 2008).  

In general terms, the KP strategy serves as a good basis for the upcoming de-
velopment in the security policies in Kosovo. Nevertheless, the vagueness of the 
content of this document could be improved by the approach in designing the 
sector-based strategies such as the one applied to the KP. In particular, the ap-
proved NSS could be used as the main point for the harmonization of the KP strat-
egy based on the up-down approach.  
 

11 The end of the document reveal the name of the drafters who, all of them are police officers thus 
reflecting only the police composition in the process of drafting the strategy
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Challenges, Risks and Threats (CRT) to Kosovo

Similar to the other parts of this research, the unavailability of the NSS prevented 
us from the elaboration of CRT to the citizens of Kosovo. This document is sup-
posed, for the first time, to unfold an official attitude and overview of the current 
risks and threats directed toward Kosovo and its citizens. Apart from this, the re-
search could not prove to be an up-to-date assessment in this regard, except with 
regard to the Internal Security Sector Review (ISSR) published in 2006. While there 
is an absence of a qualitative assessment of CRT, there is a wide range of quantita-
tive research that includes the public perception of the performance of the secu-
rity sector and security and safety challenges. These surveys are predominantly 
conducted by the international and local organizations operating in Kosovo. The 
methodology in question usually includes face-to-face interviews based on the 
representative sample of between 1200-1300 respondents (UNDP, 2009). Public 
surveys pay significant attention to the stratification of the respondents based on 
the national, gender and location diversity.    

Overall, Kosovo faces a wide range of CRT, both external and internal. It is impor-
tant to mention that the traditional types of CRT are not perceived as an issue 
of concern for Kosovo and its citizens. Thus, a classical armed aggression is not 
a threat anymore, though it does not discount the most contemporary political 
means of various actors in compromising the interests of Kosovo and its citizens 
(INDEXKOSOVA 2009: 22).  Moreover, organized crime and other types of crime 
remain one of the threats directed towards Kosovo and its citizens.   

The internal CRT holds a significant position in any risk and threat assessment, 
be it qualitative or quantitative. The issue of economic insecurity remains one of 
the main concerns for Kosovo, with particular regard to the welfare of its citizens 
(UNDP, 2009). Moreover, poor economic conditions, a weak economy and a high 
unemployment rate (ISSR 2006: 26) characterize some crucial types of security 
challenges. In addition, a high rate of corruption and a very weak rule of law ad-
versely affect the life of people in Kosovo (ISSR 2006, p.26).  The wide range of 
crime types presents  an additional issue of concern. 

The integration and involvement of communities remains an issue of concern and 
it coincides with the societal insecurity which most often appears at the multi-
ethnic countries (Collins, 2007: 172). The potential political radicalism in minority 
communities can destabilise entire municipalities should feelings of ill treatment 
and marginalisation manifest themselves. The presence of parallel structures is 
still a significant cause for concern and challenge ( the EU Report for Kosovo, 
2009: 44), although their influence is expected to be reduced following the estab-
lishment of new municipalities and the wider effects of decentralisation that are 
being felt in early 2010. 

On the other hand, the natural and man-made hazards are the potential chal-
lenge to Kosovo citizens. The ISSR threat assessment placed natural disasters and 
epidemics at the medium-level (ISSR 2006: 39). It also included industrial waste 
and environmental threats. Based on this threat assessment, Kosovo is at a sig-
nificant risk as it sits in the middle of an active earthquake zone with seismic fault 
lines running along the Adriatic littoral and the Vardar Valley. (ISSR 2006: 39). The 
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earthquake hazard mostly applies to the Gjilan/Gnjilane region.12 

Conclusions

During the nine years of a robust international presence in Kosovo, the uncertain-
ties over the political status and to some extent, the lack of readiness by the inter-
national community to participate in designing the leading strategic framework 
in the security sector did not contribute to a uniform set of security policies. The 
efforts for capacity building in this sector can be praised, though one may argue 
that it never exceeded the capability for performing elementary duties. That said, 
the international community’s efforts in the pre-independence Kosovo were not 
strategically oriented and it did not direct the capacity building towards design-
ing the necessary strategic documents and papers. 

After 17 February 2008, the security sector development and reform in Kosovo 
began  as the result of the legal framework requiring an integrated security sec-
tor serving the public safety and protecting the rights of people. In particular, the 
development of KSF and KIA simultaneously requires a strategic vision in this sec-
tor which could identify the CRT against the state and its citizens. The first NSS in 
Kosovo is supposed to be the leading and overarching document in the security 
sector and therefore we may see in the coming years that there is a tremendous 
need to harmonize it with the current available sector strategies. Indeed, the bot-
tom-up approach in designing the documents in the security sector will cause 
ambiguities, unless there is both horizontal and vertical harmonization. 

The main players for implementing the future NSS are these included in the Con-
stitution of the Republic of Kosovo. However, the presence of international civil-
ian and military missions complements Kosovo’s security institutions. The role 
of KFOR in peacekeeping and peacemaking, as well as protecting the borders of 
Kosovo, takes a significant part of the burden in providing the security and safety 
for the people of Kosovo. In addition to these considerations, the role of EULEX 
in monitoring, mentoring and advising in the field of the police, the judiciary and 
customs emphasises a robust EU mission that should assist in implementing the 
security policies in Kosovo.  

In general, Kosovo is faced with a number of CRT directed towards the state and 
the citizens. However, the vague qualitative assessment by the government with 
respect to CRT does not allow the researchers to elaborate on this issue further, 
except to criticize this absence of the government’s pro-active approach. The NSS 
is supposed to be one of the first documents addressing the external and internal 
CRT. The public surveys reflect the citizens’ perceptions of their safety and secu-
rity in a more than adequate manner. Indeed, the economic insecurity and social 
concerns indicate one of the main CRT for the public opinion in Kosovo. In this 
way, the internal challenges are predominately related to non-traditional secu-
rity concerns. Nevertheless, the political challenge taking place and the external 
political and diplomatic risks and threats to Kosovo create a direct perception of 
challenges for the state of Kosovo and its citizens.  

12 For more information see the mapping of CRT in Kosovo, based on the available sources.
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Finally, the role of civil society in the overall processes concerning security and 
safety can probably be considered as essential. Hence, the public involvement 
in the development of the strategic vision mirrors the democratic accountability 
and transparency of the security institutions. So far, the democratic oversight of 
the security sector in Kosovo has been weak, while the limited involvement of the 
non-governmental actors and the media reflect the narrow vision of governmen-
tal authorities. There is more to be done with respect to the civil society involve-
ment in the decision-making processes in Kosovo. 
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Security Policies in the Western Balkans 

Macedonia1

Islam Yusufi

I Context

Security strategies of Macedonia: types of strategies, their adoption dates 
and their amendment

The strategic-doctrinary framework of Macedonia (at the time of writing this 
paper) includes the following national documents: The Ohrid Framework Agree-
ment; The National Security and Defence Concept; The Strategic Defence Review 
– Political Framework; The Strategy of Defence; White paper on Defence; The 
Strategy for the Police Reforms; and the National Strategy for Integrated Border 
Management. (See table 9) 

Title of the strategy Adopted – date Amendment

1. Ohrid Framework Agreement 13 August 2001 No

2. National Security and Defence Concept 11 June 2003 No
3. Strategic Defence Review – Political Frame-
work 22 October 2003 No

4. National Security Strategy January 2008 No

5. Strategy of Defence September 1999 Yes, in February 
2010

6. White Paper on Defence August 1998 Yes, in 2005

7. Police Reform Strategy 2003 Yes, in 2004
8. National Strategy for Integrated
Border Management December 2003 No

Table 9: Strategic-Doctrinary Framework of Macedonia

The hierarchy of comprehensiveness and significance in the adoption of 
strategies

There has been a substantial progress in Macedonia on the basis of the new hier-
archy of strategies – at the top end there is a new overarching National Security 
and Defence Concept adopted in June 2003 and the National Security Strategy 
of January 2008, and the Government has started with the implementation of 
the recommendations that came out from the political framework of the Stra-
tegic Defence Review that was adopted in October 2003. At lower levels there 

1 This report has been written by Islam Yusufi, who is a former Deputy National Security Adviser to the 
President of the Republic of Macedonia and a founder of Analytica, a think-tank in Macedonia. Views 
expressed are those of the author and do not represent the views of the organizations that he works 
for.
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are defence, police reform and integrated border management strategies. A Sub-
stantial work has also been done with the Ohrid Framework Agreement as a po-
litical document guiding the overall context of design of the strategic-doctrinary 
framework of the country. 

The first ever strategy documents adopted in Macedonia include the White Paper 
on Defence, adopted in 1998, and the Strategy of Defence, adopted in 1999 (and 
later updated in 2010). At first, it may seem that the hierarchy of the significance 
of the strategies has not been taken into consideration. Comprehensive strat-
egies that would guide the whole security and defence sector, both the Ohrid 
Framework Agreement and the National Security and Defence Concept were 
adopted in 2001 and 2003 respectively, followed by the adoption of the Strategic 
Defence Review and Police and Border Management strategies, thus overcoming 
the gap caused by the non-existence of comprehensive strategies that in turn 
will guide other sectoral or sub-strategies. Another comprehensive strategy to 
be adopted was the National Security Strategy. The first ever documents to be 
adopted include the White Paper on Defence and the Strategy of Defence, which 
in fact should have been documents to be adopted later than the overall com-
prehensive documents such as the National Security and Defence Concept or the 
National Security Strategy. Although the National Security and Defence Concept 
and the National Security Strategy would not be the first ever documents to be 
developed, their definition and adoption led to the updating of practically entire 
strategic-doctrinary framework of the country. 

Another important document that, apart from the Concept and the Security Strat-
egy, has defined the overall strategic-doctrinary framework of Macedonia was 
the Ohrid Framework Agreement signed in August 2001. It included a number 
of provisions on the issue of the security and defence which regulated the over-
all security policies in the country. The fourth important document, the Strategic 
Defence Review, has been a source of many sectoral strategies, particularly in the 
field of defence.   

Key factors that have initiated the strategies and the formal players who 
have led the process of drafting the strategies

Since Macedonia became an independent state in 1991, the governments have 
not come up with any distinctive model or a plan how to design the strategic-
doctrinary framework. The strategy documents composing strategic-doctrinary 
framework of Macedonia have not been designed according to one generic plan. 
Each document has had its own specific circumstances and causes and often came 
about in reaction to the outside environment or as an outright necessity. However, 
throughout the 1990s and early 2000s, there was always a widespread public con-
sensus on the need for the development and approval of the strategic-doctrinary 
framework first, and then the implementation of reforms or pursuing of policies.

The experiences with the development of the strategic-doctrinary framework in 
Macedonia give us clues about the factors that have triggered the initiation of 
the strategies. The international community and its condition-setting approach 
made a huge impact on the design of the strategies in Macedonia. The impact 
was realised through the implementation of the foreign governments’ assistance 
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programmes and their technical advisers, political foundations, international civil 
society organisations, the academia and others, as well as by means of setting 
conditions for the entry of the country into the Euro-Atlantic institutions. All this 
contributed to the necessity of developing and adopting the country’s strategy 
documents. The late 1990s and early 2000s can be called ‘a decade of strategies’, 
during which the international community called for and assisted in the adop-
tion of strategies in many major fields of the society. Conferences, workshops, and 
seminars on security affairs were frequently organised, and external experts ad-
vised and assisted in designing the sectoral strategies of the country. There were 
also examples of other countries, mainly those of NATO and EU member coun-
tries, as well as partly successful examples from the Central European countries, 
such as Poland, the Czech Republic, Hungary, and Slovenia. 

International cooperation, as a general factor in initiating the strategies, was seen 
in Macedonia as another means for democratising the security sector. In the years 
following the independence of the country, the efforts on establishing the inter-
national cooperation were considerably expanded and intensified. This activity 
was an expression of a broader determination of Macedonia to strengthen the 
international cooperation and its firm resolve for the fast and full integration into 
international and trans-national structures. International cooperation took many 
forms: the membership in international organisations; bilateral agreements and 
meetings with other states; agreements and meetings with specialised interna-
tional organisations; contacts and meetings with diplomatic representatives; 
participation in the seminars, courses, trainings and other forms of education or-
ganised in the country and abroad in cooperation with foreign governments and 
international organisations; and bilateral or multilateral technical cooperation 
agreements providing assistance to the reforms in the country. 

A greater involvement of the international community, following the signing of 
the Ohrid Framework Agreement in August 2001, also enabled a relatively quick 
transfer of western experiences in the area of strategy designs; as a result, the in-
ternational influence on the Macedonian strategic-doctrinary framework became 
significant. The already established legal and structural framework of the security 
sector and the presence of multinational missions such as those of the EU, OSCE, 
NATO and the Council of Europe, whose missions in Macedonia had a mandate to 
work on the transformation of the security sector, also constituted a sound basis 
for the design of strategic-doctrinary framework. After the 2001 crisis, the state 
institutions seem to have become stable again, thus opening the possibility for 
a greater involvement in the capacity building process, and consequently, in the 
design of the strategic-doctrinary framework. The international community, and 
in this context, NATO and the EU, played a significant role in raising awareness in 
Macedonia for the need of the strategic-doctrinary framework.

The “NATO factor”, through its presence in Macedonia (Senior Civilian and Military 
Representatives and Advisory Teams starting from 2001) and its role as an instru-
ment of the condition-setting by the international community, was an incentive 
for the development of the security strategies. In the process of approaching 
NATO, the country took on many new security-related obligations, and actively 
participated in the international peace operations led by NATO such as ISAF op-
eration in Afghanistan. Adopting NATO standards and joining the peace missions 
put Macedonia’s security sector under the international oversight, which in turn 
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was another trigger for the development of the strategies. The interaction with 
NATO established a constant positive influence, steadily pulling the design of the 
strategies along and giving it a clear frame of reference. Bilateral and multilateral 
cooperation and assistance from NATO and its member states played an impor-
tant facilitating function, in terms of direct material help as well as political and 
intellectual support for the domestic institutions and individuals in planning and 
developing the security strategies. NATO’s programs, such as the Partnership for 
Peace, the Membership Action Plan and the South East Europe Initiative, acceler-
ated the development of the strategies and helped to expose the country’s se-
curity and political leadership to the norms and operating procedures of NATO 
countries. Macedonia’s decision to apply for the membership in NATO in 1999 
was another reason to speed up the design of the strategies. NATO’s South East 
Europe Common Assessment Paper on the Regional Security Challenges and Op-
portunities, launched in May 2001, was yet another impetus (NATO, 2001).

The European Union has been another factor in furthering the design of the stra-
tegic doctrinary framework of the country. The influence of the EU in the secu-
rity sector has been particularly noted in the design of strategies for the police 
reform and for border management. The EU assistance in the framework of its 
Phare,2 CARDS3 and IPA4 programmes, has undoubtedly been the key instrument 
in addressing deficiencies in the development of security strategies. The EU came 
to be involved in the development of the strategic-doctrinary framework of the 
country through its financial assistance in the framework of Phare programme. 
Later on, the CARDS program, specifically designed for the Western Balkans, in-
cluded projects that assisted in the development of the security strategies. For 
instance, in 2001, the EU provided a package of police assistance to Macedonia 
from the CARDS 2001 allocation. The purpose of the assistance was to support the 
overall reform of the police in Macedonia by developing strategies for the reform 
of the police (The European Commission, 2001: 1). The incentives provided by 
the prospect of membership in the EU are seen as a key instrument in promot-
ing understanding and the need on the part of the country for the design of the 
strategic-doctrinary framework of the country. 

The EU, via the European Agency for Reconstruction (the EU agency which man-
aged the EU financial assistance in Macedonia in the period of 2002-2008), has 
provided a substantial support to the field of the security sector in Macedonia 
since 2002. Under the 2001 – 2006 programmes, the EC provided direct support 
to the development and implementation of the National Police Reform Strategy, 

2 PHARE program was one of the three pre-accession instruments financed by the European Communi-
ties to assist the applicant countries of central Europe in their preparations for joining the European 
Union. Originally established to assist Poland and Hungary in 1989, later it encompasses the 10 candi-
date countries of Central and Eastern Europe, Bulgaria, the Czech Republic, Estonia, Hungary, Latvia, 
Lithuania, Poland, Slovakia, Slovenia and Romania and countries of the western Balkans, helping them 
through economic restructuring and political change. 
3 CARDS - Community Assistance to Reconstruction, Development and Stability in the Balkans, estab-
lished in 2001 has provided financial assistance to the Western Balkans until 2006. 
4 The Instrument for Pre-Accession Assistance (IPA) is the Community’s financial instrument for the 
pre-accession process for the period 2007-2013. Assistance is provided on the basis of the European 
Partnerships of the potential candidate countries and the Accession Partnerships of the candidate 
countries, which means the Western Balkan countries and Turkey.
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adopted in 2003 and updated in 2004. The Strategy on Border Protection (Nation-
al Strategy for Integrated Border Management, adopted in 2003) is another area 
where the EU has been involved. Development of border management strategy 
became increasingly important for several reasons. First of all, after the entering 
into force of the Amsterdam Treaty of the EU, the Schengen co-operation became 
part of the EU Justice and Home Affairs co-operation. It is also an area where a lot 
of improvement and deeper co-operation was needed by the candidate coun-
tries of the Western Balkans such as Macedonia. Another important factor was 
the terrorist attacks of 11 September 2001, which increased the importance of 
functional border security systems. The border control became a matter of law 
enforcement, rather than national defence. The military definition of border se-
curity - which characterised the Cold War era - was not relevant any longer, given 
the completely changed security environment. According to the contemporary 
democratic and western procedures and practices, border guarding became a 
mission that should be carried out by a special police force. Efficient implementa-
tion, continuous development and the need for a rapid reaction to the changing 
nature of cross-border crime required the existence of one leading authority to 
be responsible for the national border security (Niemenkari, 2002). Macedonia 
had to establish such system, and there was a need for a strategy for its establish-
ment. 

The strategic guidance came from the Presidential Cabinet of the then President 
Boris Trajkovski, who organised a number of intra-governmental meetings that 
led to the transfer of responsibility of border management from the military to 
the police. Later, the EU facilitated this process by engaging experts through a 
technical assistance programme that helped to design the National Integrated 
Border Management Strategy, which was adopted in December 2003. The Border 
Management Strategy provides strategic guidance in establishing operational 
plans. Another document which was adopted, the National Action Plan for Inte-
grated Border Management, provided a significant tactical direction and added 
value, aiming at improving the efficiency of border management system based 
on intra-service cooperation (cooperation within ministries); inter-agency coop-
eration (cooperation between ministries/institutions); and international coop-
eration. With the EU’s help, this was the first country in the Western Balkans to 
develop a national integrated border management strategy that is in line with 
Schengen rules – a system used by the EU to promote the free movement of peo-
ple across its internal borders.

With regard to the involvement of the international community, it may be con-
cluded that international organizations provided substantial support and certain-
ly assisted in the development of Macedonia’s strategic-doctrinary framework. 
However, in view of the past experience and current needs, the willingness to 
design and update the strategic-doctrinary framework needs to be sustained and 
the international community should support this process by applying suitable 
conditions wherever appropriate.

The leadership, inclined to new ideas and open to ideas from the civil society 
and international community, was another determining factor to push for posi-
tive change. For example, in 2002, the Cabinet of the then President of Macedo-
nia Boris Trajkovski (1999-2004), organised a series of round-tables under the ti-
tle “Process 2002” with the aim of discussing the national security aspects of the 
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country. The “Process 2002” brought together relevant national and international 
governmental and non-governmental authorities to discuss the security issues of 
the strategic importance to Macedonia that later served as a basis for the work of 
the President and of the government in the design of the strategy documents. The 
Process was under direct auspices of the President (Yusufi et al, 2002). The organi-
sation of such a process in Macedonia, following the armed conflict of 2001, was 
crucial for a better understanding of the security problems, risks and challenges 
that the country was facing and for further discussion on the possible solutions of 
the problems that appeared ahead of Macedonia from the security perspective. 
At that moment, the security concept of Macedonia did not exist and its adoption 
was necessary in order to develop a more harmonised understanding and more 
synchronised debate on Macedonia’s security policy. The aim was to think ahead 
about the security of the Republic, treating the issue from the multi-disciplinary 
perspective. Such structures have for long existed in individual countries, but a 
multilateral and multidimensional process in a governmental setting was lacking 
in the security domain in the region of the Central and Eastern Europe. The Proc-
ess 2002 brought together a select group of personalities from Macedonia and 
abroad and its informal and open character enabled further participation of the 
public in the discussions and exchanging of ideas. The Process consisted of two 
levels: organisation of the round-tables and workshops; and publication of the 
results of the each stage of the Process on the Internet as well as the publication 
of the articles in the local media. The organisation of the Process 2002 was a re-
flection of a growing awareness and expertise on the part of Macedonian civilian 
governance structures on the issues of security and defence. Until then, it was 
difficult to find the civilians able to define and design security strategies. 

Internal crises, such as the conflict of 2001, have made an important impact as 
well. In addition, the scandals related to the work of the security and defence sec-
tor were also triggers for the development of the strategies. 

These factors have been of great value for understanding the importance of the 
development of the strategic-doctrinary framework in the country. However, 
in the last couple of years, a combination of internal and external factors has 
emerged, giving additional boost for the development of strategic-doctrinary 
framework. The new circumstances and a new regional and international envi-
ronment, which featured absence of violence and dialogue among the countries, 
following the conflicts in the region of Western Balkans, also proved to be a suit-
able environment for the reforms, as well as for the development of Macedonia’s 
strategic-doctrinary framework. 

Domestic and regional security circumstances are inherently dynamic, and all 
states should be able to adapt their strategic-doctrinary framework effectively to 
the new conditions. Functioning democracies adapt and reform their strategic-
doctrinary framework in accordance with the changing circumstances. The politi-
cal pattern and inherent instability in its political system, confronted Macedonia 
with great difficulties in proceeding with the development of the strategic-doc-
trinary framework. 

The process of development of the strategic-doctrinary framework in Macedonia 
can be divided into two periods: First, the decade of 1990s that was characterized 
by inadequate actions for instituting the strategic-doctrinary framework. Second, 
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the period just before the end of the decade and the years following the turn of 
the century, which witnessed favourable domestic and regional environment for 
undertaking the development of the strategic-doctrinary framework. In 1990s, 
the country was faced with the inefficiency in the functioning of the security 
decision-making process, inadequacy of the human factor and the conceptual 
and managerial ineptitude to cope with the issues of internal social, economic 
and political changes, which seriously affected the attempted development of 
the strategic-doctrinary framework and resulted in the failure of establishing one. 
At the turn of the century, however, the political and security environment within 
which the strategic-doctrinary framework was to be developed was transformed. 
The crises of the former Yugoslavia were over, the security vacuum that existed 
in 1990s was no longer there and the country started to get a perspective for 
the Euro-Atlantic integration. These changes forced the country to put an effort 
and resources in developing the strategic-doctrinary framework. The emergence 
of a stable, reformist-governing majorities that came to power in the late 1990s 
and early 2000s, allowed the implementation of the programs for the design of 
strategic-doctrinary framework. Moreover, and what is important, the public sup-
port was obtained for the undertaking.

The following individuals, groups, ministries and government agencies were for-
mal players leading the process of drafting the strategies: Presidents and Prime 
Ministers and members of their Cabinets5; Ministers of Defence and the Interior; 
civilians with higher responsibilities within the Ministries of Defence6 and the In-
terior; experts from the civil society and research institutes as well as representa-
tives of the academia; foreign civilian and military advisors7 and others. 

The sources upon which the process of drafting the strategies was based include: 
the Constitution and related laws and implementing legislation; similar strategies 
of ‘benchmark’ countries (such as NATO and EU member states) and international 
organisations; defence and security policy documents at the national level; per-
sonal knowledge and experience of drafters; internal assessments concerning 
national values, interests and requirements; conclusions and recommendations 
from research reports; theoretical national and international literature; similar 
documents published in other international, regional and national defence and 
security establishments; advice and recommendations from international or bi-
lateral experts and others. 

