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Introduction

Judy Batt

Is there an ‘Albanian question’? If so, what is it? Is it a traditional
‘national question’, centred on redrawing territorial borders to
form a new ethnic nation-state: a ‘Greater Albania’ that would
gather in all the Albanian communities in the Balkans? Many
outside observers, in particular among the Albanians’ neigh-
boursin the Balkans, see it that way and fear its destabilising con-
sequences. They would argue that the Albanians already have a
nation-state ‘of their own’ in present-day Albania, and see the
prospect of a second - if Kosovo eventually achieves independ-
ence—asonly the first step towards the political unification of all
Albanians, setting off a domino effect of secessions by the Alba-
nians of the Former Yugoslav Republic of Macedonia, followed
by the Albanians of Montenegro and southern Serbia-thus pro-
voking an unstoppable avalanche of similar demands by others,
for example the Bosnian Serbs in Republika Srpska, the Hungar-
ilans in Serbian Vojvodina and Romania’s Transylvania and
southern Slovakia, the Catalans and Basques, the Scots and
Welsh...

None of the contributors to this Chaillot Paper find this sce-
nario convincing. The core of the Albanian national question
today is Kosovo, an issue that has the power to unite Albaniansin
the Balkans and in the sizeable diaspora communities spread
across the globe. While the answer, for Albanians, is independ-
ence for Kosovo, beyond that, views diverge. It seems that only a
minority of Albanians remains committed to the project of Pan-
Albanian political unification in a Greater Albanian state, and
indeed acompeting variantexists, that of ‘Greater Kosovo’ which
would cover Albanian-inhabited lands of the former Yugoslavia
only. Most Albanians are fully aware of the diversity of interests
of the various Albanian communities in the Balkans, who have
lived in different states over the past century of their emergence
into modern politics. The end of communism may have made it
much easier for Albanians to cross borders and keep in better
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Pan-Albanian nationalism is far more layered and complex than
the usual broad-brush characterisation of an ethnic Albanian pro-
gramme simply bent on achieving a Greater Albaniawould have us
believe. Albanian nationalism can indeed ultimately be defined in
terms of irredentism: the reabsorption of all Albanian-speaking
areas of the Balkans into a single state remains the core of the
Albanian national programme. However, for all but a few extrem-
ists, contemporary political realities have significantly narrowed
this goal into a pan-Albanian desire for the independence of
Kosovo, and the removal of restrictions on cultural and economic
cooperation between the various Albanian communities and states
inwhich they live in the southern Balkans.1

Events such as the recent convention in Tirana of the Pan-
Albanian Assembly (PAA) on 10 June 2007, which presented a
‘Thesis for the Finalisation of the Albanian National Unification,’
do little to dispel the widespread misunderstanding in interna-
tional circles of Albanian national aspirations and the threat
these pose to the security of the southern Balkans.2 Yet the partic-
ipants of this Assembly represent a tiny minority of the pan-
Albanian population. The overwhelming majority have come to
the sensible conclusion that their future prosperity will be best
ensured by pursuing greater integration into Euro-Atlantic struc-
tures.

Historical background

Kosovo is a prime element of Albanian national identity and the
issue of its political status goes to the heart of the definition of
Albania itself. Despite having been politically and physically
divided from each other for many decades, Albanians from Alba-
nia, Kosovo, southern Serbia and the former Yugoslav Republic of
Macedonia and Montenegro have never lost their sense of a com-
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1. For further reference on Pan-Al-
banian aspirations, see ‘Pan-Al-
banianism - How Big a Threat to
Balkan Stability?’, International
Crisis Group, Europe Report,
no. 153, February 2004.

2. The Pan-Albanian Assembly’s
Organising Council is the left-
wing political structure of the
Front for Albanian National Unifi-
cation (FBKSh) and its military
wing the Albanian National Army
(AKSh). The PAA’s agenda is to
‘organise the direction of the
movement for the national unifi-
cation of Albanians into a single
country.” It advocates first na-
tional unification, followed by Eu-
ropean Integration. The FBKSh
and AKSh have a numerically
small support base and to a large
extent nowadays are more of an
internet-based group than an ac-
tive political, guerrilla organisa-
tion.
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mon national identity, and share the view that the borders drawn
up by the Great Powers in the declining years of the Ottoman
Empire represent a fundamental injustice.