Institutions that defined the strategies, the involvement of institutes 
and international organisations in drafting the strategies, the role of the 
public in the process of defining the strategies and the process of reaching 
consensus in defining the strategies

The Cabinet of the Prime Minister took the lead in drafting the National Security 
and Defence Concept. The Ohrid Framework Agreement was drafted by domestic 

5 Names such as Stevo Pendarovski, Islam Yusufi, Ljubomir Frckoski, Vlado Popovski from Presidential 
Cabinet; Names such as Lazar Kitanovski from Prime Minister’s Cabinet.  
6 Names such as Aleksandar Matovski. 
7 Names such as James Baxter, Dennis Blease. 
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leadership, including the Cabinets of the Presidents and of the Prime Ministers, 
the leaders of political parties and their advisers as well as international repre-
sentatives (EU, USA) and their support staff. The signature of the Agreement on 
13 August 2001 was preceded by discussions in Ohrid, a series of talks that started 
in July 2001 between Albanian and Macedonian representatives, along with rep-
resentatives from the EU and the United States. The Agreement8 that was negoti-
ated upon set forth tangible benchmarks and measures to be implemented in or-
der to rectify those conditions that led to hostilities, fighting, and general unrest 
leading to paralysis of parts of the country throughout much of 2001. 

In drafting the Strategic Defence Review – Political Framework, it was the Minis-
try of Defence who took the lead with the expertise provided by NATO Advisory 
Team and the team of Booz Allen Hamilton present in the country. The process 
of defining and adoption of the Review provided an opportunity for the estab-
lishment of an intellectual and political basis for the role and goals of the armed 
forces. It was a means for determining what kind of armed forces Macedonia 
could really afford, while at the same time securing the value of the taxpayers’ 
money. It was also a medium for the transformation of Macedonian army from the 
‘national army’ into a modern, relevant and professional one. Before the launch 
of the Review, there were two alternatives how to go after it: the first one was to 
have it ‘internalised’ within the Ministry of Defence, where the existing capabili-
ties would be reviewed, precise costs of defence outputs developed, and defence 
plans would be continually improved. This was supposed to be done by means of 
working groups already established for the implementation of NATO’s Partnership 
for Peace programme. This process would show that 90% of the defence budget 
was spent simply on soldiers to be paid and therefore future reforms would not 
be possible without a fresh approach. The second alternative was to launch a po-
litically- led review which would become a fundamental review of the defence 
sector of the country, with aspects that would include the elements from the first 
approach as well. It was this approach that was chosen. This politically-led process 
acquired governmental and presidential support and their commitment to the 
process. The Review started by basing itself on the relevant and updated strategic 
analysis contained in the National Concept. It had a strong leadership from the 
Defence Minister who maintained the role of an overall coordinator of the work. 
The first phase of the Review, which lasted for two months (October 2003), con-
sisted of defining the political framework, based on the National Concept, provid-
ing foundations for defence reform plans. 

The political framework defined national, regional and strategic interest and goals 
of the country and defined challenges, risks and opportunities of the strategic 
environment. The process of defining the Review also included the contributions 
from other ministries, civil society, the academia, etc. The second phase, which 
lasted for 3 months and the results of which were promulgated in March 2004 
and approved by the Resolution in the Parliament in May 2004, consisted of the 
review of the existing forces, their capabilities and  equipment. The work was car-
ried out by working groups, composed of military and civilian personnel and rep-
resentatives of other ministries. This phase looked specifically at the issues such as 
defence missions and responsibilities; potential threats for operations; capacity of 

8 The full text of the Ohrid Framework Agreement is also available at: http://www.coe.int/t/e/legal_af-
fairs/legal_co-operation/police_and_internal_security/OHRID%20Agreement%2013august2001.asp.
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the potential enemies; sustainability and equipment; military crisis management; 
rapid-response units, etc. The third phase of the Review, which is still on-going, 
consists of the adoption of sectoral strategies in the field of defence, consisting 
of more than 3000 pages. One of the main outcomes of the third phase was the 
production of the Dynamic Plan for the Transformation of the Armed Forces 2005-
2007, with detailed programmes covering logistics, personnel, education and 
training, defence diplomacy, reserve forces and equipment procurement. 

The Defence Strategy and the White Paper on Defence were drafted by the De-
fence Ministry and were update with the assistance of the NATO’s Advisory Team 
and the team of Booz Allen Hamilton experts. The National Security Strategy was 
drafted by the Government. The Police Reform Strategy and the National Strategy 
for Integrated Border Management were drafted by the personnel of the Minis-
try of the Interior who used the expertise obtained through the police reform 
projects funded by the EU and managed by the European Agency for Reconstruc-
tion.

A wider public debate was also included in the development of the strategies. 
Process 2002 was the starting point for the debate. Generally speaking, there was 
an internal debate at the bureaucratic level with the input from the civil serv-
ants. The results were forwarded to the political decision-makers. In addition, a 
horizontal debate was going on as well among various government agencies and 
ministries.

In general, the process of drafting the strategies begins when the Prime Minister 
or the Ministers of Defence and the Interior give the green light for it, that is, af-
ter their advisers or the international community advise them that the drafting is 
necessary and the persons leading and coordinating the work should be appoint-
ed. Once the first drafting process is completed, the relevant ministries, cabinets 
and agencies participate in reviewing the drafts. Once the comments are received 
and integrated, an updated version of the drafts is provided and handed over to 
the Government or to the Ministries of the Interior and Defence for adoption. 

The inter-ministerial cooperation through inter-ministerial working bodies has 
been a part of the decision-making process in the formulation of the security 
strategies. These working bodies are established either on a permanent or tem-
porary basis. While reviewing issues within the area of competence of the Gov-
ernment, the working bodies cooperate with ministries and other administrative 
bodies. The Government’s commissions and special commissions are permanent 
working bodies. The permanent inter-ministerial working body (commission) in 
the area of defence is the Foreign Affairs, Defence and Security working body. 
Membership is restricted to ministers from the relevant ministries and, where ap-
propriate, high-ranking officials. The commission meets at least once weekly, be-
fore the meeting of the government. The commission is serviced by officials from 
the office of the Government under the supervision of the General Secretariat. 
The commission’s deliberations and reports feed directly into decision-making in 
the centre. The special commission in the area of defence is the Defence Produc-
tion and Services Commission.
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Macedonia’s defence and security sector is managed by the Parliament of the Re-
public of Macedonia (Sobranie), the President of the Republic, the Government, 
the Ministries of Defence and the Interior and the Crisis Management Centre.

The Parliament (Sobranie) enacts the highest legal acts, including the strategy 
documents. Once the government has approved a strategy, where necessary, 
the same is also enacted by the Parliament. The President approves the defence 
strategy. The Government (or Council of Ministers), headed by the Prime Minister, 
endorses strategy documents and approves them and/or submits them to the 
Parliament for approval/enactment. 

The Minister of Defence endorses all defence documents issued by the Chairman 
of the Chief of Staff and the departments in the Ministry of Defence. It issues de-
fence policy documents that are submitted for approval to the Parliament, after 
endorsement by the Council of Ministers. Moreover, the Minister of Defence may 
issue defence policy documents that are compulsory to the entire defence es-
tablishment under his/her authority without parliamentary endorsement, after 
approval by the Council of Ministers. In addition, there are occasions where the 
Minister of Defence can issue defence policy documents that are compulsory to 
the entire defence establishment under his/her authority without the endorse-
ment of the Parliament or the Council of Ministers.

II Characteristics of the strategies
Challenges, risks, and threats (CRT) as defined by strategies, the ranking of 
CRT, and the sources and the carriers of CRT

All the strategies that compose the strategic-doctrinary framework of Macedonia 
include an assessment of challenges, risks and threats (CRT) to the country. 

(1) The Ohrid Framework Agreement does not explicitly define CRT, but implicitly 
it refers to the following CRT:

Use of violence in resolving inter-ethnic disputes; •	
Pursuit of territorial solutions to ethnic issues;•	
Damage to the multi-ethnic character of Macedonia’s society (Ohrid Agree-•	
ment, 2001: 1).

The Agreement does not rank the CRTs according to their significance.  

(2) The National Security and Defence Concept on CRT evaluates that ‘though in 
the long run there is no danger of conventional war in Europe, the demise of the 
bi-polar world, the residuals and the consequences of the dissolution of certain 
former socialist states, the negative consequences of globalisation, the national, 
religious, greater-state, and territorial confrontation are potential and realistic 
risks and dangers that can lead to crises and conflicts’ (Government of Macedonia, 
2003: 9). Specifically, the Concept defines the following CRT: 

The possible manifestations of extreme nationalism, racial and religious in-•	
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tolerance; 
The forms and activities linked to international terrorism, organised crime, •	
illegal migration, illegal trafficking in drugs, weapons, people, strategic and 
two-fold use materials, as well as consequences of the use  of means for mas-
sive destruction; 
Possession of large quantities of illegal weapons; •	
Transitional problems such as corruption, urban terrorism, serious crime in-•	
cluding blackmail, racketeering, murders and attacks on the property of citi-
zens, economic crime, tax evasion, underdeveloped institutions of the demo-
cratic system, problems in the functioning of the judiciary, social problems 
and unemployment; 
Activities of foreign special services directed toward worsening of the secu-•	
rity situation, and thus slowing down the democratic and integrative proc-
esses, especially those toward NATO and the EU; 
Consequences of clashes of interests in the use of the sources and the routes •	
of strategic energy materials, as well as obstructing and blocking their import 
into the Republic of Macedonia; 
Natural and other disasters, technical and technological catastrophes, con-•	
tagious diseases of people and animals caused by domestic and/or external 
actors;
Computer crime, piratism and abuse of information technology, especially •	
concerning personal data of the citizens, business, service and state secrets; 
Degradation and destruction of environment (Government of Macedonia, •	
2003: 11).

The concept does not explicitly rank the CRTs according to their significance, 
however, the sequence of written CRTs is assumed to be listed according to their 
significance.  

(3) The Strategic Defence Review notes that there is ‘no longer a fear of massive 
invasion and total war’ and that the country over the long term is not under the 
threat of conventional war. Yet, it emphasises that the country is prone to ‘new 
challenges and threats to peace and international stability, caused by the dissolu-
tion of the bi-polar world, the residues of certain former socialist states, the nega-
tive consequences of globalisation, the national, religious, greater-state and ter-
ritorial confrontation’ (Government of Macedonia, 2003: 10). The Review includes 
the following in the CRT in more detail:  

Conventional war-aggression;•	
Possible manifestations of extreme nationalism, racial and religious intoler-•	
ance, international terrorism, organised crime, illegal migration, illegal trade 
with all types including trade with strategic and dual use materials, insuffi-
ciently secure and efficient borders, etc.; 
Possession of large quantities of illegal weapons, transitional problems such •	
as: corruption, urban terrorism, serious crime, economic crime, tax evasion, 
etc.;
Activities of foreign special services directed toward worsening the security •	
situations, consequences of conflict of interests in using sources and routes 
of strategic energy materials; 
Natural and other disasters, technical-technological catastrophes, epidemics, •	
etc.;
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Degradation and destruction of environment;•	
Computer and network-related crime and attacks on computer systems.  •	

The CRT of ‘extreme nationalism, racial and religious intolerance, terrorism and 
organised crime’ is ranked as the most significant CRT in the Review. It states that 
there are no great dangers that threaten the sovereignty and integrity of the 
country from other non-conventional threats, risks and dangers. In the Review, 
the CRTs are ranked in importance by looking into the medium and long-term 
periods. It is stated that in the medium term (3-5 years), the threats, risks and 
dangers caused by extreme nationalism, racial and religious intolerance, terror-
ism and organised crime, as well as by the implications of the situation in the im-
mediate surroundings of the country will exist but decrease in intensity. For this 
period, it also states that ‘security and defence of the border will remain to be one 
of the major issues until regional border security reaches an adequate level’. In the 
long term (5-10 years and beyond), the Review anticipates ‘a decrease in threats, 
risks and dangers caused by extreme nationalism, racial and religious intolerance, 
terrorism and organised crime, as well as of the implications of the situation in the 
immediate environment’. In the long term (10 years and beyond) ‘conventional 
threats will remain minimal as well as other non-conventional and asymmetric 
threats, risks and dangers’, states the Review.

The assessment of CRT summarised and ranked by degree of intensity is given in 
the Review in the following table: 

THREATS, RISKS AND DANGERS
LEVEL OF INTENSITY

Currently Mid-term Long-
term

Conventional war - aggression VERY LOW VERY LOW VERY LOW
Possible manifestations of extreme na-
tionalism, racial and religious intolerance, 
international terrorism, organised crime, 
illegal migration, illegal trade with all types 
including trade with strategic and dual use 
materials, insufficiently secure and efficient 
borders, etc. 

HIGH MEDIUM LOW

Possession of large quantities of illegal 
weapons, transitional problems such as: cor-
ruption, urban terrorism, serious crime, eco-
nomic crime, tax evasion, etc.

HIGH MEDIUM LOW

Activities of foreign special services directed 
toward worsening the security situations, 
consequences of conflict of interests in us-
ing sources and routes of strategic energy 
materials. As well as 

MEDIUM MEDIUM LOW

Natural and other disasters, technical-tech-
nological catastrophes, epidemics, etc. LOW LOW LOW

Degradation and destruction of environ-
ment. MEDIUM MEDIUM MEDIUM

Computer and network-related crime and 
attacks on computer systems. LOW MEDIUM HIGH

Table 10. The Assessment of CRT given in Review
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(4) The National Security Strategy refers to the following specific CRT: 

Terrorism that jeopardizes the peace, security, interests of the country and •	
the world. It is a serious threat for the personnel deployed in the international 
operations;  
Trans-national organised crime in all forms, corruption and misuse of strate-•	
gic materials and technologies with double use; 
The proliferation and use of weapons for mass destruction is a global threat •	
with greatest consequences and harmful effects 
Regional conflicts and crises; •	
Manifestations of radical nationalism and extremism;•	
Ethnic and religious intolerance;•	
Possession of major quantities of illegal small and light weapons and am-•	
munition; 
Illegal activities of foreign intelligence services;•	
Computer crime and threat to the information systems and technologies; •	
Natural disasters, technical and technological (industrial) accidents of larger •	
scale;
Epidemics; •	
Degradation and destruction of the environment and the ecological poten-•	
tials; internal economic and social problems, economic crime, poverty and 
unemployment (Government of the Republic of Macedonia, 2008).

The Strategy does not rank the CRTs according to their significance.

(5) The Defence Strategy, its initial version of 1999, as it has been among the ini-
tial strategy documents adopted just after the break up of communism and of 
the Yugoslav federation, refers to mainly CRT that relate to the collapse of the 
cold war (Ministry of Defence, 1998: 4). The new updated version of the Strategy 
of February 2010 refers to CRT included in the Security Strategy (Ministry of De-
fence, 2010: 6).

The Strategy does not rank the CRTs according to their significance.

(6) The White Paper on Defence focuses on the following CRT: the legacy of a dec-
ade of hostilities in the region; the unfinished process of reconciliation; ethnic 
and religious extremism and intolerance; remaining stockpiles of weapons; inter-
national terrorism, organised crime and illegal migration; corruption and tax eva-
sion; and hostile activities of foreign special services. (Ministry of Defence, 2005: 
17-18).  

(7) The Strategy Police Reform Strategy refers to the emergence of new forms and 
types of crime with elements of violence and organised and trans-national crime 
emergence as a CRT (Ministry of the Interior, 2004: 2). 
 
(8) The National Strategy for Integrated Border Management, when referring to 
CRT, notes that the danger of a military attack on Macedonia from the neigh-
bouring countries is small and therefore, at the moment, it is not necessary for 
the service of border management to be prepared and trained for defence from 
aggression. As a potential CRT, it emphasises the possibility for hostile individu-
als and groups to enter the country through border areas and perform attacks 
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on the Macedonian security forces and the existing infrastructure. Another CRT 
mentioned in the document is the existence of a large amount of light weapons 
possessed by individuals as well as the accessibility of the weapons through the 
well organised smuggling channels. Other potential CRTs mentioned are: illegal 
trafficking in narcotics, cigarettes, human beings, weapons and excise goods and 
organised groups of criminals with international connections being in a position 
to bribe public servants and governmental members (Government of Macedonia, 
IBM Strategy, 2003: 14).

The National Strategy for Integrated Border Management does not rank the CRT 
according to their significance.

The way the strategy defines the instruments to be used by the state and 
the society in response to the CRT and the way in which security is to be 
achieved

(1) The Ohrid Framework Agreement lists separately the actions to be taken with 
regard to the improvement of the security in the country. Its strategy consists 
of the improvement of the position of the minorities in the country through a 
decentralised government, non-discrimination and equitable representation in 
the public service, special parliamentary procedures for the defence of the status 
of the minorities, as well as the education and use of minority languages and the 
possibility for expression of minority identities, etc. 

(2) The National Security and Defence Concept for responding to CRT determines 
that it is necessary to undertake and permanently maintain and promote the fol-
lowing measures and activities:

Maintenance and improvement of the efficiency and objectivity of the means •	
and methods for collecting data and information of significance for the secu-
rity; good quality and continued expert analysis of the security environment 
for the purpose of active participation in prevention of risks and dangers; 
Maintenance and improvement of adequate security capacities and capa-•	
bilities for prevention, minimisation and elimination of the security risks and 
dangers, as well as for resolution of conflict and crisis situations; 
Maintenance and improvement of the level of readiness of the bodies of state •	
authority, of the regulations, rules and procedures for a timely coordination, 
management, as well as for the purpose of efficient, timely and adequate re-
sponse to the security risks and dangers; 
Development of a border service capable of efficiently controlling the border •	
and the border zone beyond the legal border crossing in order to prevent all 
types of illegal trade, as well as to build the capacity and unique procedures 
for cooperation and mutual assistance with the neighbours, the region and 
the remaining international community. The border service is to provide a 
continual improvement of the relations of confidence and mutual coopera-
tion with the local population, as well take action with regard to the ethnic 
representation in the service itself; 
Directing the security system toward the achievement of inter-operability •	
with other, similar systems in the democratic states of Europe; 
Active involvement in the international efforts for the improvement of peace •	
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and security, considering that security is indivisible and does not depend on 
one state only; 
Sovereign right to self defence and guaranteeing of own security with the •	
right to own decision making and joining various alliances; 
Individual right to non-accepting certain obligations and agreements which •	
would be assessed as ones that can threaten the security of the Republic of 
Macedonia and/or negatively influence the security of other states; 
Compatibility of the national security with the constitutional and legal solu-•	
tions, as well as the international standards and ratified international agree-
ments;
Incorporation of common norms and standards of international law in the •	
national legislation, their consistent enforcement in practice, and diplomatic 
efforts for such incorporation by all neighbouring countries;
Despite the fact that special institutions in charge of security still hold a key •	
place and role in the modern understanding of security, they are no longer 
the only ones in charge of protection, maintenance and development of the 
security environment and situation.  Therefore, the assessment, measures 
and activities for protection, maintenance and improvement should be seen 
as a system of complex interdependent factors such as political, economic, 
defence, internal security, social, environmental, etc.; 
Permanent democratic and civilian control and oversight of the institutions •	
and forces responsible for the security and defence of the country; 
Prevention, i.e. measures and activities that enable prevention of risks, dan-•	
gers and crisis, their timely identification and removal; 
Coordination of the measures, activities and security capacities with the ap-•	
plication of timely and useful use of capabilities and resources for dealing 
with crisis, as well as a possibility of extending and receiving assistance and 
cooperation; 
Permanent responsibility of the state actors, the local self-government, the •	
political parties and the other legal and economic actors, the non-govern-
mental sector and other associations, as well as of all citizens for participation 
in the realisation of the national security policy.

(3) The Strategic Defence Review, with regard to the CRT, proposes that the Army 
of the Republic of Macedonia (ARM) should continue to develop its skills in the 
area of internal security, fight against terrorism and armed incidents on the terri-
tory of the country. Acknowledging the increase of capability and responsibilities 
of the police and customs primarily in the tasks of border protection, the Review 
suggests that the ARM should maintain the capacity to defend and secure the 
border and should possess capacities in certain cases to provide support to the 
police. 

(4) National Security Strategy, with regard to the CRT, refers to measures that are 
already part of the Concept and the Review.

(5) Defence Strategy calls for special attention to be paid to building instruments 
for management and commanding in the defence area, and especially of the 
armed forces; restructuring, dimensioning, equipping and training of the Army 
in accordance with the human resources and the economic capabilities of the 
country; redesigning the military education system based on the knowledge in 
NATO and the size and the needs of the regular and the reserve components of 
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the Army; taking care of the officers’ and the civilians’ standard of living, as well as 
the living and the working conditions of the soldiers. Another measure included 
is the improvement of informing the public about the situation and the trends in 
the development of the Macedonian defence. 

(6) The White Paper on Defence refers to having available forces for the protection 
of the territorial integrity of the country. These forces should be able to deal with 
humanitarian crises and should have the military units in the state of readiness in 
case of any regional conflict and crisis.  In addition, they should be able to operate 
within the structures of NATO, the EU, and the UN-led operations.

(7) The Police reform Strategy, with regard to the CRT, calls for the establishment 
of a new structure of the police, the establishment of the border police and a new 
organisation and working methods for fighting against crime and suppression 
of all of its forms, especially the trans-national one, as well as the change in the 
relations between the police and the public, with the purpose of joint actions in 
the area of crime prevention. The central issue, according to the Police Reform 
Strategy in response to the new environment, is the identification of the need for 
defining the basis for building a contemporary model of police organisation and 
the shift of its focus in accordance with the new democratic processes.

(8) The National Strategy for Integrated Border Management states that the Bor-
der Management Service must be adequately prepared for dealing with criminal 
armed groups. For this reason, the priority in the process of establishing the inte-
grated border management is to identify and control the channels of small arms 
and light weapons.

All above-mentioned strategies refer to the following actors as the ones responsi-
ble for their implementation: the Parliament, the President, the Government, the 
Ministries of Defence, Foreign Affairs and the Interior, international community 
and municipalities.

In principle, these seven strategies do have a harmonised content and build on 
each other in terms of timing and significance. Both the Ohrid Framework Agree-
ment and the National Security and Defence Concept are the basic documents 
that guide other related strategies in the field, including the Strategic Defence 
Review and the Police and IBM strategies. For instance, both the Review and the 
White Paper on Defence mention explicitly that they are based upon the views, 
positions and guidance set out in the National Security and Defence Concept. The 
Defence Strategy refers mainly to the National Security Strategy.   

The Strategic Defence Review in itself has been a point of reference for a number 
of sub-strategies adopted within the Ministry of Defence for the transformation 
of the Army, including the Dynamic Plan for Transformation of the Armed Forces. 
The Review provided a political framework and a more detailed guidance for car-
rying out further reforms in the armed forces. Sectoral strategies were adopted 
for the management of the defence at all levels of decision-making, as well as 
in the areas related to the personnel (including the training of civilian experts), 
its professionalisation, qualifications, careers with equal opportunities for all, as 
well as an adequate ethnic representation in the army, training and education, 
including the civilian personnel in the ministry of defence, inter-operability, mod-
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ernisation and procurement, logistics, standardisation, as well as development of 
the strategies for improvement and inter-operability of the intelligence capacities 
and crisis management. 
 
The White Paper refers explicitly to the National Security and Defence Concept of 
2003, as the basic guidelines for Macedonia’s security and defence needs within 
the new strategic and security environment. It also refers to the Strategic Defence 
Review as a political framework that has provided a more detailed guidance for 
carrying out further defence reforms.

All the above-mentioned strategies start with the assessment of the international, 
regional and national security environment and the position of the country in it, 
continue with the assessment of the CRT in relation to the security and, based on 
the findings, propose the measures to be undertaken for the pursuance of the 
national security policy.

III Consequences
Reforms as a follow-up to the strategies and correlation between the 
strategies and the security sector reform

(1) In terms of legislation and with regard to its practical application, the Ohrid 
Framework Agreement has been implemented and the envisaged reforms have 
been carried out. The implementation of the provisions of the Agreement took on 
the form of constitutional and legislative amendments presented to the Assem-
bly. The amendments indicated in the Agreement were adopted by the Assembly 
in the course of 2001 and 2002. Among major changes envisaged in the Ohrid 
Agreement, police reform was among the most expected reform areas, envisag-
ing a complete overhaul of the police system, as the police behaviour was seen 
as the major violator of human and minority rights in the country (Human Rights 
Watch, 2001). In order to ensure that police are aware of and responsive to the 
needs and interests of the local population, local heads of the police, according 
to the Ohrid Agreement, were envisaged to be selected by the municipal councils 
from the lists of candidates proposed by the Ministry of the Interior. The Ministry 
of the Interior retained the authority to remove local heads of police. Also, par-
ticular attention would be given to ensuring as rapidly as possible that the police 
services will generally reflect the composition and distribution of the population 
of Macedonia. 

(2) The specific reform suggestion of the National Security and Defence Concept 
was the establishment of the Crisis Management Centre. Later, the Centre was es-
tablished with the aim to enhance the security capacity as an important segment 
of the country’s capability to deal with crises and as a part of the adaptation of the 
security system to that of NATO. 

(3) The Strategic Defence Review led to a complete overhaul of the country’s de-
fence system, including: the development of capabilities for a rapid deployment 
outside the country; inter-operability with NATO at the highest military levels of 
decision-making as well as operational and tactical levels; introduction of cost-
effectiveness across the defence sector and the allocation of resources within the 
framework of the defence budget in accordance with the standards that exist in 
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the NATO member states for the purpose of providing more funds for modernisa-
tion and development, training, operations and operational capabilities; and the 
establishment of a multi-year planning, programming and budgeting system.

(4) The National Security Strategy was mainly an update of the overall strategies 
in the field.

(5) The Defence Strategy did not lead to specific reforms as the plans included 
in the Strategy had already been a part of the reforms undertaken according to 
other defence policies of the government.  

(6) The White Paper on Defence provides mainly the reference to the reforms en-
visaged in the Strategic Defence Review. 

(7) The Police Reform Strategy provided amendments in the organisation of the 
Ministry of the Interior, strategic settings and principles, the change of the person-
nel policy and education processes, the introduction of methods for control and 
measuring of the police efficiency and the upgrading of its technical equipment. 
It introduced new organisational units, eliminated the overlapping of competen-
cies, freed the police from the so-called “non-police work”, etc. Following the rec-
ommendations of the Strategy, the new structure of the Ministry of the Interior 
consists of services responsible for coordination, international cooperation and 
the relations with the public of the Ministry: the Directorate for Public Security, 
within which there are services of advisory nature, competent for the strategic, 
conceptual planning and determination of general directions and standards of 
operations; the Operative Services (Central Police Services, Border Police and Ter-
ritorial Police Services), responsible for the operative work of the Ministry of the 
Interior through the implementation of specific activities and actions, focus on 
the implementation of the basic functions of the Ministry of the Interior. The Di-
rectorate for the Security and Counterintelligence’s activities were limited to the 
work in the field of counterintelligence and terrorism, whereas the competences 
concerning organised crime were transferred to the Department for Organised 
Crime within the Central Police Services. 

(8) The National Strategy for Integrated Border Management envisaged that the 
Army of the Republic of Macedonia would not have the sole responsibility in the 
field of border management. The Strategy led to the establishment of the new 
National Border Police Service within the Ministry of Internal Affairs, as the basic 
service for border management in the country which will undertake the respon-
sibility of supervision of the state border. The new national coordinative mecha-
nism for border management was also set up, led by the Border Police Service in 
cooperation with other national services for border management, with the aim 
of establishing cooperation, coordination, common support and exchange of in-
formation among them. Over the years, and as a result of the adopted strategy, 
the country gradually reorganised the structures of the border guard, changing it 
from a military organisation with conscripted staff into a police organisation with 
purely professional staff. It completed the process of transferring responsibility 
for the management of the country’s borders from the military to the police – a 
precondition for joining NATO and a condition for the liberalisation of the visa 
regime with the EU allowing the entry of the country’s citizens to the EU countries 
without visas.
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With regard to the correlation of the security strategies with the security sector 
reform, the common objective of the security strategies has been to point to the 
need for adapting the security sector to the new environment and making the 
security sector able to meet the challenges mentioned in the strategy document. 
Another common objective of the strategies has been increasing the account-
ability of the security sector. 

In a changing society, the security sector cannot be left aside and must keep pace 
with the economic and social reforms in the country. Security threats and risks are 
in a constant flux, making the security strategies tools for improving the security 
sector’s capacity for dealing with contemporary threats and risks, such as organ-
ised crime, terrorism, the smuggling of weapons and drugs, etc. Also, making the 
security and defence sector ready for new missions, e.g. peacekeeping missions 
and those in support of national law enforcement institutions has been one of 
the objectives.

When Macedonia started, immediately after gaining independence in 1991, with 
the first generation of the security sector reforms which included the establishment 
of new institutions, structures, and chains of responsibility for the security sector 
and appropriate structures for the democratic control of security sector actors, 
there were no security strategies in place. The country laid the basic principles 
and structures for the oversight of the security sector issues, empowered the par-
liament to oversee and approve security sector budgets, and made attempts for 
civilianisation of the security sector bureaucracies. All this happened as a result of 
the overall democratisation processes in the country. However, the later environ-
ment required more reforms than that of the first generation and this called for 
the second-generation security sector reforms to be introduced. The second gen-
eration reforms were  concerned with further consolidation of the democratic 
control of armed forces, strengthening of procedures of transparency and ac-
countability, enhancing the way structures and institutions implemented policy 
and improvements in the effectiveness and efficiency in the work of the security 
sector, a wider involvement of the civil society and establishment of a strong civil-
ian defence and security community, development of community policing proc-
esses, enhancing the ability for effective border protection, reforming the intel-
ligence agencies; disarmament, demilitarisation and reintegration; sustaining the 
reforms of the judicial and legal reform; and fighting corruption and organised 
crime in the security sector. 

A key element of the security strategies was to provide the political ground for 
reforming and professionalising of the security sector formations. These entailed 
defining missions, tasks and structures for the security sector actors in line with 
the new environment, challenges and priorities.

In general, it should be stressed that the security strategies, despite the ways in 
which they were initiated and the objectives they accomplished, had their own 
merit, bearing in mind the difficult period that the Macedonian society and se-
curity institutions were going through in the transition period. The impact of the 
strategies has been compromised by the continuous identification of the strate-
gies with the simple promotion of the government or of other institutions which 
participated in developing the strategies.
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Important improvements were made with the security strategies in Macedonia 
regarding the promotion of the democratic forms in the security sector. The real 
question Macedonia was confronted with was whether the current government 
would be guided by the logic of the specific security reforms in the development 
of strategies or by the logic of assessment of current circumstances. The security 
strategies guided by the overall security reforms would to a great extent serve to 
the overall goals of the security sector reforms and institute a sound basis for the 
start or for furthering of reforms in the area. The security sector reform concept 
in itself recognises that strategies should be in place that will guide the reforms 
(Yusufi, 2003: 44). 

Changes that were supposed to be undertaken in the security sector could not 
be introduced overnight. Not only the procedures and the legislation had to be 
changed, but also the attitudes and mentalities of the people. In addition, the 
changes had to be made slowly and had to include all levels of the security sector 
in the reform agenda. To adjust practices to the multi-cultural and multi-ethnic 
environment of the country was another challenge. All of these could be achieved 
with the development and formulation of the security strategies.

Correlation of the strategies with the integrations (regional, European, and 
transatlantic)

All above-mentioned strategies refer clearly to the commitment of the country to 
realise its future as a part of the European family and as a member of the EU and 
NATO. The development of the security strategies made an impact on the Euro-
Atlantic integration of the country. Macedonia has signed the Stabilisation and 
Association Agreement, has become a candidate country for the EU membership 
and is expected to start accession talks in the near future. With regards to NATO, 
Macedonia is a candidate country for the membership and it has received invita-
tion for accession, which is subject to the resolution of the name dispute with 
Greece. The security strategies reviewing the changing domestic and regional 
environment, highlighting challenges and priorities and laying down the reforms 
to be undertaken in the direction of Euro-Atlantic integration, have been turning 
points for Macedonia’s undertakings in the direction of the EU and NATO integra-
tion. The security strategies have been building blocks for entrenching the Euro-
Atlantic values in the society and motivating the population for further reforms. 
The strategies have laid down the importance and urgency in initiating reforms 
that in turn have had a serious impact in integrating it into the Euro-Atlantic fami-
ly of democracies. The strategies opened the possibility for a more active engage-
ment in the debate about the security issues of the country that has resulted in 
the development of participatory methods in the debate of the country’s Euro-
Atlantic integration. 

The security strategies also include a clear commitment to regional cooperation 
by stating that the aim of the strategies is to foster it. Some of the strategies have 
even devoted special sections to this topic. The regional cooperation in the West-
ern Balkans is an essential factor for the security, political stability and economic 
prosperity and the only way for the countries in the region to successfully address 
the key common security challenges. Also, bearing in mind that the country’s in-
tegration into the Euro-Atlantic structures is conditioned with the readiness of 
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the country to cooperate with other countries in the region, the strategies had 
to encompass the methods for contributing to the regional stability and security. 
This commitment in the strategies has emerged as the important point in the 
entire process of the country’s policy towards regional cooperation as it has acted 
as an important confidence-building measure. For the successful regional coop-
eration, the countries have to be committed to this process and this commitment 
has been included in the security strategies. 

Capacities of the state bodies as well as of the society to prepare and 
implement the strategies

An important issue concerning the initiation and implementation of the strate-
gies is the capacities in both the government and in a wider society to do so. 
Capacity problems with regards to the strategies have manifested themselves in 
a number of ways in Macedonia. These have all been evident in Macedonian gov-
ernments’ attempts to adopt the major security strategy documents. 

In Macedonia there has been a growing civilian interest for issues concerning the 
security sector. The governments and the civil society have gradually recognised 
the need for the establishment of a strong community of civilians with expertise 
in the security and defence, consisting of both governmental and non-govern-
mental individuals and institutions. For this purpose, the centres and/or faculties 
for the security have been established, where special educational and training 
programs for the civilians have been organised in order to provide them with the 
skills and expertise in the field of the security and defence sector management. 
However, the post-communist society of Macedonia of 1990s was still a relatively 
closed society closed to civilians. During this period, the security services lacked 
the capacity to implement the policies, and the civil servants lacked the expertise 
in the security sector bureaucracies. 

The development of a strong community of civilian intellectuals that would be 
engaged in the initial phase of the security strategies building was a challenge for 
the country and central for the start of defining of the security strategies. Start-
ing from the late 1990s, the establishment of the security community was central 
for acquiring the public support for the security reforms envisaged in the secu-
rity strategies and for other issues that required a wider public support for their 
successful realisation and implementation. The scarcity of legitimate civilian or 
military security and defence experts capable of making the defence and security 
case to their legislatures and a broader public was the reason why there were few 
security-related documents available in the country at that period (Simon, 2003: 
95). The Ministries of the Interior and Defence particularly needed responsible and 
capable civilian personnel to perform the security policy-making functions and to 
ensure that the country had proper security strategies. Efforts were made to over-
come the difficulties and existing problems by training a corps of civilian defence 
and security professionals, which led to some progress in developing a viable ci-
vilian security and defence community that would be able to adequately develop 
and implement the security strategies. Moreover, the politically appointed civil-
ians within the Ministries of Defence and the Interior did not have, compared to 
their military or police counterparts, a desirable level of technical expertise, nor 
did they have a staff of trained civilian professionals to assist them. Consequently, 
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the staff of the government and of the Ministries of Defence and the Interior did 
not, for a long time, effectively assume the policymaking function required to 
ensure the adoption and implementation of the security strategies. The EU and 
NATO provided a substantial assistance in the institution-building process by or-
ganising trainings for the public administration staff to make them capable of 
fulfilling their country’s commitments and the Euro-Atlantic integration priorities. 
The trainings were a part of almost all EU and NATO assistance programs in Mac-
edonia and they were also an integral part of other types of assistance, such as 
technical assistance, Twinning program, grants, works and supplies. 

The major difficulty with the trained staff was the high politicisation of the pub-
lic administration and frequent changes of the staff following the change of the 
government. The education of people on the security matters has remained an 
important challenge to the country. One could not expect the needed level of 
expertise on security issues if there was no investment in the training of relevant 
experts. It is also essential that the initial focus of the reform was to work in the 
top-down manner in order to empower the key decision makers and officials in 
charged of the implementation of the change. Moreover, for a long time, Macedo-
nia had not had the stabilised institutions in place. Therefore, the imperative was 
to increase the strength of the public institutions in order to come to terms with 
the demands for the development of the strategic-doctrinary framework of the 
country. In this context, the security sector reforms could not be effective without 
the adequate human resources’ capacities. 

The human resources issue did not initially attract the attention of the policy mak-
ers. The country also too often ignored the fact that there was a pressing need 
for educating the civil society in the defence and security matters. While the gov-
ernment put a lot of effort in adapting the old structures to the new realities, 
the reform requirements were rarely adequately identified or discussed as part of 
an inclusive and transparent public debate. The paucity, as well as often partisan 
and poorly informed media reporting on the security issues, was partly to blame. 
Due to the insufficient involvement of the public, the non-governmental sector 
seriously lacked the capacity to make a contribution to the checks and balances 
required in the civil-military and civil-security sector relations. However, once the 
reforms were achieved, a large community of the security sector reformers was 
established, which led to a growing interest in the society and the media for the 
overall reforms in the security and defence sector. The country, as a result of the 
reforms achieved, can count on many local competent NGOs and political parties 
ready to discuss and offer their support for the security reforms. The media have 
also gradually developed the competence and expertise on the issue, and local 
businesses have become supportive of the security reforms. The media coverage 
constituted a substantial part of the process of the security sector reform and its 
function is to provide the information. 

As a result of investments made in the professionalization of the public admin-
istration as well as in the training of the personnel in the related governmental 
ministries, the country moved towards professionalization of its security and de-
fence sectors, and attracted suitable candidates for professional positions who 
possessed a high level of communication skills, who were able to understand the 
importance of the security strategies, assist in designing them and take forward 
the implementation of reform recommendations provided in the strategies. 
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The overall reforms, including those in the political, security and economic sec-
tors, not only have overcome the legacies of communism, but also, greatly helped 
in overcoming the lack of independent local policy-making infrastructures. A fre-
quently neglected aspect of the security sector reform in Macedonia is whether 
the governments are actually competent to decide on and implement a defence 
and security policy and direct the course of the security reforms. For example, 
the working assumption of Macedonia’s White Paper on Defence of August 1998 
and related defence planning documents was that the threats would come from 
outside the country. The conflict that happened in 2001, however, changed those 
assumptions and basically stalled defence reform plans, as the source of the crisis 
was not from the outside but from the inside. Thus, it is in this context that we can 
understand the significance of civilian governance in evaluating and defining the 
security strategies. 

Conclusion

One decade of the development of the strategic-doctrinary framework in Mac-
edonia has shown the importance of security strategies and capacities of the 
country in initiating and implementing the strategies. The record of the transfor-
mation of the security sector in Macedonia underscores the importance of the 
development and continuous update of the strategic-doctrinary framework of 
the country. So far the country has been able to lay down the main pillars of its 
strategic-doctrinary framework. It may be concluded that the country has made 
a quite substantial progress with the strategy documents and that an adequate 
and ambitious security policy agenda for the medium term has been established. 
However, the challenges still exist and the key for fulfilling the need for an up-
dated strategic-doctrinary framework lies in the degree to which the success that 
the country has enjoyed in the past in this regard can be maintained. Current dif-
ficulties include maintaining the success established through the development 
of the strategic-doctrinary framework and sustaining the ability for a continuous 
re-design, planning and implementation of the new strategy documents, as well 
as for updating the existing ones. The accessibility of the strategies to the wider 
public still remains a problem. The existing security strategies are not accessible 
on the websites of the relevant institutions. Macedonia was successful in erecting 
the pillars for the design of the strategic-doctrinary framework and implement-
ing them. It is also important to note that it has made a rapid progress toward 
the goals set out in the security strategies to develop a security sector that is far 
more efficient and flexible. However, the momentum needs to be maintained for 
a continuous update of the strategy documents, their accessibility and their im-
plementation. 
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Security Policies in the Western Balkans 

Montenegro
Rajko Radević

The Context of the Strategic Documents

The formulation of Montenegrin strategic and doctrinal framework has begun 
soon after the country renewed its statehood on the referendum held in May 
2006. For a better understanding of the current situation within this field, we will 
shortly reflect on the period before the independence. 

After the dissolution of SFRY (1990), Montenegro, decided on the 1992 refer-
endum to remain in a joint state with Serbia, which was first called the Federal 
Republic of Yugoslavia (FRY), and later the State Union of Serbia and Montene-
gro (SaM).  The first period of the existence of the new federation, from 1990 to 
1997, was predominantly marked with conflicts, international sanctions and the 
overall social crisis. Naturally, there was no interest or possibility for adoption or 
serious discussion on strategic documents of any kind. The year of 1997 is very 
important in recent Montenegrin history. At that time the Prime Minister, Milo 
Djukanovic, strongly backed up by the international community, began to dis-
tance from Milosevic, and to create Montenegrin defence capacities based on the 
Police Force, which increased in number and became militarised for this purpose. 
Montenegrin authorities started to take over federal competences, one by one, 
and to transfer them to the national level. 

The process continued even after the overthrowing of Milosevic in October 2000. 
From that period on, Montenegrin position in the international community has 
significantly changed. The EU did their utmost to preserve the State Union – Ser-
bia and Montenegro. The outcome of those initiatives was that the Union existed 
on paper, but not in reality. For example, the Supreme Defence Council of Serbia 
and Montenegro adopted the Military Doctrine in March 2006. However, at the 
same time, the Council agreed that the provisions from the Doctrine were not to 
be applied on the territory of Montenegro (Voice of America, 2006). Montenegro 
tended to neglect all strategic or legislative documents adopted at the level of 
the State Union. Its ruling elite was strongly determined to use the opportunity 
which was made available in the Constitutional Charter of Serbia and Montene-
gro (2003), and to organize the referendum on independence, after the period 
of three years. To sum up, after gaining independence (May, 2006), Montenegro 
found itself in the position of having no strategic and/or doctrinal framework. 
These very important documents had to be created and adopted in the period 
that followed.   

Montenegrin Strategic Framework

It appears that in the period after the independence had been established there 
was no clear plan as to which documents and strategies needed to be adopted 
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first. This could be concluded from the fact that prior to the adoption of the Na-
tional Security Strategy and the Defence Strategy, the country had not created 
similar strategies for the economy, environment, health care etc. All these docu-
ments were created later on and haphazardly. From the present perspective, it 
seems that the adoption of a Plan of State Reform would have been a good idea, 
the plan from which all other strategies would have been derived. However, this 
did not happen.

Montenegrin strategic – doctrinal framework consists of two main documents: 
the National Security Strategy (Government of Montenegro, 2008), which was ad-
opted by the Parliament on November 27, 2008, and the Defence Strategy (Gov-
ernment of Montenegro, 2008), adopted shortly after the NSS, on December 17, 
2008. 

Title of the strategy Adopted – date Amendment

1. National Security Strategy June 20, 2006 Yes

2. (New) National Security Strategy November 27, 2008 No

3. Strategy of Defense June 14, 2007 Yes

4.(New) Strategy of Defense December 17, 2008 No

Table 12. Strategic documents of Montenegro

It should be noted that the first versions of the two documents were created a 
few months after the country had become independent. These strategies were 
supposed to be the corner stone for a further development of the security capaci-
ties of Montenegro, and for the reform of its domestic security sector. However, 
they were adopted in a hurry and without a clear vision of goals to be achieved, 
hence they had many deficiencies. First, from looking at the text of strategies, 
one could not conclude what the Montenegrin position in the geopolitical sense 
was as no coordinates of the Montenegrin position were given.  Furthermore, this 
shortcoming made it impossible for the reader to connect the security, challeng-
es, risks and threats which were stated in the documents with the geopolitical 
position of Montenegro. Second, the old strategies failed to recognize the EU as 
the security actor, which, apart from NATO, is important for Montenegrin security. 
This was rather contradictory, since one of three Montenegrin foreign policy goals 
(Ministry for Foreign Affairs of Montenegro, 2006), is the membership in NATO 
and the EU.  

Third, the old strategies were not clear enough in defining the security challeng-
es, risks and threats. They were just briefly touched upon and not stated precisely. 
The fourth main shortcoming related to these documents was the fact that they 
were adopted not by the Parliament, but by the executive authority, the Govern-
ment of Montenegro.  In addition, there was no public debate before the adop-
tion. This made the legitimacy of such documents questionable.  

The practice in the old democracies, and in the post-socialist countries that un-
derwent the transition process toward democracy, was that before the adoption 
of the main strategic documents a public debate would be organized, where 
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all interested parties (individuals, civil society organizations, institutes, experts, 
etc.) were given an opportunity to express their opinions. In these countries, af-
ter the debate was over, the draft paper was first submitted to the Parliamentary 
Committee in charge of the security issues, and upon the Committee’s approval, 
the Parliament usually gave its final word through voting of the deputies ‘for’ or 
‘against’ these documents. This was not the case with Montenegro in 2006. For 
this reason, the two fundamental documents in the area of national security had 
to be modified in accordance with the country’s needs and in respect to the pro-
cedures regarded as the best practices of Western democracies, where Montene-
gro wishes to position itself.  

Strategic Hierarchy 

The new strategies (National Security Strategy and Defence Strategy of Montene-
gro, 2008) represent a broad framework for determination of the means by which 
Montenegro provides security for its citizens.  The author of these documents 
(Ministry of Defence) tried to be more concise and concrete than in the first ver-
sions (2006) in identifying the security challenges, risks and threats, as well as the 
means and instruments with which the state will respond to them. By adopting 
the strategies, Montenegro has also made a step forward towards the integration 
of all the actors within the field of national security, so that their contribution to 
the security of the state is maximized. The documents also tried to position and 
define the Montenegrin role in the regional and international environment. 

The hierarchy of the importance and geniality was respected in the process of 
the adoption of the documents. The National Security Strategy was first adopted, 
and it represents the starting point which all other important documents within 
the field of security should be derived from. This can be identified from the text 
of the document where, in the concluding remarks, the author states that: The 
strategy (NSS) is the basis for building the system of the national security of Monte-
negro, it defines security threats and is a basis for the creation of strategic, normative 
and other documents within the area of functioning and development of the security 
and defence system. The Defence Strategy of Montenegro was developed and ad-
opted on the basis of the NSS.  In addition, by following the hierarchy, the MoD 
experts are expected to complete the Strategic Defence Review (SDR) in the first 
six months of 2010. 

The language of the Strategies is mostly detached, administrative and bureau-
cratic. This makes the understanding of the authors’ intentions difficult and it can 
partly be explained by the writers’ possible lack of knowledge and understand-
ing of contemporary security issues. Moreover, there is also some overlapping 
between the two documents. This becomes evident first in the part where the 
components of the national security system were listed. This part is almost identi-
cal in both documents, with the Defence Strategy paying more attention to the 
military. Similarly, the provisions referring to resources are identical in both docu-
ments.
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Key Factors in passing and updating of the Strategic Documents 

As for the key factors which influenced the adoption of the strategies, it can be 
concluded with some certainty, and based on a deeper insight into their con-
tent, that the motives for the adoption were mostly exterior. It seems that the 
authors of the strategies were more concerned with fulfilling (at least on paper) 
the conditions set by NATO and with trying to be in line with similar documents 
that NATO members have. This is most evident in the part where the strategies 
define security challenges, risks and threats, where instead of pointing to those 
that refer directly to Montenegro, the documents define remote regions (North 
Africa, Caucasus etc.) which are a part of NATO’s strategic documents. Therefore, 
we believe that the strategies are lacking the connection with the real situation 
“on the ground”, and perhaps the identification of the regions and places which 
are more likely to endanger Montenegrin security, especially when we are aware 
that Montenegro is situated in the region of Western Balkans. 

Institutions tasked with the preparations of the Strategic Documents

The Ministry of Defence was in charge of drafting the strategies. The documents 
were then forwarded to the Government, and afterwards to the Parliamentary 
Committee for Defence and Security, which, after a brief discussion, adopted 
them on the plenary meeting of the Parliament. The public did not know who 
precisely (inter-ministerial working group, two or more working groups, perma-
nent or ad hock groups) had created the strategies. Nor did it have any insight as 
to whether certain institutes, international organizations or experts were involved 
in the process.  Another issue which could be questionable from the point of view 
of democratic standards and principles is that there was no public debate before 
the adoption of documents. No round tables, seminars or public hearings, where 
individuals and/or experts could express their opinions, were organized.

Still, in comparison to the documents from 2006, certain improvements are evi-
dent. However, the fact remains that the creation of these documents was an in-
clusive process, reserved for the executive branch, instead of being more open for 
the civil society.  It is obvious that the state did not want any influence from the 
civil society in drafting the strategies, or that it tried to diminish its influence to 
the lowest possible level. 

On the other hand, one has to be honest and say that Montenegro lacks NGOs or 
independent experts in the field of security who could give a proper input in draft-
ing the strategies. This is the field which will require time to develop. The same ap-
plies to the media. There are few journalists who are knowledgeable in the secu-
rity matters and are able to write competently on these issues. Unfortunately, this 
means that the civil society within the area of security is not developed enough in 
Montenegro. Still, this does not provide a justification for the government for not 
making the process more transparent and open for the interested public. 

The Minister of Defence declared that the Strategies supported the policy of the 
Montenegrin government to undertake all necessary actions in order to meet the 
conditions for its integration into the European, Euro-Atlantic and other interna-
tional security structures. On the other hand, the opposition parties have mostly 
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criticized the Strategy. The Serb People’s Party (SNS, now - NOVA) believes that 
the Strategy is a poorly written document which offers incomplete and vague 
solutions to the challenges set before the security sector of Montenegro. Further-
more, the SNS believes that, through the Strategy, Montenegro wishes to “merge” 
into NATO, without putting the issue to a referendum. The Movement for Chang-
es (PzP) was slightly less critical of the Strategy and estimated that many things 
needed to change in Montenegro in order for that document to be enforced. The 
Socialist People’s Party (SNP) mainly objected to the section of the Strategy in 
which its goals are defined, and it also criticized its “insistence” on seeking acces-
sion to NATO, i.e., prioritizing the accession to the Alliance to joining the European 
Union (WBSO no 11, 2009).

Challenges, risks and threats defined by the Strategic Framework

Further in the paper we will try to thoroughly analyze the contents of the two 
documents.  First of all, we will identify the challenges risks and threats stated in 
the NSS, since this was the first document to be adopted. The author clearly posi-
tions Montenegro in the geopolitical framework. The document points out to the 
security environment in the region of the Western Balkans, which is the region 
burdened with numerous problems stemming from the war heritage. However, 
it seems that the challenges were not ranked by importance, in the sense which 
of the listed challenges is more likely to jeopardize the country’s security. Addi-
tionally, it seems that the document does not make a clear distinction among 
the challenges, risks and threats. This is a serious shortcoming of the document, 
because it means that possible dangers for the security of the country were not 
graded and assessed by the possibility and probability of danger to the Montene-
grin security. It is unclear whether this was done on purpose or not.

The NSS identifies the regions that represent a possible source of threat for the 
Montenegrin security, such as: The Middle East, Caucasus, and North Africa.  It 
does not specify which challenges, risks or threats the country could face from 
these regions but states instead that these regions are unstable and that this 
instability could spread to the European continent.  Therefore, the sources of 
threats are not clearly defined.  Apart from these remarks, the document elabo-
rates on the threats that could come from international terrorism and organized 
crime which represent real and possible threats and risks to Montenegrin security.  
However, it seems that the NSS has omitted to point out to organized crime and 
corruption within Montenegro, as a risk, challenge or threat. It rather focuses on 
its external dimension. 

A foreign (not informed) reader, when reading this provision in the document, 
can be mislead into thinking that there is no organized crime within the state, 
that rather it exists somewhere outside of Montenegro and as such represents a 
threat to the country’s security.  The strategy lists the following threats (again in a 
broad sense): smuggling of drugs and weapons, illegal migration, human traffick-
ing and proliferation of weapons of mass destruction. The negative consequences 
of globalization and the process of transition could also bring certain challenges, 
but the strategy does not identify which. Whether the term challenge is used in-
tentionally or by mistake is beyond the author’s knowledge. However, there is no 
doubt that this formulation could be directly related to the fact that the strategy 
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does not identify internal dangers coming from corruption and organized crime. 
It identifies possible dangers from the process of transition (corruption, organized 
crime, ‘taycoonization’, etc.) as challenges, therefore, in terms of the hierarchy, the 
least possible ones to endanger Montenegrin security. 

Similarly, the NSS identifies the threats to Montenegrin security: natural, techno-
logical, chemical, biological, nuclear and radiological disasters as well as pandem-
ics as a cause of terrorism. At one point the authors do touch upon real and “on 
the ground” possible treats to Montenegrin security, when referring to a surplus 
of arms in possession of the Army.  It also refers to ecological disasters as a source 
of threat.  In the end, the author identifies the threats that could come from the 
cyber criminal activities. 

The overall impression is that the NSS has missed its point, that is, it failed to iden-
tify the security challenges, risks and threats which are likely to endanger Mon-
tenegrin security. It should have dealt with the dangers coming from organized 
crime and corruption within the state, as well as the potential threats coming 
from the region of the Western Balkans, which could be identified as a “neglected” 
region in the security sense.  This region could produce either short-term or long-
term threats, challenges or risks for Montenegrin security, however, the identifica-
tion of the region in these terms was left out from the document. 

There are many possible reasons why the strategy failed to include these topics. 
We will make an attempt in identifying some of them. First, the author/s of the 
document might have wanted to avoid the topic. For him/her, or them, it was 
more important to adopt the strategy in accordance with the NATO strategic doc-
uments than to have the document which will reflect the country’s needs. Sec-
ond, it seems that the ruling structures tend to minimize the impression (of not 
just the local public, but of relevant international institutions as well) that country 
has problems with corruption and organized crime. Third, the reason for not list-
ing the security threats which could come from the region of the Western Balkans 
could be a desire to maintain good neighbourly relations with all the Western Bal-
kan countries, and not to “spoil” those relations by pointing to the possible threats 
which could come from certain countries (E.g., BiH, Kosovo).

Now we will comment on the Montenegrin Defence Strategy.  This document is 
very limited in terms of identifying the security threats. There is only one para-
graph devoted to this issue. The document states that at the present moment, 
and due to the integration processes to the EU and/or NATO, the risks and threats 
coming from the Western Balkan countries are few, though the danger of mili-
tary aggression on the territory of Montenegro cannot be completely excluded. 
Instead of naming the security challenges, risks or threats, the Defence Strategy 
elaborates only briefly and in general terms on this issue. It stresses a well-known 
fact that on global level the threats do not refer only to the use of the military 
force. It also determines that the possible crisis coming from other regions and 
asymmetrical threats could endanger Montenegrin security. Therefore, the De-
fence Strategy defines the challenges, risks or threats even less precisely than the 
NSS. It does not rank them by importance. 

The strategy does not identify the regions, states, or actors which are the sources 
of those threats.  It stresses the need for the coordination and cooperation on 
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both national and international levels. The cooperation on national level is to be 
achieved through the integration of efforts of the state, the municipalities and 
other institutions.  As for the international dimension, it consists of the preven-
tive or reactive engagement.  The Strategy emphasises the need to contribute to 
keeping peace in the region burdened with wars and crises.  The Defence Strategy 
also recognizes the need for investment in the modernization of the Armed Forc-
es of Montenegro. However, it seems that the author failed to define the concrete 
instruments with which the state and the society should respond to the security 
challenges, risks and threats.  

Nevertheless, the strategy has one positive novelty in comparison to the previous 
document.  It names and clearly defines the three states of security: regular, the 
state of emergency and the state of war. These provisions were taken from the 
Constitution (Parliament of Montenegro, 2007), and included in this strategy. 

The strategy is also clear in the part where it defines the missions in which the 
state should be involved. There are four missions that constitute Montenegrin 
readiness to deal with the risks and threats to the national security: 1) defence of 
Montenegro; 2) protection of internal security; 3) crisis management; 4) partici-
pation in the peace and humanitarian operations under the auspices of the UN, 
NATO and the EU. Furthermore, the Defence Strategy elaborates on the means 
and responses to the challenges. The strategy states that, in order to achieve a full 
security, Montenegro is directed toward: 1) building credible defence capacities; 
2) development of inter-operable capacities; 3) contribution to the creation of 
a stable security environment in the region; 4) development of partnership and 
cooperation with other democratic states; 5) building the capacities in order to 
join the EU and NATO. 

The Defence Strategy lists all the actors in the field of security and each of them 
has a specific role in that regard.  The Strategy specifies that the system of the 
national security represents a functional unity of all the elements for securing 
the protection of national interests and values of Montenegro.  There is also a 
paragraph in which a special role of the civil society is emphasized, along with 
the civil-military and civil-police cooperation in the area of security. There is also 
a clear provision that the Montenegrin system of national security is under the 
democratic and civilian control. The system of the national security consists of 
the Parliament of Montenegro, the President, the Government, the Council for 
National Security and Defence, the police, the military, the Forces for the State of 
Emergency, the Agency for the National Security (ANB), the Prosecutor’s Office, 
and the judiciary. 

The Army of Montenegro is the bearer of the defence of Montenegro and is es-
tablished to protect the independence and the state territory. It also contributes 
to the peace operations in the world in accordance with the principles of the In-
ternational Law. The military can be engaged as a support to the police forces in 
the cases of the fight against terrorism. On the other hand, the police provide the 
general, personal or material protection of the citizens. The police are the bearer 
of the internal security, do the work related to combating crime, especially the 
corruption and organized crime, human rights protection, and protect the state 
border, public order and security, traffic security. Police forces are identified as the 
main agent in the fight against terrorism. The strategy also defines the role of the 
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Forces for the State of Emergency and their role in the system. The Agency for the 
National Security is another important actor in the area of the national security. 
According to the provisions of the strategy, it performs the tasks related to the 
protection of the constitutionally established order, security and territorial integ-
rity of Montenegro, protection of human rights as well as other tasks concerning 
the national security of Montenegro. 

The state prosecution is another important factor in the chain of actors that cre-
ate the system of national security. It is responsible for prosecuting persons who 
committed criminal acts. The State Prosecutor is the head of this institution. There 
is also the function of the Special Prosecutor, who deals only with the criminal 
acts of organized crime, corruption, terrorism and war crimes. The next important 
element of the system is the judiciary.  The strategy states that the management 
of the system of national security is in accordance with the Constitution and the 
law. The actors who perform the management of the security system are the par-
liament, the president, the government and the Council for National Security. The 
competences of the parliament in the area of the national security are as follows: 
it adopts the laws, the Strategy of National Security, Defence Strategy, declares 
the state of emergency, decides on sending the troops to international missions, 
and controls the army and the security services. It is responsible for legal precon-
ditions for the functioning of the defence and security sector. 

The strategy also clearly defines the role of the President of Montenegro in the area 
of providing the national security. The president is the chairman of the Council for 
Defence and Security, commands the Army, based on decisions of the Council 
for Defence and Security and decides on the military engagement in accordance 
with the law. The government is in charge of leading the national security policy 
through various competences. It sends the proposal of the Strategy of National 
Security, and Defence Strategy and laws related to this field to the parliament. 
It is in charge of implementing the Strategy of National Defence, monitoring of 
the state of the national security, etc. The Council for Defence and Security is an 
ad hoc body which is in charge of commanding the military. It also analyzes the 
security environment in Montenegro and decides on certain measures. It gives 
recommendations for sending the troops to international missions.  The Council 
for National Security consists of the President of Montenegro, the President of the 
Parliament and the Prime Minister. 

The strategy also elaborates on the resources (human and material) for achieving 
the national security. It also points out to certain limitations in regard to the re-
sources related to economic capacity, demographic and other factors. The docu-
ment points out that the budget for security affairs will be planed and realized in 
a transparent manner and in accordance with the standards and criteria of the EU, 
the UN and NATO, according to Montenegrin economic capabilities. The Defence 
Strategy of Montenegro also has the provisions which are referring to the actors 
in charge of the realization of the security policy of Montenegro. The document, 
more or less, uses the provisions from the NSS. It brings in the MoD as the actor in 
the area of security and its competences, as a part of the Government.  
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The Relation between the Strategic Framework and the Security Sector 
Reform

In the preamble of both main strategic documents of Montenegro (Strategy 
of National Security, and Defence Strategy) there is a provision stating that the 
documents represent the foundation for further plans and reform of the security 
sector of Montenegro. The NSS is the document that all other documents in the 
area of the national security should derive from. On the other hand, the Defence 
Strategy is the document which is mainly focused on the military reform. These 
documents are supposed to serve as guidelines for: the Military Doctrine, the De-
fence Plan, the Military Development Plan, the Strategic Defence Review, and all 
other main documents within the area of the functioning and development of 
the defence and military system of Montenegro. Therefore, the strategies, at least 
formally, do represent the basis for the development of the security sector reform 
plans in Montenegro. 

However, the documents do not pay too much attention to identifying the areas 
within the security sector which should be included in the reform. Nor do they 
provide a priority list, namely, which actors within the sector should be reformed 
and in what way. Too much text is devoted to emphasizing the need for Monte-
negro to become a part of the European and Euro - Atlantic community, that is, to 
become a member of the EU and NATO. The documents only name all the actors 
and their role in the area of the security of the country, which is good,  but there 
are no directions and guidelines as to what further steps should be taken to make 
the security sector reform in Montenegro successful.

From the time when these two documents were adopted (November and De-
cember 2008) until today, February 2010, the overall reform of the security sector 
in Montenegro has been rather modest. The police reform and the reform of the 
Agency for National Security (ANB) have seen the least progress. Still, there are 
no strategies or documents which would represent the guidelines for the reform 
of these two institutions.  In the concluding remarks of the EC Progress Report 
for 2009, the author states that “The police reform in Montenegro has moderately 
advanced” (The EC Progress Report, 2009). 

The report states that in 2009 some progress was made in the area of policing and 
police reform. The SSR of the police forces is more focused on the internal reorga-
nization than the reform. The report emphasizes a good cooperation of Montene-
grin police with other police forces from the region and the world, as well as the 
cooperation and exchange of intelligence with the police services of neighbour-
ing countries.  Still, the reform is not close to a satisfactory level. The police and 
the “secret service” (The Agency for National Security) are in an urgent need for 
reforms.  This is due to previous SSR contexts which strongly affected the work 
and organization of these two institutions. We mostly refer here to the period of 
the 90s, when the politization and a strong militarization of these forces occurred. 
The consequences of that period are still a burden for these two organizations. 

However, some positive steps have been made in this regard. In December 2009 
Montenegro was granted a visa-free regime. This means that Montenegrin citi-
zens can travel without visas to the Schengen countries. The process of fulfilling 
the criteria was mainly the task of the police of Montenegro and the Ministry of 
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the Interior and Public Administration, which performed an excellent job. The 
process also implied certain modernizations within the police. 

On the other hand, both strategies, especially the Defence Strategy, refer to and 
represent certain foundation for the reform of the Montenegrin Army. It is evident 
that after the adoption of the strategies more reforming processes have been car-
ried out in the Army than in the police or the ANB. This can partly be explained by 
the fact that some (general) guidelines (NSS, SD) for the reform of the military do 
exist. Furthermore, we must not exclude the possibility that there is much more 
political will for the reform of the military, which is a new organization and has 
not been affected by the previous negative contexts as were the police and the 
ANB. However, the statements given by NATO officials reinforce the idea that the 
reforms within the military are going in to positive direction. The National Secu-
rity Strategy and the Defence Strategy of Montenegro are currently being used as 
basic documents for the development of the most important document regulat-
ing the development and future vision of the military – The Strategic Defence 
Review. 

Both documents state that the security sector in Montenegro is under a demo-
cratic and civilian control. Nevertheless, when analyzing the work of the MoD and 
the military officials, the impression is that everything is over after a short debate 
in the Parliamentary Committee for Defence and Security. For example, in 2008, 
the State Auditing Agency identified some irregularities in the work of the Min-
istry concerning certain procurement procedures (NATO Watchdog, NDC, 2008). 
However, there were no consequences for any MoD officials. The same applies 
to any important topic which is brought before the Committee. Therefore, the 
civilian and democratic oversight does exist on paper, but it is much different in 
practice. 

However, as stated before, the reforms in the military are going in the positive 
direction and the fact that the country received the Membership Action Plan 
(MAP), which represents a significant step towards NATO membership, supports 
this trend. By giving the MAP to Montenegro, NATO officials demonstrated ap-
proval, and in a sense rewarded Montenegro, for the reforms in the military. Still, 
much is yet to be done before the country meets all the criteria and becomes 
NATO member. It will be interesting to examine the SDR. This document should 
provide clear guidelines for the development, and reform of Montenegrin Armed 
Forces. It will be also interesting to see whether its adoption will imply the reforms 
in this field. 

 Even though the strategies exist, they do not guarantee that the reform will be 
carried out in a desired manner. Even certain steps backwards in the SSR are eas-
ily observable. For example, the new Law on the Military (December, 2009) con-
tains the provision on the establishment of the Security Agency within the MoD, 
whereas the draft law stipulated that it should be under a direct control of the 
Minister of Defence. This was changed later and now, by the provisions of this 
Law, the Agency is a part of the Agency for National Security (ANB). The compe-
tences and the field of work of this newly established body still remain obscure. 
The provisions in the law are rather unclear. Consequently, this can be identified 
as a certain step back in the SSR and in the efforts to place the sector under the 
democratic and civilian control.
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The conclusion is that the relationship between the strategies and the process of 
the SSR of Montenegro is rather formal. Everything seems to be smooth on paper, 
but not in practice. Montenegro will need to change and improve the existing 
documents, or adopt the new ones which will hopefully reflect the real needs. 
The new guidelines for the reform of the domestic security sector, along with the 
identification of the security risks, challenges and threats, as well as the means 
and instruments with which the state and the society could respond to them are 
also needed.

The capacities within the state institutions and the society for the adoption 
and implementation of the strategies 

In the end we will tackle the issue of the capacities for making and implementing 
the strategies. Montenegro has been identified by the EU institutions as a country 
which lacks administrative capacities. This can also be applied in the area of secu-
rity. As a young country, which has not fostered the tradition of dealing with se-
curity issues, it lacks the capacities in this field. The same is true for both state and 
civil society actors. The authors of the strategies tend to rely on similar solutions 
of other countries of the Euro-Atlantic Community. This is in most cases counter-
productive, since every country has its specific features which require different 
solutions. The problem arises when they need to be implemented in practice. 
Another issue is the lack of competent individuals capable of writing these docu-
ments, as well as the lack of material resources for their implementation. 

However, both documents, the National Security Strategy and the Defence Strat-
egy, identify the limits in terms of material and human resources. This is a positive 
observation, as it points out the problem. Both strategies emphasize the need for 
cooperation between the institutions in the system and with other countries. It 
should also be noted that the MoD, together with the partner countries, is put-
ting much effort in the education and training of its staff. On the other hand, there 
is the issue of the civil society as it also lacks the capacities to take part in the 
creation of the strategies and monitoring of their implementation. This is mostly 
visible in the lack of the Institutes, NGOs and experts that would deal with the 
security issues. 

The fact remains that the development of these capacities is a process. Some 
positive steps forward in this regard have definitely been made.  The process of 
building capacities for the creation of the strategic-doctrinal documents and its 
implementation both within the state and the society will take time and will re-
quire much more financial resources in order to be achieved. 

Conclusion

The adoption of the strategies that will contain realistic provisions in addressing 
the needs, goals and possibilities of the country, is a sine qua non for the success 
of every reform process. This especially stands when the security sector reform is 
concerned. 

In an ideal scenario, a country embarking on the reform process of its domes-
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tic security sector should first (starting from the local context) define the goals, 
means and, most importantly, the cost and time that the reform will require. 

This was not the case in Montenegro. The current strategic – doctrinal framework 
is better than the one from 2006. However, it has many shortcomings which we 
have been identified in this text. These are the most important ones: 

The framework is too general and therefore hard to apply in Montene-•	
grin context;
The public was deprived of the right to articulate its opinion in the pro-•	
cess of creation of the documents. This is a serious flaw because such an 
important, corrective mechanism as the civil society was not involved in 
the process;
The documents have a significant number of provisions that overlap; •	
The strategies do not make a difference between the challenges, risks •	
and threats;
There is no strategy which would refer to the reform of the police and/or •	
the Agency for National Security (ANB). 

To conclude, it seems that the framework has missed out its point. It is too gen-
eral. The provisions should be adjusted to the domestic environment and context, 
which makes it possible for such solutions to function in practice. However, there 
is hope that the most important document within the area of the security which 
is expected to be adopted soon – the Strategic Defense Review - will correct these 
deficiencies, make Montenegrin Strategic – Doctrinal Framework more complete 
and in line with the country’s needs, realistic possibilities, and goals in the field of 
the national security. 
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Maja Bjeloš 

The paper focuses on strategic-doctrinal framework of the Republic of Serbia 
and consists of three major parts. The first part provides an overview of political 
context and major institutional changes framing the strategic documents in the 
sphere of the security and defence. The second part focuses on the analysis of 
security threat perception reflected in the aforementioned documents and the 
mechanisms for responding to the security threats. Finally, the third part, analyses 
link between strategies and security sector reform, along with its implication on 
regional, European and transatlantic integration. Along with the analyses of exist-
ing strategies the paper seeks to answer to what extent these documents reflect 
genuine security situation and actual perception of security challenges, risks and 
threats in the Republic of Serbia.

I Context of framing strategic documents in Serbia

The process of preparation and passing the strategic documents, that signifi-
cantly change and/or amend security and defence system of Serbia, lasted too 
long. Nine years after the democratic changes in the 2000 and three years since 
having regained its statehood, Serbia has completed the first generation of secu-
rity sector reform by adopting strategic documents - National Security Strategy 
of the Republic of Serbia (NSS), Defence Strategy of the Republic of Serbia and 
Strategic Defence Review. Although some strategic documents, such as Military 
Doctrine of the Republic of Serbia1, are still not adopted, one can say that Serbia 
has adopted key documents on security and defence and that it has finalized its 
strategic-doctrinal framework.

Title of the strategy Adopted – date Amendment

Strategic Defence Review1.	 March 19, 2009 No

National Security Strategy2.	 October 26, 2009 No

Defence Strategy 3.	 October 26, 2009 No

Military Doctrine4.	 Not yet adopted 

Table 15. Review of the adopted strategic documents in Serbia

All the aforementioned documents were adopted in 2009. Taking into account 
the fact that other countries in the Western Balkan region adopted strategic doc-
uments in the period between 2002 and 2006, general impression is that in this 

1 Draft Military Doctrine is in place and it has been prepared by the Ministry of Defence, but still not 
passed by the President of the Republic of Serbia. 
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respect Serbia is lagging behind other countries. In order to understand the rea-
sons for belated adoption of these documents, we have to go back to the recent 
past to shed some light on the political situation in Serbia that substantially influ-
enced their creation and adoption. 

After the split with Montenegro in 2006, Serbia found itself at the historic junction 
with respect to security framing. With the cessation of the State Union of Serbia 
and Montenegro2 (hereafter: the State Union), one historical process was finished 
and from that moment on, the pace and level of change in Serbia’s security sec-
tor became the sole responsibility of government officials and the ruling parties 
(Yearbook on Security Sector Reform in Serbia, 2009). Constitutional Charter of 
the State Union of Serbia and Montenegro3 did not mention existence of National 
Security Strategy or any similar document that would provide review and guid-
ance for the security system of Serbia and Montenegro due to the fact that se-
curity system was not comprehensive, which was not the case with the defence 
system4. Thus, among all documents only the creation of Defence Strategy of the 
State Union was envisaged and each Republic ought to determine element of its 
national security. Nevertheless, in the period of the State Union, neither Serbia 
nor Montenegro did that. Following the referendum epilogue of the State Union, 
the Republic of Serbia started to build its own way in developing strategies and 
defining security and defence system (Dimitrijević, 2008). 

First and foremost, new political situation required adoption of the Constitution 
of the Republic of Serbia5 and then adoption of those strategic documents that 
would define security and defence system. First model of the National Security 
Strategy was a draft prepared by the Cabinet of the President of the Republic of 
Serbia, Mr. Boris Tadic in summer 2006. At the same time, the Government of the 
Republic of Serbia with the Prime Minister Vojislav Kostunica set up the Working 
Group for the preparation of Draft National Security Strategy in June 2006. Rep-
resentatives from the Ministry of Defence (MoD), Interior, Finance, Foreign Affairs, 
representative of the Cabinet of the President of the Republic of Serbia, represen-
tative of the Security Information Agency (BIA), Military Intelligence Agency (VOA) 

2 State Union of Serbia and Montenegro (SCG) represented legal successor of the Federal Republic of 
Yugoslavia. It lasted from February 4, 2003 until May 21, 2006 when Montenegro on a referendum 
voted for independency. 3rd June 2006 Parliament of Montenegro proclaimed independency and since 
then State Union ceased to exist. Two days later Serbian Assembly proclaimed Serbia as sovereign 
republic and a successor of the State Union. 
3 Existence and functioning of the State Union of Serbia and Montenegro was regulated by the Consti-
tutional Charter of the State Union of Serbia and Montenegro, adopted on February 4, 2003. 
4 In SCG three mutually exclusive, and even occasionally hostile, security systems co-existed: one at 
the federal level - the army; and another in each of the two member states - the local police forces and 
intelligence services. This was mainly the case because the Government of Montenegro did not want 
to participate under any circumstance in the restoration of a mutual security area, and was particularly 
opposed to the creation of any unified or joint (coordinated) security systems. For a more information 
on this issue refer to Yearbook on SSR in Serbia 2000-2008.
5 Constitution of the Republic of Serbia was adopted in November 2006. For an analysis of the posi-
tion of the security sector in the Constitution see Ejdus, F., Popović Đ. i Savković, M. (2006) ‘For in the 
hands of brave Madusić Vuk – Security in the proposed Constitution of Serbia‘, Western Balkan Security 
Observer, No. 2 (Sept-Oct 2006), pp. 41-45.  
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and Military Security Agency (VBA) participated in the work of the Group.6 This 
somewhat confusing situation on preparation two NSS drafts is a consequence 
of differing perceptions of key national values, interests and objectives among 
Serbian political leaders, namely the President and the Prime Minister. 

Due to the lack of clear legal framework that defines which actors have compe-
tencies in the process of preparation and adoption of NSS and because of dif-
fering perceptions between the President and the Prime Minister on the matter, 
preparation of this document has been postponed until formal approval of the 
Law on Military and the Law on Defence. With adoption of these two laws at the 
end of 2007, formal conditions to continue the process of preparation and adop-
tion of NSS and other strategic documents, were met.  In accordance with the 
Law on Defence, Ministry of Defence was assigned to perform the work related to 
the drafting National Security Strategy of the Republic of Serbia, Defence Strat-
egy and Armed Forces Long-term Development Plan, along with the adoption 
of documents for their implementation. In addition, the law asserts the National 
Assembly’s competencies for the adoption of these documents. 

Along with legal obstacles that influenced preparation and adoption of the NSS, 
political situation from time to time halted the process of preparation and adop-
tion of the strategy.  Events, such as parliament elections in January 2007, Resolu-
tion of National Assembly on the “Protection of Sovereignty, Territorial Integrity 
and Constitutional Order of the Republic of Serbia” at the end of the same year, 
unconstitutional unilateral declaration of independence of Kosovo in February 
2008, local and presidential elections, dictated tempo of creation of strategic 
documents and induced the need for occasional modification of certain stances 
in these documents to be in line with the current political situation.
 
Other existing strategic documents, such as Defence Strategy7 and Strategic De-
fence Review8 have been prepared at the same time as National Security Strategy. 
Therefore, their drafts underwent similar phases of modifications due to afore-
mentioned political events. Since the Strategic Defence Review was not present-

6 See daily newspapers Danas, issues from 22 Sept 2006 and 12 Oct 2006. Also, see news B92 from 11 
Oct 2006. available at:  http://www.b92.rs/info/vesti/index.php?yyyy=2006&mm=10&dd=11&nav_
category=11&nav_id=215021
7 By the importance, Strategy of Defence of the Republic of Serbia takes second place while it is in 
the first place in the sphere of defence. In most countries this document further elaborates National 
Security Strategy, in particular parts relevant for defence. Initial text of the Defence Strategy of the 
Republic of Serbia was based on the Defence Strategy of the State Union of Serbia and Montenegro, as 
well as on comparative analysis of the content of defence strategies and defence systems of neighbour-
ing countries. 
8 Strategic Defence Review represents institutional framework for carrying out the defence system re-
form of the Republic of Serbia on the Serbian Armed Forces. It is basic programme document for mid-
term defence planning. Besides analysis on security environment with the assessment of challenges, 
risks and threats, this document contains missions and tasks of the Serbian Armed Forces, vision of the 
Serbian Army until 2015, account on current state of defence system and military capabilities, along 
with the depiction of necessary defence system capabilities until 2010 and development priorities. 
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ed to the public, this document will not be the subject of our research.9 

I. 1 Hierarchy of Strategic Documents 

Within strategic-doctrinal framework of Serbia, National Security Strategy of the 
Republic of Serbia represents the most important document, hierarchically above 
all other strategies and represents the foundation for development of additional 
strategic documents in the sphere of security and defence (such as Defence Strat-
egy, Military Doctrine, Strategic Defence Review), and basis for development of 
strategies in the other established and crucial state related fields of activities. 

Chronologically, soon after the adoption of the Constitution of the Republic of 
Serbia, the strategic documents on security and defence were on the agenda 
and the most general one was National Security Strategy. After that, it was im-
portant to adopt other documents that operationalize main strategic objectives 
and regulate sphere of security and defence in detail. Nonetheless, in Serbia this 
chronological order of preparation and adoption of the strategic documents 
was not followed as a result of the fact that entire process depended on political 
circumstances. Consequently, the opportunity to establish actual hierarchy be-
tween documents was missed. As previously stated, National Security Strategy 
and Defence Strategy were prepared at the same time and the National Assembly 
adopted them at the end of 2009 together with the set of laws concerning secu-
rity and defence10. Bearing in mind that processes of preparation and adoption 
of different strategies corresponded, it is hard to argue that shift from general 
towards those more specific has happened. Comparing these two documents we 
reached the conclusion that certain degree of overlapping exists since some sec-
tions of the Defence Strategy have not been further elaborated but rather dupli-
cated from the text of National Security Strategy. 

Moreover, during the adoption process in the National Assembly there was po-
tential fear that subordinated legal acts, i.e laws, would not be consistent with 
the strategic documents which present their foundation. In case of amendments 
to the strategic documents it is questionable if the Members of Parliament would 
be able to respond timely and professionally to the necessary amendments to 
the law proposals. In a hypothetical situation it may happen that due to the sub-
stantial amendments to the strategic documents, the law proposals be directly 
opposed to them (Milošević, 2009). 

As a result of the above mentioned facts, there was an impression that certain 

9 The Government formally adopted Strategic Defence Review of 2009 which was not the case with the 
Strategic Defence Review of 2006. Nevertheless, Strategic Defence Review of 2009 was not introduced 
to the public review or posted on the official web site as it was the case with previous document.
10 Besides two strategies, the National Assembly in October 2009 adopted Law on Amendments and 
Supplements of the Law on Defence, Law on Amendments and Supplements of the Law on the Serbian 
Armed Forces, then the Bill on Military, Labour and Material Duty, Law on Civil Service, the Law on the 
use of the Serbian Armed Forces and Other Defence Forces in Multinational Operations Outside the 
Borders of the Republic of Serbia, as well as the Law on Military Security Agency and the Law on Mili-
tary Intelligence Agency. Law on Data Confidentiality adopted by the National Assembly on December 
11, 2009 is also among the laws relevant for this area.
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mistakes in procedural steps in the adoption of strategic and legal solutions were 
made. The most logical sequence in adopting these documents is to follow their 
hierarchy: National Security Strategy, then Defence Strategy and other strategies, 
followed by the law on Defence and the Armed Forces and operative document 
of Strategic Defence Review, all in line with the first two documents. Since this 
order has not been followed, Serbia at the moment has the Constitution, which 
does not mention all strategies; strategic solutions have been (hypothetically) ad-
justed to the Law on Armed Forces and Defence of 2007 instead vice versa. Above 
all, the adopted laws were based on the then non-existing strategic documents 
(Ibid).

At this point it is important to say that adoption of strategy of social develop-
ment was not preceded by the adoption of all these documents. Also, Serbia 
even after the adoption of National Security Strategy and Defence Strategy, still 
lacks great number of strategies that should regulate different aspects of social 
life. The Ministry of Interior, for instance, still does not have sole Internal Security 
Strategy. Likewise, Foreign Policy Strategy does not exist along with strategy of 
economic, social development and strategies that regulate other areas of social 
life. Comparing the current practice in other countries of the South East Europe, 
we realized that a few of them made bigger progress. Croatia, for instance, fol-
lowing creation of Coalition Government in the summer of the 2000, proposed 
and passed not only the strategic documents on security and defence, but also 
on health care, economy, culture, foreign affairs and on all other established and 
crucial state related fields of activities. This was an overwhelming and serious task 
for the Croatian government who thus tried to define state policies in these areas 
and to shape its future activities.11 At the time of writing this paper, members of 
academic community and civil society organisations in Serbia have drafted three 
proposals on foreign policy strategy and made them available for public review.12 
It remains to be seen whether the Government and competent ministry (ies) will 
soon create their own draft of foreign policy strategy and introduce it to the pub-
lic.

I. 2 Institutions tasked with preparation of strategic documents

The framing security and defence related strategic documents requires a thor-
ough analysis of security environment, analysis of all threats to national security, 
definition of national interests and objectives of national security policy. As the 
creation of strategic documents is of great importance, all security-relevant gov-
ernment actors ought to be involved in this process, while other actors such as 
an independent statutory bodies and civil society organisations along with the 
representatives of international organizations could also contribute with their 
proposals.

11 For a better understanding of this subject refer to the Zvonimir Mahečić’s paper on Croatian 
Strategic-doctrinal Framework within this publication. 
12 Strategy proposals were prepared by the teams of students from four faculties of the University of 
Belgrade (Faculty of Political Sciences, Faculty of Law, Faculty of Economics and Faculty of Philosophy) 
with the help of their mentors within the project of the European Movement in Serbia supported by 
the Balkan Trust for Democracy. For further details about project refer to http://www.emins.org/sr/
aktivnosti/projekti/strategija-sp-pol/index.html.
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Process of preparation of the National Security Strategy and Defence Strategy at 
the initial stage was lacking precise legal provisions that regulate institutions and 
their competencies for drafting and adoption of these documents. Hence, first 
draft was proposed by the Cabinet of the President of Republic of Serbia, then by 
the Government and it was not until the adoption of the Law on Defence in 2007 
that the right to develop the draft of National Security Strategy, Defence Strat-
egy and Strategic Defence Review belonged solely to the Ministry of Defence, in 
particular Department for Strategic Planning. Article 14 of the Law on Defence13 
stipulates that Ministry of Defence is assigned, besides the task to develop the 
strategic documents, with the assessment of risks and threats to the national se-
curity. It is not clear why the law delegates to the Ministry of Defence the exclu-
sive right to create National Security Strategy and to assess the threats that en-
danger security of the Republic of Serbia when that should be also the task of the 
Government and other ministries along with the Ministry of Defence. We believe 
that question of security is wider than question of defence, and that the National 
Security Strategy doesn’t deal only with defence. Taking this into consideration, 
our standpoint is that the Ministry of Defence should not be exclusive institu-
tion competent for the creation of this document. This omission could have been 
avoided if the law obliged the Ministry of Defence to undertake consultations 
with other state institutions or if the law prescribed that the Ministry of Defence is 
responsible for coordination of the working group composed of representatives 
of key ministries.  

Since the law has not envisaged this or similar solutions, at the initial stage of 
the National Security Strategy drafting, the Ministry of Defence has not consulted 
either the representative of the other Ministries traditionally associated with the 
security sector (Ministry of Foreign Affairs, Ministry of Interior, Intelligence Agen-
cies, etc.), or the Ministries that are not traditionally associated with this sector. 
Instead, inter-sectoral consultations and introduction of the drafts to the parlia-
mentary Committee on Defence and Security were abandoned after public dis-
cussion. We strongly believe that this does not represent good practice. Instead, 
relevant Ministry should consult wide spectrum of governmental and non-gov-
ernmental actors and synthesise their various visions into coherent approach to 
state security. The breadth of participation in the formulation of national security 
policy is a key to ensuring broad policy ownership, which can help enhance its 
implementation (DCAF Backgrounder, 2005).

Professional and general public became involved at the stage of harmonization 
when the Ministry of Defence introduced the drafts of National Security Strategy 
and Defence Strategy and opened public discussion in December 2008. Public 
discussion on the drafts of National Security and Defence Strategy initially was 
opened only for 15 days, but under the pressure of CSOs led by Centre for Civil-
Military Relations public debate was prolonged up to 45 days and lasted from 
December 15, 2008 until January 31, 2009. On December 24, 2008 the Ministry 
of Defence organized roundtable on the draft of National Security Strategy, and 
five days later roundtable on the draft of Defence Strategy. Members of academic 
community (Faculty of Law, Faculty of Security Studies, Faculty of Political Sci-
ences), representatives of international organizations ( the OSCE Mission in the 
Republic of Serbia) and civil society organizations (Centre for Civil-Military Rela-

13 Law on Defence, Article 14, Official Gazette of the Republic of Serbia, no. 116/07



147

Security Policies in the Western Balkans 

tions, Belgrade Fund for Political Excellence, ISAC, the Atlantic Council, and Fund 
for an Open Society) participated in both meetings. Ministry of Defence held sep-
arate expert consultations with the members of the above mentioned faculties 
and non-governmental organizations. In addition, in January 2009 representa-
tives of the Defence Policy Sector of MoD participated in a series of professional 
discussions, organized by the Academy of Diplomacy and Security, the Forum for 
Security and Democracy and the European Movement, along with other non-
governmental organizations and experts. 

It was evident that media, being a part of civil society, have taken special interest 
and got involved in the discussion about security issues. Reporting in the daily 
press about the strategic documents during the public discussion was raised to 
a significant level. On the other hand, the research of the texts in Serbian dailies 
dealing with the issues pertaining to the aforementioned strategies has shown 
that analytical texts contributing to the improvement of the public debate were 
lacking. The majority of the texts were only passing information, i.e. reporting 
merely about the content of the drafts itself, thus creating a gap when it comes to 
a deeper analysis of the proposed solutions (Bjeloš, 2009).

Generally speaking, participants in the public discussion stated that adoption of 
these strategies was a chance for the most important political subjects to express 
their opinion on the most vital strategic questions of national security policy. Also, 
common conclusion was that parts of the security sector were neither recognized 
nor regulated by the law, such as the private security companies, which should be 
precisely legally defined.

I. 3 Institutions tasked with adoption and implementation of strategic 
documents

National Assembly of the Republic of Serbia has a significant role in shaping se-
curity and defence policy. The main National Assembly’s authorities and respon-
sibilities within the field of security and defence are: adoption of laws and other 
legal acts related to security and defence, and democratic civil control over the 
security sector (Constitution, 2006: Article 99).  

Besides these general regulations, National Assembly is also responsible for the 
adoption of National Security Strategy and Defence Strategy. The National As-
sembly’s authority to pass the Defence Strategy is regulated by the Article 99, 
paragraph 9 of the present supreme legal act, namely the Constitution of the 
Republic of Serbia. Since the National Assembly’s authority to pass the Nation-
al Security Strategy was not stipulated in the Constitution, the Law on Defence 
(2007) tried to overcome this obstacle. According to the Law on Defence (Article 
9), National Assembly, as the highest body of legislative power, is entitled to pass 
the National Security Strategy of the Republic of Serbia, Defence Strategy and the 
Armed Forces Long-term Development Plan. To perform its legislative function, 
National Assembly relies on expert proposals from respective Ministry, in other 
words, the Government. 

The Law on Defence currently in force (Article 11) stipulates that the President of 
the Republic of Serbia has certain authorities and responsibilities regarding the 
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preparation and passing of the strategic documents in the field of the security 
and defence. President’s authorities and responsibilities include:

Giving consent to the proposal of the Strategic Defence Review, •	
Passing the Military Doctrine, proposed by the Ministry of Defense.•	

When it comes to the process of passing the strategies, two issues arise as vital. 
First, why framers of the Constitution have not recognized National Security Strat-
egy as the most important document for the security and defense issues and why 
they have not envisaged the National Assembly to be an institution responsible 
for its adoption. Second, what are the National Assembly’s legislative capacities, 
in other words, what is the real parliament’s power regarding the adoption of the 
documents within its scope. 

Preparatory work of the Defense Strategy was in line with the Constitution which 
stipulates that Parliament is responsible for adopting a Defense Strategy. How-
ever, one of the possible explanations to why the framers of the Constitution 
failed to mention a National Security Strategy could be that they were not sure 
whether political leaders would be able to reach consensus on two initial NSS 
drafts, proposed by the President and by the Prime Minister separately. Also, the 
other possible answer to the first question may stem from the fact that strategic 
documents in the sphere of the security and defence belong to the executive, and 
it is the executive, rather than the parliament, that should have as decisive role in 
the process of preparation of strategies, as well as in the process of its adoption. 
Last but not the least, this process should be regulated by the law and not by the 
supreme legal act. 

With respect to the second question, we think that the Parliament seldom uses 
its own legal capacities. In addition to that goes that fact that both strategies and 
most of the laws in the sphere of security and defence have been considered and 
adopted by the emergency procedures, without qualitative public debate. There 
are few reasons for considerably weak position of the National Assembly in the 
Serbian political system. Parliament tradition has been poorly rooted into Serbian 
political culture; its constitutional position is also weak and political elites do not 
show strong interest in empowering legislative branch over executive power and 
partocracy (Ejdus, 2009). Hence, tendency of executive supremacy (Government 
or President) over legislative has moved the center of political power toward po-
litical parties. Consequently, the principle of the separations of power has been 
seriously damaged making the parliament “chatting room”, “debate club” or “pub-
lic forum” that just confirms decision rendered somewhere else. If the executive 
supremacy is worldwide trend, marginalization and subordination of the parlia-
ment in context of Serbia is source of that trend (Pavlović and Orlović, 145).

With respect to the adoption of the strategies it is hard to reach unique legal mod-
el that would represent the best solution. Current solutions in other states show 
that legislative authorities of executive branch are wide. For instance, the United 
States requires the President to submit a national security strategy every year to 
the Congress, though in practice this does not always occur annually. In Latvia, 
the Parliament must approve an NSP written by the Cabinet and approved by 
the National Security Council every year. In other cases, the executive undertakes 
to produce a national security strategy on its own. In the Russian Federation, for 
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instance, the National Security Council produces security strategies that are ap-
proved by the executive. In Austria, the Parliament established a National Security 
Council in 2001 that is mandated to guide national security policy, but not neces-
sarily to produce an integrated National security policy document (though this 
has been done) (Backgrounder DCAF, 2005).

Taking into account all elements of national security system14, the executive de-
fines and implements strategic documents in the sphere of security and defence. 
In line with the legally stipulated responsibilities, the Ministry of Defence within 
the executive represents one of the most important institutions competent for the 
implementation of the strategies. The condition for successful implementation of 
strategic orientations, stated in the strategic-doctrinal documents, depends on 
the integration of all activities of the national security and defence system and 
upon the support of certain parts of the government. Hence, permanent and ef-
ficient engagement of the Ministry of Defence and other Ministries of the Govern-
ment of the Republic of Serbia is needed for the success of the implementation.

The executive authority to implement strategies does not exclude either parlia-
ment’s authority to monitor and control implementation of these documents, or 
the role of independent state institutions and civil society in this process. If we 
observe monitoring and controlling role within the security sector reform, it can 
be concluded that this role is important, not just for the implementation of the 
strategies, but also for the exercising of democratic civil control over the security 
sector. And it is exactly through the democratic civil control that accountability of 
the security sector (to the society, for which it exists) is achieved.   

II Security threat perception and mechanisms for responding to the 
security threats

This section will deal with security threats reflected both in the National Security 
Strategy and Defence Strategy. Since the Republic of Serbia faces different global, 
regional and internal challenges and threats, whose nature is not military, or not 
exclusively military, we will devote one section to the mechanisms for responding 
to them.

II. 1 Security threats identified in the Strategic Documents

The Serbian Strategic Documents describe the Western Balkan region as a rel-
atively stable. Having gone through the civil war in the 1990s, the countries of 
the former SFRY turned to democratisation, European integration, and stabilisa-
tion of their respective economies, whilst, at the same time, proclaiming good 
neighbourly relations and setting peaceful resolution of disputes as a key foreign 
policy priority (NSS, 2009:11). In addition to taking this affirmative stance, the 

14 National security system is a normative, structural and functional organized unity of elements that 
protect national interests of the Republic of Serbia. In general, National Security System, consists of 
the highest institutions of the legislative, executive and judicial branches: National Assembly of the 
Republic of Serbia, President of the Republic of Serbia, National Security Council, the government, and 
courts and prosecutors (NSS, 2009).
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Strategies identified a number of key threats as the factors that can potentially 
cause instability in the region. Namely, the possibility of breach of the peace in 
the region and security of the Republic of Serbia is still seen as something beyond 
the threats coming from the military sector. The threat of armed conflict between 
states, similar to the one occurring in the 1990s, according to both strategies, has 
been significantly diminished. However, the sources of possible military threats, 
i.e armed clashes, uprisings, or other disputes involving the use of armed forces, 
have not been entirely eliminated. 

Beside military threats, large number of security threats is coming from non-
military, political sector. The unresolved status of the Autonomous Province of 
Kosovo and Metohija and secessionist aspirations of the Albanian national mi-
nority are seen as the greatest threats to internal security of the Republic of Ser-
bia, with a potential for negative spillover effect on the security of neighbouring 
countries (NSS: 5; DS: 6). In accordance with Strategies, security situation in the 
region is further aggravated by the threats, such as negative legacy of the war 
and transition problems. With regard to common legacy, among the problems 
impeding further progress of the countries in the region, the Strategies underline 
the unfinished demarcation process of the countries of the former SFRY, as well 
as the unresolved status of refugees, expelled and internally displaced persons. In 
this regard, they also express great dissatisfaction with the slow resolution of the 
refugee return issue and poor protection of their rights. Accumulated political, 
economic, and social problems arising from transition process further burdened 
these interrelations and increased the danger of having conflicts revived. Terror-
ism, as a threat coming from the political sector, is placed in the context of violent 
religious extremism, but no specific terrorist groups are mentioned and neither is 
the religious extremism, with which they may be associated. The fact that Serbia 
is situated at a crossroads contributes a lot to qualifying it as a terrorist transition 
region. It may be added, that terrorism is widely connected with all forms of or-
ganised, transnational, and cross-border crime. In spite of this, our standpoint is 
that Serbia is not a direct target of terrorist activities and that the Strategic Docu-
ments rank terrorism, as a threat, unjustifiably high. Unlike the Western European 
counties, the non-involvement of Serbia in global war against terrorism prevents 
it to perceive the terrorism of radical Islamists of the Near or the Middle East as a 
classic threat.

The Strategies identified, among other things, organised crime and corruption as 
serious threats to the society’s and country’s development that have a potential 
to thwart the democratisation process in the countries of the region (NSS: 6; DS: 
7). However, the Strategies did not mention the deep roots of crime or its connec-
tions with some parts of the government and institutions, including a number of 
security institutions. The assassination of Serbia’s first democratic Prime Minister, 
Mr. Zoran Đinđić, in March 2003, proved that criminal structures allied with or sup-
ported by state security institutions can undermine the stability of a country and, 
by their activities create difficulties, not only in terms of security challenges, but 
also in terms of general process of the country’s development in keeping with the 
European values. The experience gained in previous period indicates that, in Ser-
bia, organised crime is present mainly in drug trade, trafficking in human beings, 
and illegal migrations, as well as in the economic-financial sphere, proliferation of 
conventional weapons and propagation of the weapons of mass destruction.
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Natural disasters and technical and technological accidents which may involve 
and jeopardize territories of neighbouring countries, or spread from the terri-
tories of neighbouring countries to the Republic of Serbia and adversely affect 
its territory or its population, are mentioned as the last, but not least important, 
threats. It seems that all the above listed threats may trigger armed conflicts in 
the region and divert these countries from their European prospects.

A conclusion drawn from the challenges, risks, and threats (CRTs) discussed in this 
paper was that a large number of threats comes from the non-traditional, politi-
cal sector. That is an indicator of the weakness of state institutions and it implies 
the so called phenomenon of a weak state15 which is linked to nearly all security 
threats, potential threats and risks affecting the security of the Republic of Serbia, 
as well as other countries in the region. 

II. 2 Features of Challenges, Risks and Threats presented in Strategies 

Having analyzed the National Security Strategy and the Defence Strategy our con-
clusion was that the sections of the Strategic Documents devoted to challenges, 
risks and threats (CRTs) faced by the Republic of Serbia, are relatively small. We 
also believe that, in addition to this quantitative problem, some qualitative prob-
lems can be identified too. Namely, in the section in which CRTs are listed, relevant 
categories were not clearly defined, nor were they clearly differentiated. While at 
some points it is clearly indicated that challenges, risks and threats are the subject 
matter of discussion, at other points such indication is missing or is only indirectly 
referred to. Moreover, the logic behind the order in which they are discussed is 
vague– whether they are listed according to their weight, intensity, or some other 
criterion remains unclear. Considering that the sections of the Strategies related 
to the CRTs open with a list of military threats, we can suppose that the main cri-
terion was the scope of damage that can be caused by a threat. However, we do 
believe that this criterion does not suffice; rather, if we want to rank possible chal-
lenges, risks, and threats in a right order, not only the scope of damage, but also 
the probability of a harmful phenomenon should be taken into account. 

With regard to the terminology and writing style, the authors of the Strategies 
occasionally used vague terms to identify the intensity of a threat/risk. Namely, 
they would use a phrase “serious threats” or say that a particular occurrence has 
reached “serious proportions” without specifying what “serious” means. Vague-
ness in terminology or the use of overly general phrases may give rise to a situ-
ation in which a single sentence can have different meanings and the text can 
be interpreted wrongly, even with bad intentions. This can be avoided if overly 

15 There are different approaches to the phenomenon of a weak state; accordingly, there are different 
criteria and indicators suggesting the weakness of a state that are applied in different contexts. One of 
the three dominant approaches to this phenomenon relates to a perception that is grounded in the in-
stitutional dimension of a state and in good governance – the strength/weakness of a state is therefore 
evaluated based on its capacity and capability to ensure fundamental values for its citizens, security 
being one of the most important among them. See more about the concept of poor state in Svetlana 
Đurđević-Lukić (2006) „Bringing the State Back: Strong versus Weak States“, Međunarodni problemi, 
vol. LVIII, Nor.1. 
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general segments of the texts of the Strategies and individual risks and threats are 
analysed in more detail and placed into the appropriate context. 

Consequently, general impression is that risks and threats are not fully and ad-
equately defined and prioritised, and that some of mentioned threats and risks 
should be given more weight than it was done in the Strategies. In the latter 
event, we believe that CRTs should be somewhat different, namely that CRTs 
such as organised crime, corruption, energy crises, natural disasters, technical 
and technological accidents, or problems with economic development should be 
ranked higher in the Strategic Documents, considering that, at the moment, they 
present much greater threat to the security of Serbian population than terrorism 
or armed aggression.16  

II. 3 Mechanisms for responding to threats

 The Strategic Documents do not devote appropriate attention to the mecha-
nisms which would strengthen and ensure security of the state and society and 
provide effective responses to security challenges, risks and threats. The National 
Security Strategy of the Republic of Serbia and the Defence Strategy do not con-
tain specific paragraphs which elaborate on such   mechanisms; however, certain 
mechanisms are mentioned in the section dealing with the security environment 
and in the chapter discussing the national security policy. 

The Strategies describe the security situation in a contemporary, post-cold war, 
security environment as being very complex and the threats present in such envi-
ronment as being dynamic, changeable, and often unpredictable. Having this in 
mind, the authors inferred that, at present respective countries are not capable of 
responding to all challenges, risks and threats autonomously. A potential solution 
for such situation could be that these countries take active part in the processes 
of cooperation and joint action with other countries, as well as to integrate into 
more complex security structures, such as the system of collective defence and 
collective security. Specifically cooperation through dialogue, partnership, and 
integration into security structures is seen as a possible mechanism for respond-
ing to concrete security threats and problems that have mounted up.

 The authors of strategies believe that regional cooperation is especially important 
for Serbia; namely, they stress the shared role that the Western Balkans countries 
have in regional security cooperation. Regional cooperation is critical for security, 
political stability and economic prosperity of the countries in the region. The im-
portance of regional cooperation is also based on the fact that countries in this 
region share the threats – such as organised crime, corruption, terrorism, natural 
disasters – and it has become almost pointless to make individual attempts to re-
solve all those threats. Consequently, these countries need to take joint action in 

16 General overview of the situation in the EU on terrorism shows similar trend of decrease of the 
number of terrorist or extremist attacks and increase of organised crime. See more about this issues 
in The EU Terrorism Situation and Trend Report (TE-SAT 2010) http://www.europol.europa.eu/index.
asp?page=news&news=pr100428.htm and EU Organised Crime Threat Assessment, OCTA 2009 pub-
lished by EUROPOL http://www.europol.europa.eu/publications/European_Organised_Crime_Threat_
Assessment_(OCTA)/OCTA2009.pdf 
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order to suppress negative processes that affect their vital national interests. That 
is the reason why strategies take such affirmative attitude towards regional secu-
rity cooperation and suggest that such cooperation should take place through 
the integration of national security systems. The actual accomplishments of the 
cooperation in security area, however, were not specified in strategies; namely, 
problems in the existing cooperation were not specified and no mechanisms to 
remedy them were offered.

Fully respecting the position that the authors of the Strategies took with regard to 
the importance of regional security cooperation in prevention and elimination of 
potential threats, we believe that it is necessary to point out the current problems 
affecting the regional cooperation and explain the underlying reasons.

For quite some time already, the politicians, scientists, and journalists, both in the 
region and beyond it, have been underlining the importance of regional coopera-
tion. Despite the fact that all states’ officials have declaratively expressed inter-
est for regional security cooperation, we note that scope and intensity of such 
cooperation is far from being satisfactory. Official statements were followed by 
a large number of different initiatives that were supposed to promote regional 
cooperation. Irrespective of the large number of initiatives, there is actually only 
a small number of regional institutions and organisations which are developed 
sufficiently to be able to autonomously implement and conduct the process of 
regional security cooperation. Sufficiently developed institutions, such as the Re-
gional Co-operation Council (formerly the Stability Pact for South Eastern Europe), 
were launched and funded from outside the region. And even those institutions 
are successful only to a certain degree (Koneska, 2007-2008).          

 The states are making certain efforts to have this cooperation really in place, but, 
in reality, the progress is pretty limited. One of key reasons for slow progress is 
that the main incentive for cooperation in the security area comes from outside, 
i.e from the international community, rather than from inside - from the countries 
in the region. For the European Union, regional cooperation is a requisite equal to 
other requisites such as the fulfilment of formal requirements for accession. One 
of the five segments of new financial Instrument for Pre-accession Assistance (IPA) 
is dedicated to regional cooperation exclusively. One of the 35 chapters of the 
acquis communautaire is devoted to the regional and international cooperation, 
which is one of the matters of negotiations for the EU integration. In addition to 
the support in the form of financial assistance, the EU has developed mechanisms 
for monitoring and evaluation of the progress made with regard to regional co-
operation, in order to further encourage countries in the region to maintain and 
increase their cooperation (Koneska, 2007-2008). That is why the establishment of 
regional security cooperation is today exclusively perceived as an instrument for 
achievement of ultimate objectives – integration into the European Union and/
or NATO – rather than as a genuine need for establishment and strengthening 
of mutual cooperation in view of maintaining peace and stability in the region. 
Second factor having adverse effect on the development of regional security co-
operation is a negative discourse about the Balkans as a primitive, underdevel-
oped region which belongs neither to Europe nor to the Orient. Such a discourse 
originated in a group of Western European countries in the 1990s and took roots 
among the population of this region. Because of the negative connotation of the 
term “Balkans” in both political and general discourse, and because of the belief 
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that “the Balkans” is something contrary to “Europe”, the states in the Balkans are 
first and foremost striving to get rid of the image of the Balkan region. These at-
titudes exacerbate the establishment of cooperation in the area of security since 
the Balkans discourse leads to the securitisation of the states, i.e they portray their 
neighbours as a threat rather than entities in favour of cooperation.

In order to make progress in the region, states should take over from foreign actors 
the ownership over regional security initiatives and, on multilateral basis, develop 
an official agenda for combating common security challenges and threats. This 
would result in cooperation of all security sector institutions. Besides, regional 
security initiatives should not depend on political, social, or other current circum-
stances. They should be institutionalised as effective cooperation instruments 
ensuring positive development of security situation, democratic processes, and 
creation of a general climate of mutual trust 

Integration into complex security structures could be one of many possible ways 
for maintaining and enhancing national security. The Strategies state that Euro-
Atlantic countries strive to build and promote their security and defence in the 
system of collective defence, unlike other countries in the world which chose to 
have their security issues resolved within the system of collective security (OUN), 
that provides for the international community’s response on the occasions when 
international legal order or peace are disrupted. Examining Strategies’ texts, one 
gets the impression of facing two systems; Serbia found that it is more important 
to strengthen its international position and reputation through full and active 
participation and constructive contribution to the OUN, rather than to endeavour 
to become a full member of a collective defence system such as NATO. 

III Connection between the strategic-doctrinal framework, security sector 
reform, and integrations (European, transatlantic) 

III. 1 Connection between the strategic-doctrinal framework and security 
sector reform

The existence of a reliable and institutionally endorsed framework is important 
for the effectiveness of the security sector reform process. The completion of the 
strategic-doctrinal framework, i.e the adoption of the National Security Strategy 
and the Defence Strategy, created favourable environment for the implementa-
tion of the planned and rational security sector reform (Hadžić, 2004). Security 
sector reform, as seen in the Strategic Documents, implies adjustment of security 
sector to new security environment, as well as the ability of the security sector to 
respond to the contemporary challenges, risks and threats. Main presumption is 
that only a reformed security sector can effectively respond to new challenges, 
risks, and threats. It thus becomes a vital element of the national security system 
that protects proclaimed social values and national interests.

In the case of Serbia, security sector reform did not derive from the Strategic 
Documents; the reform process of security sector in Serbia took a rather different 
turn. The security sector reform process had started even before the Strategies 
were adopted and was carried out within a wider process of overall social-political 
transition. The military was among the first actors which recognised the need for 
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the adoption of such strategic documents, which will allow its efficient transfor-
mation. Also, the military recognised the need for the adoption of other doctrinal 
and operational documents and laws that would set foundations for and facilitate 
functioning of all factors in the security and defence system. For this reason the 
representatives of the Military insisted that the strategic documents should be 
adopted soonest possible. However, due to above circumstances, the process of 
adoption had been repeatedly postponed and, because of the non-existence of 
strategic-doctrinal framework and unsettled political circumstances, success of 
reforms in this field was highly questionable.

Now, having the Strategic Documents in place, it remains open whether we can 
count on a far more stable approach to the reform and the prospects of having 
a more precise normative and organisational regulation of the security and de-
fence systems and the Armed Forces of Serbia, or it is the current political situa-
tion, rather than  the objectives and priorities defined in the Strategies, that will 
guide the political elites in the reform implementation processes, just as it was 
the case before. 

III. 2 The National Security Strategy and the Defence Strategy in the light of 
integrations (European, Trans-Atlantic)

The Strategies are affirmative with regard to the integration into European, re-
gional, and other international structures. Foreign-policy objectives expressed in 
the Strategies clearly indicate that Serbia is primarily committed to maintaining 
territorial integrity and sovereignty, European integration, and building good-
neighbourly relations. Contrary to the clearly stated commitment as regards Eu-
ropean integration, the Strategies neglect the issues of potential Serbian integra-
tion into NATO and its military neutrality.17

In order to get a better understanding why the discourse on Euro-Atlantic inte-
gration did not find its place in the text of the Strategies, and was replaced by the 
discourse pertaining European integration, the issue of the accession and inclu-
sion into the EU and NATO should be considered in the context of recent political 
developments in Serbia.

The consensus over the membership of Serbia in the EU exists not only among 
political parties in power and those in opposition, but also between political par-
ties, in general, and the citizens; consequently, this is reflected in the Strategic 
Documents and the integration is marked as the most important foreign-policy 
objective of Serbia. The National Security Strategy (2009: 11) states that the stra-
tegic priority of the Republic of Serbia is to accelerate the process of association 
with and accession to the European Union. The Republic of Serbia will continue 
its intensive implementation of political and economic reforms of the society and 
their alignment with European standards, as well as the fulfilment of other re-
quested conditions on its road towards European integrations. Through the pro-
cess of European integration, Serbia is ready to build capacity and capability of 
the national security system, in accordance with the standards and obligations 

17 The Resolution of the National Assembly of the Republic of Serbia on the “Protection of Sovereignty, 
Territorial Integrity and Constitutional Order of the Republic of Serbia”, proclaiming military neutral-
ity, was adopted on 26 December 2007, http://www.parlament.gov.rs/content/cir/akta/akta_detalji.
asp?Id=360&t=O.
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arising from the European Security and Defence Policy. Enactment of the EU Sta-
bilisation and Association Agreement allowed Serbia to intensify its dialogue with 
the EU about the issues of common interest, including the security/defence is-
sues (NSS, 2009: 9). 

With regard to the Atlantic integration, however, no consensus among the po-
litical parties in Serbia is in place and the public is extremely divided with regard 
to potential membership in NATO. Public polls conducted in the recent period 
have shown that two thirds of the population support the joining the European 
Union whilst only 25% of the population want Serbia to become a member of 
NATO.18 These findings are based on different perception that citizens of Serbia 
have about these two organisations. Their negative perception of NATO derives 
from the experience from the past period, primarily the 1999 bombing of the 
Federal Republic of Yugoslavia. After Kosovo’s declaration of independence, the 
support to Serbia’s potential membership in the Alliance fell from just over 30 
to 25 percent. Maybe this negative image of NATO, embraced by most of Ser-
bian citizens and politicians, can explain why the authors avoided mentioning 
Atlantic integration in the Strategic Documents. Considering that no clear com-
mitment to becoming a member of NATO stems from the Strategic Documents, 
we would surely like to know what options are offered instead. It seems that the 
participation in the Partnership for Peace (PfP)19 programme does not carry the 
same negative undertones while the mere mentioning of potential membership 
in NATO does; as a framework for political, security, and defence cooperation and 
joint action of the Member States, the Partnership for Peace is therefore at pres-
ent the only acceptable arrangement for Serbia. That is exactly why the Defence 
Strategy (2009: 8-9) states that the Republic of Serbia, assuming greater role in 
the activities of European Security and Defence Policy and NATO programme – 
the Partnership for Peace, will strengthen its security and, through dialogue and 
cooperation, promote peace and stability in the region, thus strengthening good 
neighbourly relations and resolving all pending issues in an amicable manner. 
Another possible option is to get closer to Russia and establish firmer security co-
operation with that country. For the time being, the Strategies mention that the 
links between Serbia and Russia have been strengthened by a strategic partner-
ship in the area of energy. It remains to be seen whether this cooperation will get 
a new, security dimension.

With regard to military neutrality, we will try to explain why military neutrality 
was not mentioned in the Strategic Documents. In the end of 2007, 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 Ser-
bia”, which, among other things, proclaimed military neutrality of Serbia as relat-
ed to the existing military alliances. Since the Resolution offered no answer on the 
content and method of accomplishing the neutrality, and considering that the 
concept of military neutrality was not further elaborated in the form of concrete 
strategic directions and legislative norms, it is reasonable to ask whether Serbia 

18 Centre for Free Elections and Democracy (CeSID), Public opinion survey conducted in September 
and December of 2009, http://www.cesid.org/lt/news/o-nama/projekat-jacanje-podrske-evropskim-
integracijama-u-srbiji.html. 
19  In 2006 the Republic of Serbia became a member of the Partnership of Peace NATO programme.
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can really remain militarily neutral. Answer to this question cannot be found in 
the Strategic Documents; namely, it was already indicated that the Strategies do 
not mention the issue of military neutrality. Since the citizens of Serbia also do 
not agree about this issue, a debate about military neutrality was opened in an at-
tempt to come to a consensus. In any case, the question about military neutrality 
should be answered since the answer to that question will help us realise how the 
security orientation influences the planning of the national security and defence 
system and further progress of other related reforms. Considering that this paper 
has certain limitations in terms of its scope and length, only key issues will be dis-
cussed. If the foreign-policy and strategic objective of Serbia is military neutrality, 
then the country must be prepared to rely on its own defence capacity to pro-
tect its national security. Strengthening and modernisation of existing defence 
capacity would include large financial allocations which, taking into account the 
economic crisis, would not be a pleasant surprise for the citizens of Serbia. More-
over, the question is whether the self-proclaimed military neutrality is sustainable 
in the situation when it was not internationally recognised and guaranteed, and 
when most countries in the world are affiliated with one of the existing security 
systems. It is most likely that the issue of military neutrality was not included in 
the National Security and Defence Strategy due to the existing dilemmas and, 
consequently, it is our assumption that Serbia in this way made itself sufficient 
room to eventually change its security orientation from military neutrality to full 
membership in the collective defence system.  

Conclusion

It was not before 2009 that Serbia adopted its first two strategies – the National 
Security Strategy of the Republic of Serbia and the Defence Strategy of the Re-
public of Serbia, as well as the Strategic Defence Review. The process of drafting 
these documents started after Serbia acquired its independence and adopted its 
Constitution in 2006 as this was when Serbia was for the first time given the op-
portunity to shape its national defence system in a comprehensive and in-depth 
manner, consistent with its own capacity and needs, i.e in accordance with the 
challenges, risks and threats that are present in Serbia. When the Strategies and 
laws were adopted, namely when the strategic-doctrinal and normative frame-
work were completed, the first generation of security sector reform was conclud-
ed and the pillars were put in place for further building the security and defence 
related reforms. Unfortunately, the Strategic Documents preparation and adop-
tion process in Serbia took quite a lot of time and, due to the absence of a appro-
priate framework, the reform in these areas were stalled. Another characteristic 
of this process is that Strategic Documents have not been adopted according to 
the previously set activity plans/schedule; rather, legal regulation has largely de-
pended on political circumstances and willingness of the competent ministries 
and those who were heading them.

Since these documents set a framework for functioning of the national security 
system, the executive branch of power now has a leading role in the process of 
preparing and implementing these documents. This surely does not mean that 
the Assembly, as a legislative body, should not have an important role in adopt-
ing and monitoring the implementation of these documents. It is exactly the 
opposite, cooperation between these two branches of power is critical for effec-
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tive functioning of national security system. However, we have seen on many oc-
casions that the executive branch in Serbia tends to prevail over the legislative 
branch. This has disrupted cooperation considering that the Parliament was re-
duced to a body that merely approves the Strategic Documents proposed by the 
Government. 

Strategic documents in the area of security and defence are based on the assess-
ment of the security environment and the threats affecting the security of the 
Republic of Serbia. To make this assessment as truthful as possible, it is necessary 
that the ministry competent for drafting the Strategies consults a wide range of 
governmental and non-governmental stakeholders and incorporates their differ-
ent viewpoints into a single approach to state security. Since this was not the case 
when the Strategies were drafted, we believe that the assessment of threats as 
provided in the Strategies do not truthfully reflect the perceptions of all stake-
holders in the security sector. Our opinion is that this omission could have been 
avoided if the law provided that the Ministry of Defence shall consult other stake-
holders in the security sector or if an arrangement was provided with the Ministry 
of Defence coordinating a team that comprises the representatives of the state 
authorities important for security as well as the representatives of civil society. 

When analysing the content of Strategies, we have noted the presence of quanti-
tative problems in those documents. The Strategic Documents devote relatively 
limited part of the text to the challenges, risks and threats faced by the Republic 
of Serbia. Furthermore, the general impression is that the challenges, risks and 
threats are not properly defined and prioritised in the Strategic Documents. Also, 
because of the bureaucratic argot and overly general formulations, the listed 
threats are not clear enough and can be interpreted in a number of different ways. 
It would therefore be necessary that the authors of these Strategies analyse these 
generalised formulation in more detail and put them in the appropriate context. 
And, what is maybe even more important, we suggest that the authors of the 
Strategies should change the sequence in which the challenges, risks and threats 
are listed, considering that the order in which they are placed now evidently does 
not correspond to the security situation that is currently present in Serbia.

Radical changes in the security environment after the Cold War have placed the 
states in a situation in which they face global, regional and internal challenges 
and threats whose nature is not military, or not exclusively military. And, maybe 
even more importantly, they cannot be dealt with effectively without resorting 
to military force. Considering their altered nature, those challenges and threats 
open the question of the manner and means in which the states can effectively 
respond. Due to the complexity of security situation, the states are not capable 
of autonomously responding to all challenges, risks and threats. That is why the 
mechanisms for responding to threats as proposed by the authors of the Strate-
gies include active participation in the process of cooperation and joint action 
with other countries, as well as the integration into international security struc-
tures such as the systems of collective defence and collective security. 

The Strategic Documents are affirmative with regard to the integrations into re-
gional, European and other international structures. For the time being, regional 
initiatives are not an effective mechanism for settlement of existing problems in 
the region. It is critical for the effectiveness of these initiatives that they are con-
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ducted through a process that is focused on the suppression of shared threats 
– a process that is in the ownership of the countries of the region, and not be-
ing regarded as a form “homework” set by the Euro-Atlantic community. It is very 
hard to change the mindset of countries and citizens in the region, particularly 
because of the fact that the indicators of the region’s consolidation are predomi-
nantly external, and are based primarily on the initiatives and pressure of the in-
ternational community, and are therefore difficult to internalise by the societies 
in the region (Gyarmati and Stančić, 2007). That is reason why we do not expect 
the situation to change quickly in this regard. As to the integration into other 
security structures, the situation seems quite confusing. Serbia is at this moment 
somewhere between the self-proclaimed military neutrality, the process of the 
association into the EU, the participation in the Partnership for Peace programme, 
and the alignment of its own security capacity with NATO. It seems to us that this 
bewildering situation arises from the absence of consensus of all stakeholders in 
the security sector when it comes to the issue of foreign-policy security orienta-
tion. We believe that political elites in Serbia should as soon as possible take a 
clear position with regard to the issue of foreign-policy security orientation and 
thus avoid that we once again come into a situation in which instable political 
situation and different strategic directions influence the implementation of re-
forms in all spheres of life, the security and defence sphere included.
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Comparative Analysis of the Strategic 
Documents of the Western Balkans

Adel Abusara

Introduction 

One of the important tests of the achieved level of democratization for every 
country in transition is the state of affairs of its strategic-doctrinal framework. By 
analysing the number of main strategic documents of a country (in transition, 
but also in general), their hierarchy, main stakeholders that participate in their 
creation, the (non-)existence of the flow of information between the authorities 
and the public before these documents are adopted, and most importantly - their 
content, one can find out much more than mere security and defence aspirations 
of its political elite. 

On the basic level, the sole existence of these documents tells us indirectly if the 
first generation of the security sector reform (SSR) is finished and if there is an 
effective (!) democratic oversight of the whole security sector and all the stake-
holders in it. Also, they depict how political elite perceives the need for a compre-
hensive dialogue with the wider public (interested CSOs, academia, independent 
experts) on the country’s essential issues, i.e. the real level of acquired democracy. 
The importance that is being given to the adoption of these documents accord-
ing to democratic standards and following the right hierarchy shows if the need 
for their existence is really understood. For example, if they are being adopted at 
the same time, in a twisted and speeded up procedure, with wrong institutions to 
pass them, it is very likely that main stakeholders are just trying to have the “shell”, 
the empty “form” of a democratic country, without making a real effort to create 
comprehensive security and defence systems as well as security policy. On the 
other hand, even if main strategic documents do not clearly state the aspirations 
of the country in transition on the international security scene (this is precisely 
what they should do, but it is not always the case), the model that is used for writ-
ing can be a clear indicator in this sense. 

Despite all the benefits of making this kind of analysis for the Western Balkan 
countries, it is very difficult to do so. The Balkans (more or less) “successfully” de-
fies any logical framework; the ongoing process of building economic and securi-
ty community in the region and its (slow) integration in the most important inter-
national security and economic organizations is happening due to a strong push 
and influence coming from the international community. It is highly uncertain 
that all the countries of the region would remain on the same course without this 
pressure. The geopolitical status of the region is still a matter of concern and wor-
ries: ten years after the last conflict in the region, not all the boundaries are clear, 
the status of Kosovo is still somewhat disputable, the future of Bosnia-Herzegovi-
na is still gloomy and Macedonia is not much closer to the solution of its dispute 
with Greece (although recent bankruptcy situation that Greece has been faced 
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with might seriously affect its capability to remain on the same course concerning 
the name dispute with its northern neighbour, as well as the non-recognition of 
Kosovo). Nevertheless, we will try to pursue the analysis believing that it will give 
us at least some insight into the dubious balance sheet of the region as well as in 
different security trends in its countries.

The efforts to detected and observe new trends in security sectors in the Western 
Balkans and their general level of democratization through methodological us-
age of comparative analysis of main strategic documents (the National Security 
Strategy, Defence Strategy and Strategic Defence Review) of the countries of the 
region is justified on several levels: firstly, the countries of the region had similar 
experience of instabilities and crises in the last decade of 20th century, as well as 
a slow stabilization process at the beginning of the new century; secondly, the 
timing for the creation of new strategies was again very similar – they have all 
adopted their first strategic documents in the last 10 years or so; finally, the coun-
tries’ answer to the ultimate push from the international community (and espe-
cially the EU in this sense) for regional cooperation, their sincerity and willingness 
to cooperate clearly show how far they have moved  from the “remnants” of their 
recent gloomy past. Naturally, the scope of our analysis needed to be narrowed 
down only to the main strategic security documents in order to be able to grasp 
the most important new trends in different security sectors in the region. 

General Context 

Twenty years after the demise of the Cold War system and the start of the wars 
for the heritage of socialist Yugoslavia, the Balkan region is consolidated in se-
curity sense, meaning that there is no immediate threat of another large-scale 
armed conflict in it. Security vacuum that was created by the dissolution of the 
previous system and socialist Yugoslavia as a remnant of that system has mostly 
been filled. Still, the region remains much more divided than connected: start-
ing from purely political division, the term “Western Balkans” has been created by 
international community in order to exclude Slovenia (which is now perceived as 
a Central European country), Romania and Bulgaria, all members of the EU and 
NATO. Secondly, the problem of Kosovo has not been solved yet despite strong 
pressures and nobody can predict the final solution for it.1 Thirdly, the heritage of 
the conflicts and different perceptions of the importance of regional cooperation 
is still apparent in the relations between the countries2, although on the lower 
levels of interaction there are examples of good cooperation.3 

Fourthly, the countries of the region are in the different stages of Euro-Atlantic 
integrations: Croatia will become a EU member in 2012 or 2013; Macedonia has 
been a candidate since 2005 (but it hasn’t started the negotiations yet); Albania, 

1 Without any prejudices to its status, Kosovo is treated here apart from Serbia due to a complete dif-
ferentiation from the Serbian security system and efforts of the international community and local actors 
to create its own strategic-doctrinal framework.
2 For further information of regional cooperation: Delevic (2007), Regional Cooperation in the Western 
Balkans, Chaillot Papers no. 104, ISS, Paris.
3 Police cooperation between Croatia and Serbia can be one of those examples.
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Montenegro and Serbia have submitted their candidacies and will probably be-
come candidates this or next year, while Bosnia and Herzegovina needs to be-
come a fully functional state before it gets to that point. Finally, Kosovo has been 
given strong European prospect, but its status needs to be resolved first once and 
for all. When speaking about purely security integrations, things are not much 
clearer here – Albania and Croatia are already NATO members, Macedonia was 
prevented from becoming a member by Greece on the 2009 Bucharest NATO 
summit, while the Serbian National Assembly has proclaimed military neutrality, 
which has not (yet) been recognized in the world. Bosnia Herzegovina and Mon-
tenegro have strong NATO ambitions (they have both been given Membership 
Action Plan), but weak democratic capabilities (at least BiH), while NATO is main 
security force on Kosovo. 

Having all this in mind, it can be hardly said that the Western Balkans is a genu-
inely unified security-policy region. This all comes from the sole fact that political 
elites, but also societies that they represent, still do not interpret the fundamen-
tals of the security in a similar manner even on the common, regional level (of 
course, with different content stemming from one country to another). As we will 
show, there is no notion of security as a more general structure that involves the 
whole region. Finally, political elites in the region are not yet capable of defining, 
structuring and prioritising the basics of their security policies. 

Creation and the State of Affairs of Strategic Documents

The strategic and doctrinal documents of the countries of the Western Balkans 
have all been created in the first decade of 21st century. The first ten years after the 
breakup of the Socialist Yugoslavia were marked by the wars for its heritage and 
creation of new states. These states were too preoccupied with their war plans, 
increased poverty and sanctions imposed by the international community to pay 
attention to the needed consolidation and creation of security framework. On the 
other hand, its mostly authoritarian leaders did not have the security framework 
as a priority on their agenda: they thought they knew much better than anybody 
else how to answer the main security questions or they did not even want this 
issue to be raised, because it could bring to an unwanted debate on the status of 
their countries or their own, mostly authoritarian rule. The same goes for Albania 
which was faced with major poverty and political insurgency in 1997, followed 
by the break-down of state and security institutions. This is why the first serious 
efforts for writing strategic documents did not happen before 1999 by the then 
Macedonian government.

After 2000 and until 2006, practically all the countries of the region had their first 
strategic documents. Albania passed its first strategic document, the Security 
Strategy Document in 2000, whilst the first document labelled as National Se-
curity Strategy was adopted in 2004 and revised in 2007. The National Defence 
Strategy was adopted in 2000 and revised several times afterwards, the last revi-
sion dating to 2007.  Finally, the Military Strategy was adopted in 2002 and re-
vised in 2005, while the White Paper on Defence was published in 2005.  In Bosnia 
and Herzegovina, the so-called Defence Policy was adopted in 2001, the Military 
Doctrine was endorsed in 2003, and the Security Policy of BiH in 2006. The De-
fence Review is in the drafting stage and is expected to be submitted before the 
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October elections in BiH. Croatian case saw the National Security Strategy and 
Defence Strategy being passed at the same day in 2002. A year later, the Military 
Strategy was approved, while the Strategic Defence Review was adopted in 2005. 
Macedonia adopted the Strategy of Defence in 1999 (it was amended in February 
2010), then approved the National Security and Defence Concept and Strategic 
Defence Review in 2003 and the White Paper on Defence in 2005. Finally, the Na-
tional Security Strategy was adopted in 2008. In this case though, there is another 
document that needs to be taken into account as part of strategic documents of 
Macedonia – it is the Ohrid Framework Agreement, which was signed in August 
2001 and which set a frame that ended the hostilities between the ethnic Alba-
nian minority and Slavic majority in the country. This document “...has included 
number of provisions on the issue of security and defence...which have guided 
overall security policies in the country” (Yusufi, 2010).

The case of Serbia and Montenegro is somewhat peculiar, because of the efforts 
to keep alive firstly the federation (after the fall of Milosevic), and then the State 
Union consisted of those two republics, despite the evident lack of interest for 
this at least from one side. This caused both countries to finish their strategic 
framework just after the “velvet break-up” of the State Union and acquired in-
dependence. Montenegro had its first versions of the National Security Strategy 
and the Defence Strategy adopted only few months after independence in 2006, 
whilst upgraded versions were adopted two years later, at the end of 2008. Serbia, 
on the other hand, had even bigger delay in adopting its security and doctrinal 
documents due to political turmoil caused by the self-proclaimed independence 
of its outbreak province, Kosovo and Metohija, and due to different perceptions 
of security that then main political parties had. This is why it took three years for 
the National Security Strategy and Defence Strategy to be adopted at the end 
of 2009. The Strategic Defence Review from 2006 (relevant for the period 2006 - 
2010) was revised in 2009 as well.

Finally, the National Security Strategy of Kosovo is at this moment under develop-
ment. Its strategic and doctrinal framework has been up to now constrained by 
the uncertainty of its political status and, to some extent, the unwillingness of 
the international community to hand over the ownership over important political 
and strategic decisions to local structures. Lastly, the defence of Kosovo is still in 
the hands of NATO forces, and will remain so in the foreseeable future4.

4 For all these reasons, Kosovo is not present a lot in this analysis, since it still doesn’t have its own 
strategic-doctrinal framework.
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Albania BiH Croatia Kosovo Macedonia Montenegro Serbia

National 
Security 
Strategy 

(2004)

Secu-
rity Policy 

(2006)

National 
Security 
Strategy 

(2002)

/

National 
Security 
Strategy 

(2008)

National Se-
curity Strat-
egy (2008)

National 
Security 
Strategy 
(2009)

National 
Defence 
Strategy 

(2007)

Defence 
Policy 
(2008)

Defence 
Strategy 

(2002)
/

Strategy 
of Defence 

(2010)

Defence 
Strategy 

(2008)

National 
Defence 
Strategy 
(2009)

/

Defence 
Review (to 

be sub-
mitted in 

mid-2010)

Strategic 
Defence 
Review 
(2005)

/

Strategic 
Defence 
Review – 
Political 

Framework 
(2003)

/

Strategic 
Defence 
R e v i e w 
(2006)

Table 16. Review of all the relevant security and defence strategies in the Western 
Balkans, and years of the adoption of latest versions

Starting from their names, the strategic documents of the countries of the West-
ern Balkans do show some similarity. The highest document in the hierarchy of 
strategic documents in all countries is the National Security Strategy, although 
this was not the case everywhere at the very beginning (Macedonian National 
Security and Defence Concept which was replaced with the National Security 
Strategy). The exception is BiH which has the Security Policy of BiH. Apart from 
this cover document, all the countries possess another two types of documents: 
one is military or defence strategies and the other is white papers or strategic 
defence reviews. 

Some of these documents are either revisions of previously adopted documents, 
or are soon to be replaced by new versions. Although the fast and ongoing changes 
in the political and security sectors of the Western Balkans can present pertinent 
explanation for this trend, it is much more likely that, at least at the beginning, 
the political elites of the countries were faced with the “unknown” when trying to 
copy from developed Western democracies and create their own security frame-
work. The times of wandering might have ended quite recently, with second or 
even third generation of the revised strategic documents. On the other hand, the 
similarity of the names of strategic documents (after the inconsistencies that ex-
isted at the beginning) could indicate that most of the countries, despite internal 
differences, have eventually chosen the same or at least similar model of strategic 
documents to copy and re-shape to their particular needs. This premise is going 
to be challenged when we start analysing the structure of the documents.

Drafting and Adoption of the Documents 

As we have already stated, even the way that strategies and doctrines were draft-
ed and passed, thus creating the strategic system of the Balkan countries, is very 
indicative of the countries’ level of democracy. Firstly, the extent to which the in-
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ternational actors are included into the drafting of these documents is a certain 
indicator of a country’s capability to independently make the important decisions 
on its own future. Also, a more sophisticated analysis can give us an insight in the 
general relations between the main stakeholders involved in writing and pass-
ing of these documents: the relations between the President, the Government 
(specifically the Ministry of Defence and Ministry of the Interior) and the Parlia-
ment of a country. Another important insight stemming from the analysis of the 
drafting of these documents is the political elite’s attitude towards the media, 
academic community, and civil society organizations – if the latter are included 
in the drafting process, or at least if their opinion is heard, we can assume healthy 
and partner relations between the sides. In contrast to that, the lack of any public 
discussion and preparation of the documents “behind the closed doors” signifies 
poor communication and lack of mutual trust between the two (sometimes con-
fronting) sides.

Countries of the region, with no exception, had a difficult task in showing their 
democratic abilities during this process. A striking example for the first step, the 
drafting of the strategies, would be the only country that will definitely enter the 
EU in 2012 or 2013 – Croatia. An excellent idea of creating an independent body 
tasked to write the National Security Strategy which spent a year and a half draft-
ing this document was neglected in a matter of days and a small group of people 
from several state ministries wrote the Strategy within few weeks. Serbian case 
shows that there is a need for a wide consensus at least among the elite and prop-
er procedures in order for a strategy to be written and adopted. During the period 
of “cohabitation” between the then Prime Minister and the President in 2006-2007 
there were two teams, two Working Groups which produced as many propos-
als. The proposal of the Presidency’s cabinet and the Government’s one reflected 
somewhat different and even (in certain cases) contradicting ideas of the two 
main political actors in Serbia at that time on the important strategic decisions re-
lated to the approaching self-proclamation of Kosovo’s independence and other 
security issues. This problem could have been avoided if the need for a strategic 
framework had been clearly stated in the supreme legal document of the country, 
its Constitution, and consequently, if the procedure of their drafting and adoption 
had existed. Since none of this was the case, politicians found themselves in some 
sort of a limbo – a situation that even might have been favourable for them at the 
moment, leaving them without obligation to draft strategies, thus raising contro-
versial issues. It was only when it was clearly stated that the Ministry of Defence 
was in charge of drafting the document and the National Parliament of adopting 
it5, that this problem was sorted out in a proper way (with significant and a hardly 
acceptable delay, though).

It is very important to observe to what extent the international community, which 
has been in various forms and constellations present in the area since the very 
beginning of the conflicts twenty years ago, participated/pushed for drafting and 
adoption of the documents. This situation is most apparent in Kosovo, whose pro-
visional authorities are not yet in charge of its defence. It is still a task carried out 
by the International Military Presence, i.e. NATO. Also, due to the lack of local base 
of knowledge, Kosovo (as well as BiH) has become some sort of a “playground” 

5 Of course, we should not underestimate the importance of the fact that the co-habitation government 
has changed after the elections, thus easing the agreement within the institutional structures.
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for various attempts of drafting strategic documents. Different consultancies and 
international organizations brought their own experience from various post-con-
flict regions in a new “laboratory” and tried to implement it, although it might 
have been somewhat inappropriate for the situation in Kosovo. The same (or simi-
lar) thing happened in Bosnia Herzegovina after the end of the war, but also in 
Albania after the 1997 fall of state structures and, to some extent in 2001 after 
the insurgency in Macedonia. Dayton agreement, Ohrid agreement and Ahtisaari 
plan for Kosovo are today not only known as the documents that ended a war, a 
hostility or gave a solution for a deadlock situation – they are also first provisional 
strategic documents of BiH, Macedonia and Kosovo. The problem with this kind 
of approach, which is persistently used in the Balkans (but not there exclusively), 
is that it gives solutions in the form of various strategic documents without build-
ing capacities for local ownership and their implementation. A positive exception 
(that does confirm the rule, though) is the international involvement in Macedo-
nia which focused from the very beginning on capacity building and education, 
thus creating a solid base of knowledge, and after 2001, a full local ownership of 
the process. 

Speaking of the positive, one should not get an impression that the involvement 
of the international community brought no good to the region. The driving force 
for the creation of the strategic-doctrinal framework of all the countries of the 
region is undoubtedly the prospect of EU and NATO membership. The possibility 
to become a part of one of those organizations, or both, is pushing countries to 
make necessary reforms of their societies, economies, even to some extent to ac-
quire completely different values. Therefore, the “open door” policy of NATO and 
a clear commitment of the EU that all the countries of this region do have mem-
bership prospect, providing that they fulfil the necessary standards, have been of 
utmost importance up to now for the security sector as well and will be essential 
in the following years6.

When it is about adopting the strategic document, it is all about who does that 
(which state institution), since it increases or decreases its legitimacy and might 
seriously affect longevity. Since all the countries of the Western Balkans are pro-
claimed parliamentary or semi-presidential democracies, if it is not the legisla-
tive body who gives the final word – the Parliament, it means that the people of 
the country, through their elected representatives (all of them, not just the ruling 
nomenclature) did not have a say and that a document was (usually) prepared, 
drafted and adopted by the executive branch, the government. This doesn’t make 
it the document of the country and for it, but to some extent a paper expressing 
the views and wishes solely of the party/parties in power at the particular mo-
ment. This was the case with the first set of strategic documents of Montenegro 
(2006), where the Ministry of Defence was in charge of drafting the document 
that was later passed in the session of the Government. This grave mistake that 

6 The role of the EU in this matter is very dubious. Although stating from 2000 that the region has a 
prospect of membership and despite the clear commitment from Thessaloniki summit in 2003, the EU 
and its leading politicians have doubted a lot whether it is necessary to accept all the Balkan countries. 
These doubts are still present, and make the case of Balkan accession still not fait accompli, mostly due 
to internal problems of the functioning of the Union itself. Still, mixed signals that were being sent dur-
ing the last decade gave a lot of maneuvering space to local politicians and ultimately, slowed down the 
reform pace.  
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significantly reduced the relevance of the documents was corrected in a second 
attempt with the National Security Strategy and Defence Strategy of 2008. Still, 
this is, apart from Bosnian case7, rather an exception than a rule. The other coun-
tries allow, for instance the Ministry of Defence, to draft and issue defence and 
security policy without consulting the rest of the Government or the Parliament 
only in special cases (e.g. Macedonia has this provision, but without clearly stating 
which are the cases when this exception can be applied). 

Still, not everybody shares this opinion on the importance of the adoption proce-
dure to end up precisely in the Parliament. The author of the analysis of Croatian 
strategic documents questioned this right of the Parliament, considering it “illogi-
cal”. The explanation is in line with the idea that the “content of the fundamental 
policy documents of the executive branch” should not be decided upon in the 
Parliament, because it “takes away its credibility and dignity” (of the executive 
branch), “and makes the Parliament impotent should any issue with the content 
of the strategic documents occur in the future” (Mahecic, 2010). Therefore, the 
author proposes that the Parliament should only give its opinion on the drafts of 
strategic documents, and that either the President or the Prime Minister should 
adopt them. 

If the Parliament’s powers in this issue are reduced only to giving opinion, the 
problem that might arise is that executive institutions would be able to shape 
strategic documents of the country without any consent of its people represent-
ed by the Parliament. As we have seen from the example of the European Parlia-
ment, giving an opinion does allow some space for a manoeuvre, but is simply not 
enough for a legislative institution. It is not elaborated, for instance, what the Par-
liament’s “no” would mean? Would it be binding for the executive branch? Would 
it mean the creation of some joint committee that would seek for a mutually ac-
ceptable solution? It is our opinion that the main strategic, but not doctrinal (!) 
documents need to be adopted in the Parliament. Their significance and ranking 
in the hierarchy of documents of a country go right after the Constitution; they 
show the future course of a country’s security philosophy and therefore need to 
be approved right in the Parliament.

One of the most important challenges in creating a strategic-doctrinal framework 
that the countries of the Western Balkans have not yet managed to deal with is 
the competence of those who are drafting them. As already explained, the inter-
national community did engage itself in building local capacities for ownership 
over the process of drafting the documents and creating an overall favourable 
environment in the countries that were torn by the conflicts. Still, there is a signifi-
cant lack of this local basis in many of them, except for, to some extent, in Serbia 
and Croatia. Another problem with trained and educated staff is that they are very 
often highly politicized and, being parts of public administration, subject to fre-
quent changes following the changes in the government. None of the countries 
of the region has acquired the necessary level of understanding that drafting of 
the country’s most important documents is not a matter of daily political (mis)un-
derstandings, but a work that goes beyond that. On the other hand, it is doubtful 
whether the governments themselves are anywhere in the Balkans competent to 

7 The peculiarity of the ethnic-based political system of BiH defies any serious analyses of the relations 
among different authorities.
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decide on and implement the security policy or to change the pace or direction 
of security reforms. 

The last, but by far not the least important issue is the level of involvement of the 
media, academic circles, and civil society organizations in drafting strategic docu-
ments. Again, the best example is set in Macedonia, with the so-called “Process 
2002” initiated by the then President of Macedonia, and consisting of a series of 
roundtables that brought together the “relevant national and international gov-
ernmental and non-governmental authorities to discuss security issues...that later 
served as basis...in the design of the strategy documents” (Yusufi, 2010). This is 
actually the only case in the Western Balkans when official structures initiated 
and conducted a series of (in)formal meetings with representatives of non-gov-
ernmental organisations before the drafting process has even begun! Somewhat 
similar process happened in Croatia, as previously explained8, but with poor final 
results. None of the governments of the countries in the region have showed any 
intention up to now to include the public in the drafting process. As a matter of 
fact, they even gave their best, in a more or less subtle way, to keep everybody 
away from giving any insights even when the documents were drafted. The most 
striking example happened in Serbia when the government published the draft 
proposal of the National Security Strategy and the Defence Strategy and offered 
it for public discussion during Christmas and New Year’s holidays. It was hardly an 
administrative mistake, but rather an intention of the makers to avoid any public 
criticism or serious discussion. Nevertheless, the pressure from several dozens of 
NGOs forced them to extend this period for one month, which did eventually re-
sult in a fruitful discussion. On the other side of the coin is the interested public of 
Montenegro, Albania and Kosovo which was never consulted during the process 
of drafting and adoption of the strategies. One, although lame explanation, might 
be that there is not enough expertise in those countries for a quality evaluation of 
the strategy proposals to be carried out. Still, a much more convenient one is that 
the governments of these countries did not want anybody else to be involved in 
the process, which delegitimizes the process itself to some extent, but also speaks 
a lot of the democratic culture of a country.

Hierarchy of Adoption of the Strategic Documents 

The adoption of strategic and doctrinal documents in the right order shows the 
maturity of political elite and their understanding of the importance of encom-
passing a strategic doctrinal framework in a proper way. At the top end and first 
to be developed should be the National Security Strategy and all the other docu-
ments should be subordinated to and in line with it. The necessity of adopting 
this overarching strategy first lies in the fact that it would give the framework 
for all the others. In this sense, politicians of the Western Balkans countries have 
shown that, at least at the beginning of this process, they just wanted to gain 
democratic “credentials” by the mere adoption of strategies, so they were pushing 
to finish the process as quickly as possible without paying attention to the right 
order and to the fact that the strategies need to follow this basic hierarchy. This is 
why most of the strategic documents do overlap in their content in the manner 
that the same expressions and wordings are used, which is not that problematic, 

8 See page 6.
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or simply by copying the content (especially challenges, risks and threats) which 
is much worse.

None of the observed countries followed the right order of drafting and adop-
tion, i.e. the lack of transition from general documents to more specific ones is 
a rule. For instance, Croatia adopted its first National Security Strategy and De-
fence Strategy at the same day, 19th March 2002. Serbia did the same with its own 
documents of the same importance, adopting them in October 2009. Again, this 
resulted in certain overlapping – some segments in the Defence Strategy have 
not been elaborated enough, but entirely “imported” from the National Security 
Strategy (NSS). Further on, the Serbian Strategic Defence Review was adopted 7 
months prior to these two documents, contributing to somewhat chaotic situa-
tion. Montenegro, albeit being among the last ones to adopt strategic documents, 
has already “had a chance” to make the same mistake, and afterwards to avoid 
repeating it. The NSS and Defence strategy were firstly adopted within 20 days in 
2006 – the NSS on November 27th and the Defence Strategy on December 17th, 
not giving enough time for the latter to be made in line with the NSS. Still when 
these documents were revised in 2008, there was enough time left between their 
adoptions to conclude that the process was sound enough (in theory). 

Even more confusing situation occurred in Bosnia though, where the first strate-
gic and doctrinal documents defining BiH’s strategic security goals were the De-
fence Policy and Military Doctrine. Nearly three years later, the Security Policy (the 
most general security document, counterpart of the NSS) was adopted, although 
logic presumes the reverse order. It is only in Kosovo where the current situation 
justifies the so-called “bottom-up approach”, meaning drafting and adoption of 
sector-based strategies instead of development of a national security strategy. 

Finally, at first glance, Macedonia seems to make the same case as all other coun-
tries. Not only the first Defence Strategy and White Paper on Defence were adopt-
ed before the NSS (or National and Security Concept, as the first version of the 
NSS was called), but all other documents (apart from Ohrid Framework Agree-
ment, whose adoption was dictated by the conflict and efforts for its resolution) 
were adopted in the same year, 2003 (with White Paper on Defence and Strategy 
for the Police Reforms amended in 2005 and 2004, respectively), although not at 
the same time. Such a tight schedule does not leave a lot of faith in the capabili-
ties of the authors to make a sound coordination and right hierarchy. Still, despite 
these disturbances, in principle the strategic framework of Macedonia is by far 
the most harmonized in the region. For instance, the Strategic Defence Review 
and the revised White Paper on Defence explicitly state their subordination to the 
National Security and Defence Concept and explain that they follow the views, 
positions and guidance set out in it. On the other hand, “the Defence Strategy 
refers mainly to the National Security Strategy” (Yusufi, 2010).

Content Analysis, Part One: the Differentiation and Place of Challenges, 
Risks and Threats in Strategic Documents

The analysis of the content of security and doctrinal documents existing in the 
region confirms what was previously stated – the countries mostly dealt with the 
creation of these documents without a real and thorough understanding of why 
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it had to be done. Very often the idea behind their creation was either to please 
domestic public (fulfilling the form that implies the democratization of the secu-
rity sector) or to be in line with the international standards, and to show to foreign 
“evaluators” of domestic reforms (coming either from the EU or from NATO) the 
maturity of the political leadership and the country by a mere existence of strate-
gic and/or doctrinal framework. 

This statement is easily confirmed by the lack of any prevailing model upon which 
the strategies were based. If the strategies had been made with the only inten-
tion of mapping the security sector of respective countries, it would have implied 
a thorough analysis of the various security and doctrinal frameworks, including 
those of the countries of Central and Eastern Europe, as well as Western models. 
Eventually, some model would have been taken and, since the countries, despite 
their peculiarities, belong to a common security environment, there would be 
a possibility to detect the prevailing one. Still, this is not the case. The strategic 
documents have completely diverse structure one from another, making a com-
parative analysis somewhat complicating and challenging. Even the documents 
that succeeded the old ones do not resemble them too much. Still, this can be 
perceived in a positive manner, that each revision of a strategic document is a 
step in the right direction (if the change in the respective document is positive, 
of course). More realistically, it means the countries are still toying with various 
ideas.

It is very likely that new revisions of strategic documents in the region will start 
resembling each other, taking NATO standards as a model. The trend has already 
started to be applied, with Montenegro making its NSS and Strategic Defence 
Review challenges, risks and threats (CRT) completely in line with NATO ones, as 
well as with Croatia waiting first to become a NATO member (which happened in 
2009), then for the new NATO Strategic Concept to be adopted (fall 2010, most 
probably) and then finally to adopt its new, revised set of strategic documents. 
This new line has already, in the case of Montenegro, led to somewhat grotesque 
formulations in their NSS, where it is, for instance, stated that the regions that 
could “spill over” challenges, risks and threats to Montenegro security system are 
the Middle East, North Caucasus and North Africa. While these regions are po-
tential risk and threat “exporters” for NATO countries (and even then, not for all of 
NATO members, despite globalization), making this kind of statement is at least 
in ignorance of the geopolitical position of Montenegro in international relations 
and ultimately, of its geographic position. Eventually, due to this urge to be fully 
in line with NATO position, the creators of the NSS of Montenegro have basically 
completely “ruled out” the very country from its own Strategy. 

The second observation stemming from the reading of the documents is that 
none of them makes a clear and overall distinction between challenges, risks and 
threats. This makes a proper risk analysis of various documents even more com-
plicated, leaving the researchers to make their own conclusions and interpreta-
tions from the reading and general ideas of the texts. For instance, Serbian NSS 
clearly states that “non-legal, unilaterally declared independence of Kosovo and 
Metohija represents the biggest threat to the security of the Republic of Serbia” 
(NSS of Serbia, 2009), whilst the other enumerated challenges, risks or threats are 
not always clearly put into one of the categories. The negative side of this lack of 
lucidity is, of course, not due to the problems they raise for researchers to read 
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them, but in the fact that they do not fulfil their primary purpose then – the main 
stakeholders in security sector do not get a clear vision on how to react to a cer-
tain problem and how to be prepared to overcome it in advance.

The third important part of the analysis that stands for most of the countries is 
the lack of hierarchy between challenges, risks and threats enumerated in the 
documents. This serious problem means that again the readers of the documents 
cannot anticipate immediately what is perceived as the biggest threat for the 
country. For some of the documents, we can assume that the order of presenta-
tion in the strategies actually represents a certain level of prioritization, but we 
cannot be certain about it. Other documents do state what the biggest threat to 
their country is, but leave the other CRTs out of any hierarchy. This is the case with 
Serbia: “non-legal, unilaterally declared independence of Kosovo and Metohija 
represents the biggest threat to the security of the Republic of Serbia”. Then again, 
unless this threat is put as first on the list, which is not the case in Serbian NSS 
(it is on the third place), we can then exclude the possibility to perceive the very 
order of presentation as a sort of hierarchy. Croatian NSS makes the problem even 
worse by dividing the enumeration of the CRTs in two chapters. The first chapter 
mentions some of the CRTs, whilst they are being enumerated and rephrased in 
the third chapter. The only presumption that can be made is that those CRTs men-
tioned in the first chapter have a higher “ranking” in the prioritization than the 
others. Still, this does not fully solve the problem of the necessary prioritization, 
because even among the two groups of CRTs there is again no differentiation by 
importance. 

Finally, the only country whose documents (only one of them, actually) do have 
some sort of hierarchy of perceived CRTs is Macedonia, where they are put in time 
dimension (currently, mid-term, long-term) and sorted by the level of intensity (high, 
medium, low, very low). In this hierarchical structure, the top place (the most sig-
nificant CRT) goes for “possible manifestations of extreme nationalism, racial and 
religious intolerance, international terrorism, organized crime, illegal migration, 
illegal trade with all types including trade with strategic and dual use of materi-
als, insufficiently secure and efficient borders etc.” As we have already stated, this 
prioritization exists only in Macedonia’s Strategic Defence Review of 2003. Since 
none of the other documents repeats this prioritization, thus not making coher-
ent overall strategic framework, it loses a lot from its relevance. 

Both this and previous issue, as well as the very language of the Strategies refer to 
a problem that needs quite some time to be solved in the Western Balkans – most 
of the countries have not yet fully acquired the logic and the very new language 
of the post-cold world. Therefore, they are circling around the modern threats, 
risks and challenges, usually using the so-called “copy-paste” method to take CRTs 
from various other strategic documents and trying (unsuccessfully) to apply them 
in their own strategies unable to grasp the real differences and thus make the 
proper hierarchy. 

Content Analysis, Part Two: Internal, Regional and Global Threats 

The major similarity of nearly all countries of the region and their strategic docu-
ments is the way they structured the perception of threats for their country. The 
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division into internal, regional and global threats is appropriate, allowing a reader 
to move easier through the document and to distinguish the intentions of the 
writer when referring to certain threats. It is only the Montenegrin strategic docu-
ments that are not structured this way, yet they can be put in the same frame and 
analyzed in the same way as the other ones due to a small number of threats (only 
seven) that they presume. Although the documents generally do not leave a lot 
of space for the analysis of CRT we will dedicate sufficient space for observing the 
differences, similarities and peculiarities among them, because it will help us gain 
important insight into their logic and strategic philosophy. 

Internal Threats

Two CRTs emerging at the national level for nearly all the countries are disasters 
and transitional problems, whilst other two of them, organized crime and terrorism 
exist as perceived internal threats in all the countries except BiH and Montenegro.  
Organized crime remains a chronic problem for the whole Balkans that none of 
the governments of the region has yet managed to deal with. It is rooted deeply 
even in the institutional structures of the state, knows no borders and has no 
ethnic, nationalistic or any other obstacles for a “joint action”. This is by far “the 
most successful” aspect of regional cooperation. Organized crime networks have 
been very active throughout the region in illegal trafficking of narcotics and peo-
ple, illegal migrations, proliferation of conventional weapons etc. It is therefore 
very interesting, and to some extent indicative, why this very threat has not been 
listed in Bosnian and Montenegrin documents as internal, although EC Progress 
Reports for both countries state that despite some progress regarding the fight 
against it, “organized crime remains a matter of serious concern” (Progress Report 
for Bosnia and Herzegovina, European Commission 2009). As much as the crea-
tors of Montenegrin strategic documents might have intentionally done that in 
order to “avoid” emphasizing organized crime as an internal threat, it is unclear 
why it is not a part of internal threats in Bosnian document. 

The usage of terrorism as an internal threat is somewhat ambiguous – it is very 
hard to prove the existence of terrorist “cells” in the region and since the con-
flicts in the southern part of the Western Balkans – Kosovo, southern Serbia and 
Macedonia have ended, there were no real terrorist threats in the region. On the 
other hand, the countries of the region, although most of them do send troops 
to Afghanistan and Iraq to help American “fight against terrorism”, have rather 
insignificant number of troops on the spot, which renders it unlikely to provoke 
any sort of reaction from terrorists. The only explanation for the inclusion of ter-
rorism as a threat is a possible “transitory position” of the countries of the Western 
Balkans for terrorists whose final destination would be the EU. 

Transitional problems are thoroughly described in the documents as problems of 
“political transition which result in a slow development of effective and efficient 
executive, legislative and judicial authorities; problems of the transition to mar-
ket economy, which result in a low level of domestic and foreign investment and 
are favourable for grey economy and black market; slow pace, difficulties and ir-
regularities in implementation of privatization process...technological regression 
and deterioration of production capacities...unemployment...” (Bosnian Defence 
Review – not yet published). Macedonian documents add to this list some pe-
culiar threats – “urban terrorism, serious crime including blackmail, racketeering, 
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murders and attacks on the property of citizens, economic crime, tax evasion...” 
(The National Security and Defence Concept, Macedonia). Inclusion of disasters 
(ecological, technological and epidemics) as internal threats shows that the coun-
tries of the region do follow at least a minimum of standards regarding contem-
porary security issues. 

Apart from threats that are, more or less, part of the documents in all of the coun-
tries, there are some that are connected to very particular internal security milieus 
and perceptions. Serbian strategies, as already mentioned9, perceive the declared 
independence of Kosovo as the biggest threat to Serbia’s security. In line with this 
claim, separatist aspirations are also enumerated as a strong factor of instability 
for Serbia, possibly for the region as well. Macedonian strategy (most probably) 
refers to the consequences of its long-lasting dispute with one of the neighbours 
when, using very “cold-war-phraseology”, it states that one of its internal threats 
are “activities of foreign special services directed towards worsening of the secu-
rity situation and thus down the democratic and integrative processes, specially 
those toward NATO and the EU” (The National Security Defence Concept of Mace-
donia, 2003). Also, while the other documents only mention the notion of energy 
interdependency, Macedonian ones openly state that one of the threats for the 
country’s security are “the consequences of clashes of interests for the use of the 
sources and the routes of strategic energy materials, as well as blocking their im-
portation into the Republic of Macedonia.” Having in mind that the whole region 
is highly dependent on the imports of gas from Russia, it is very strange why at 
least this level of attention was not paid to this very relevant problem elsewhere 
in the region. 

Bosnia defines several threats that are direct consequences of the war held on 
its soil, some of them in a very interesting way: firstly, there is an “incomplete 
and selective implementation of the Dayton Peace Accord”. The wording here is 
probably the lowest common denominator that was agreed upon, since the two 
confronted sides have firm, stubborn and completely opposite stances on the is-
sue. One view stipulates that Dayton Accord and the “monster” that has been cre-
ated with its provisions should be dismantled, thus giving way to functional state, 
while the other considers Dayton Peace Accord as the “Holy Bible” that cannot be 
touched upon. The “Legacy of political and social animosity advocating various 
kinds of nationalistic extremism” is another threat inherent only for BiH, as well 
as the “weapons and ammunition stored in inadequate storage sites and illegally 
held in individual possession”.  

Finally, the authors of Albanian and Serbian NSS have paid special attention to de-
mography problems, i.e. illegal migration that leads to “brain drain” effect, as well 
as “uncontrolled population movement” (Albanian NSS), a phenomenon present 
in all Western Balkan countries, but specifically emphasized only in these two 
strategies. The Serbian NSS had just a bit different wording, stating that the prob-
lem is the “non-proportional economic and demographic development of the RS 
and neighbouring countries” leading to migrations from underdeveloped regions 
to the more developed ones (NSS Serbia, 2009). Apart from that, the last two in-
ternal threats in Albanian NSS are very confusing, possibly misleading and barely 
understandable. The first is connected to “misinformation of the public opinion” 

9 Check page 14
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that “favours destabilization”, while the second refers to “inadequate develop-
ment of education, science and culture”, because “...fundamental condition for the 
development, prosperity and protection of the national identity are specialized 
human resources, scientific capacities and a realistic presentation of our culture 
and tradition.” The last sentence can have dangerous implications, because it can 
give to the state apparatus the role of the final arbiter in deciding what is a realis-
tic presentation of Albanian culture and tradition, the role that it should not have, 
by all means. 

Regional Threats

Before we elaborate a bit more on regional threats in strategic documents, it 
would be very indicative and compatible with the analysis to see how the coun-
tries explain their own role in the security structures in the region. It would also 
give us an insight on how these states perceive themselves, first and foremost in 
the regional context. Despite the recent conflict and deadlock in ethnic relations 
in nearly all multinational communities, basically all the countries of the region 
use similar wordings when trying to position themselves: the idea that a country 
has “evolved” from the position of a “security consumer” into a provider of stabili-
ty, contributor to peace and good neighbour relations is the motif of all strategies. 
To what extent is this realistic or just a wishful thinking is another issue. 

The most controversial in this sense is without any doubt the Albanian National 
Security Strategy and the concept of the so-called “Albanian national issue” that 
it raises. This “issue” is set among the Strategy’s most important mid-term and 
long-term objectives contributing to the regional stability: “Albania aspires to be 
an active partner in the regional policy. In this context, the Albanian national is-
sue will be achieved through the European and Euro-Atlantic integration of the 
countries of the region and also solutions that will provide a long-term and ac-
ceptable guarantee for the international community” (National Security Strategy, 
Albania). The authors of the analysis of Albanian security documents emphasize 
the focus on European and Euro-Atlantic integrations (calling them wrongly 
“Europeanization”10), which is, in their opinion, a clear sign of avoiding the “na-
tionalistic approach” in seeking the “solution for the Albanian issue’” (Kamberi, 
2010). The real question though is how to explain the raising of this issue as one 
of the top Security Strategy objectives. Hidden behind an innocent name and 
overall Euro-Atlantic integrations goal, it actually states that there are still existing 
nationalistic aspirations of Albanian political elite to gather all ethnic Albanians 
scattered in different Balkan countries in one state, or at least one political entity. 
One might ask then what would happen if the convenient possibility for the inte-
gration into the EU were not there anymore, or even worse, if some of the Balkan 
countries with ethnic Albanian minority did not make it to the EU? How would 
Albania then seek to solve the “the Albanian national issue”? The sole existence 
of this kind of idea in a high ranked official document can raise a lot of doubts in 
the sincerity of all other statements that reconfirm Albania’s commitment to good 

10 This term is used in the literature meaning “downloading” of the EU policy into the national polity, but 
sometimes also “uploading” of national preferences to the EU level (Borzel, 1999). It is very rarely, and 
only with huge simplifications implying the process of joining the EU, instead it almost always signifies 
adopting EU norms and values. For more on the issue of Europeanization check the works of Grabbe, 
Schimelfennig and Sedelmeier and other authors. 
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regional cooperation.

Still, when reflecting on regional threats, the countries of the region show the 
highest degree of similarity in their documents. This comes from the notion that 
the legacy of the wars for socialist Yugoslavia’s heritage and historical factors are 
still present and constitute a significant burden for creating a favourable secu-
rity environment, which is acknowledged throughout the region. Therefore, the 
documents in different variations state that, although the possibility of an armed 
conflict is reduced, “...it can never be entirely ruled out” (NSS of Montenegro). The 
degree of certainty that there is no possibility for another regional “chaos” does 
differ though – Albania is neutral in this sense, whilst only Macedonian docu-
ments speak of the “realistic risks and dangers” coming from the regional “nation-
al, religious, greater-state and territorial confrontation”. BiH finally, in the scope of 
its own fears, emphasizes the “aspiration for secession, autonomy and independ-
ence of certain ethnic groups” and armed conflicts that can arise from these aspi-
rations as a serious regional (let alone national) problem.

A careful reading of the documents shows that the articulation of regional threats 
stems from internal problems that the countries have. Naturally, a lot of these 
problems have their roots in the fact that the region is still labelled as a post-
conflict area, burdened with serious social, political and economic problems. On 
the other hand, the perception of regional threats gives us, even between the 
lines, the picture of very complicated relations among different countries in the 
region. Unfortunately, first neighbours are still in most cases perceived as “the 
others” that are not an imminent threat, but might be a destabilizing factor in the 
(near) future. 

Due to this fact and a lot of other unresolved issues, the regional instability and 
crises are one of common regional threats for all the countries. It seems that, al-
though peace, some sort of fragile stability and technical democracy have been 
achieved, even the countries themselves (let alone the EU and the rest of the in-
ternational community) are not yet certain if all the problems and troubles are 
way behind, or likely to happen again. Specific in this sense is the case of BiH and 
Serbia which emphasize “secessionist tendencies”, each of the two burdened with 
their own problems.

On the other hand, most of the countries refer to organized crime and extremism 
as regional problems. Organized crime has been already proven as a real threat 
with a potential to seriously undermine the efforts to “drag” the region into the 
EU. The murder of the famous Croatian journalist Ivo Pukanic showed in its worst 
how these informal networks work. It is being verbalized everywhere in the re-
gion by the statement that organized crime in the Balkans knows not for ethnic or 
nationalistic problems, sees no borders and has no visa issues. Extremism is being 
referred to as a problem throughout the region, mostly connected to its nation-
alistic, ethnic and religious side and has arisen as a consequence of the brutal 
clashes in the 90s. Whether it has existed before in the minds, collective memory 
and narrative of the peoples who were very often and throughout history on the 
opposite sides in very bloody conflicts is a very serious issue with a lot of pro’s 
and con’s, but beyond the scope of this analysis. Although extremism is specially 
emphasized in ethnically polarized countries (e.g. Macedonia), because of their 
imminent fear of destabilization, it exists everywhere. Macedonia therefore has 
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as a regional threat a “possible manifestation of extreme nationalism, racial and 
religious intolerance”, while Serbia states that “national, religious and political ex-
tremism, and destruction of cultural heritage” characterize the state of affairs of 
security in the region, thus “burdening the process of democratic transition” in its 
countries. Transition is also being mapped as the regional and not just an isolated 
country problem. Actually, the strategies stipulate that transition causes various 
political, social and economic cleavages that, they themselves can be source of 
regional instability. 

Apart from the regional threats that are being put in the documents by all the 
countries, other (important) issues are also being raised by only some of them. 
Among the most interesting is certainly the issue of energy routes and a possible 
instability if energy imports are stopped. Although none of the documents states 
clearly what the impetus for putting this as a possible regional and national threat 
is, it is obvious that the trigger for it were two gas crises caused by the Russia-
Ukraine conflict. Their effect was both devastating for the economies of the Bal-
kan countries (but not only for them!) and showed the level of their dependence 
on these imports. Macedonian documents therefore point to the “consequences 
of clashes of interests for the use of the sources and the routes of strategic energy 
materials, as well as blocking their importation into the Republic of Macedonia”. 
This is a threat on both national and regional levels as perceived in the Macedo-
nian National and Security Defence Concept. Strangely enough, it is only Macedo-
nia who put it as a threat, although the recent crisis have shown that the countries 
of the Balkans are among the most dependent ones in all Europe, with numbers 
that go up to 90% of gas imports from Russia. This applies especially to Serbia 
and Montenegro, whose strategic documents were the last ones to be adopted 
or revised, leaving the two enough space after the last winter’s crisis to reconsider 
this specific problem as a possible challenge, threat or risk. 

The last but not the least important, there are issues that have been tackled very 
briefly and without a lot of explanations, but that do complete the overall pic-
ture of how regional threats are perceived from a country’s perspective. Serbia, 
for instance, elaborates a bit on a tough position of the refugees and IDPs and 
their unresolved status in the region. This is normal, if we bear in mind that Serbia 
has the biggest number of people with that status in Europe. On the other hand, 
BiH and Croatia rightfully point to a huge number of anti-personnel mines and 
unexploded ordinance on their territory and the territories of the neighbouring 
countries. 

Generally speaking, this part of the CRT analysis tends to be the most important 
one – if the countries are capable of understanding what the main obstacles on 
the regional level are, thus showing at least a certain level of maturity and mutual 
understanding, their Euro-Atlantic (or European, in case of Serbia) prospects are 
much brighter. Unfortunately, as we have shown in the analysis, there is a long 
way ahead before the creation of some sort of community or at least “regional” 
sensitivity can occur. 

Global Threats

This is the least elaborated category of all. The world’s “usual suspect” in the last 
nine years – terrorism - is elaborated on in every strategy as the biggest threat of 
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the modern humanity, with possible (“spill-over”?) effects for the Balkans as well. 
The same goes for organized crime, which (as we have already stated) works as 
well in the Balkans as in the other parts of the world. Every document does also 
mention the possibility of interstate armed conflicts, but emphasizes that there is 
a low probability for this to happen. The Macedonian Defence Review even gives 
an estimation that, in the long-term (10 years and beyond), this probability will 
further decrease, as well as the probability of the “non-conventional and asym-
metric threats, risks and dangers”. Still, the Review does not explain the basis for 
this estimation and especially the source of optimism for the latter, since none of 
the indicators points to a decrease in the possibility of asymmetric threats. 

Environmental challenges are mentioned in all the countries as a problem that 
can have a serious effect on the security. Among the most mentioned environ-
mental problems are: pollution, degradation, climate change, but also the scar-
city of natural resources and the potential for future clashes arising from the pos-
sibility of having the monopoly over their use.

The enumeration of global threats in the regional strategic and doctrinal docu-
ments clearly shows signs of copying from other documents of that kind, or using 
documents of other countries as models. As we have already mentioned, this is 
not strange for the region – the countries that have become part of NATO are 
either using this organization’s documents to show that they are in line with its 
perception of the CRT, or waiting for new strategic documents to be adopted to 
do the same. On the other hand, several countries in the region were (or still are) 
to some extent the protectorates of the international community, meaning that 
the first versions of their strategic documents were written by the members of the 
international community and simply adopted by (selected) local stakeholders. Fi-
nally, even the countries that don’t fall into the two mentioned categories (yet), 
do try to comply with the ideas and standards of the Euro-Atlantic community, 
perceiving it as their natural surroundings. 

Conclusion

Despite all deficiencies, the very existence of the strategic-doctrinal framework 
for (nearly) all the countries of the Western Balkans is a serious breakthrough to-
wards the stability in the region. What must be understood now across the region 
is that this is just the first step. Strategies and doctrines are to some extent like 
living organisms – they need to be changed, shaped and re-shaped according 
to the change in their country’s security philosophy, along with security sector 
reforms and changes in regional and international security perceptions. The secu-
rity community in the Balkans has not been made yet, despite the efforts coming 
from the region. On the other hand, it is obvious that the reconfiguration within 
the region is not over yet, and this will inevitably influence the future strategic 
perceptions and be a cause of their constant change. 

Still, ten years after the last regional conflict, the first, but significant steps have 
already been made. The next steps will be much harder, though. The countries 
will have to move from the very technical perception of the need for a strategic-
doctrinal framework to acquiring necessary values that will place the very idea of 
the existence of these documents in a more normative perception. Once this is 



183

Security Policies in the Western Balkans 

acquired, the main preconditions for a quality revision of the documents will be in 
place, thus pushing all the stakeholders to participate and correct the anomalies 
that now exist and that were explained in this analysis in a more or less detailed 
manner. Of course, as we have already said, this requires a clear political situation 
in the region, which is at this moment not really in sight. 
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