In large part due to their relatively privileged status during the
500-year period of Ottoman rule in the Balkans, the Albanians
were among the last Balkan peoples to develop a national con-
sciousness. What could be termed an Albanian national move-
ment gradually developed during the latter half of the nineteenth
century in response to the rapid decline in Ottoman authority in
the Balkans. The Albanian-inhabited regions of the Balkan penin-
sulawere claimed either wholly or in part by Serbs, Montenegrins,
Greeks and Bulgarians as part of their own historical territories.

Albanian fears that lands they inhabited would be divided
between their Balkan neighbours were realised at the 1912-1913
Conference of Ambassadors, which agreed to the creation of a new
but territorially confined state of Albania. To the dismay of Alba-
nians, the Conference assigned the greater part of the Ottoman
vilayet (province) of Janina to Greece, and the newly-formed King-
dom of Serbs, Croats and Slovenes was awarded Kosovo and the
Albanian-inhabited areas of what is now Western Macedonia and
Eastern Montenegro. This left almost half the Albanian popula-
tion outside the borders of the new Albanian state. The border was
adjusted once more in 1921 in the wake of the First World War,
when almost half a million Albanians found themselves resident
in the Kingdom of Serbs, Croats and Slovenes, and a further
70,000 in northern Greece. The elusive quest for national unifica-
tion has preoccupied many Albanian academics, intellectuals and
politicians ever since.

From this moment on, however, and until the present day, the
national movement has only really had any meaning and relevance
for Albanians living outside Albania. In 1915 the Committee for
the Defence of Kosovo was set up illegally in the town of Shkoder
in Albania. Led by political exiles from Kosovo, the Committee’s
primary objective was to secure revision of the borders and to
unify all Albanian-inhabited lands. Branches were secretly estab-
lished in every town in Kosovo and bands of Kachaks (outlaws)
waged guerrillawarfare against the authorities. By 1924, however,
the Committee found itself being ruthlessly suppressed not only
by Belgrade but also by the new regime in Tirana.

The interwar period in Albania was dominated by the reign of
King Zog, who had come to power with help from Belgrade. Zog
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plotted ceaselessly to remain in power by liquidating or exiling his
political opponents — many of whom were Kosovo Albanians. In
order to maintain his good relations with Yugoslavia, he therefore
consistently suppressed the irredentist activities of the Commit-
tee for the Defence of Kosovo operating from Albanian soil, and
had most of its leaders hunted down and assassinated. So ended
any hope for assistance from Tirana for the Kosovars’ struggle for
unification with Albania - a situation that has been repeated
through successive administrationsin Tiranaright up to the pres-
entday.

Albanian nationalism briefly reared its head again during the
Second World War when a form of ‘Greater Albania’ actually
existed for four years under Italian and German occupation, when
parts of Kosovo and western Macedoniawere united with Albania.
However, the national movement fared no better under the post-
war communist regime which, like Zog, had to duck and dive in
order to survive and had little appetite for irredentist activities.
Thus, Serbian support for King Zog, the isolation of Albania
under communism, the underdeveloped condition of the Alban-
ian-inhabited regions of the former Yugoslavia, and the lack of a
powerful and coordinated diaspora, all served to weaken pan-
Albanian national aspirations until the very end of the twentieth
century.

A key moment came in 1997 with the total breakdown of the
Albanian state in the uprising that followed the collapse of pyra-
mid banking schemes.3 This event provided the means, in terms of
weaponsand a base, with which the Kosovo Liberation Army (KLA)
was to launch a campaign to ‘liberate’ Kosovo. The collapse of all
stateauthority in Albaniaenabled looters to raid the country’s mil-
itary arsenals, thus supplying the Kosovo Liberation Army with a
steady supply of small armswith which to attack Yugoslav security
forcesin 1998. Although the KLA officially disbanded after theend
of the conflict the following year, many of its members believed
thatifthey opened up anew frontin the Presevo Valley in Southern
Serbia, NATO would once againcome to the rescue, release Presevo
from Serbian control and annex it to Kosovo. They were very much
mistaken however: NATO made it clear that it would not redraw
borders, and that military provocations by Albanian militant
groups would be treated as a direct security threat. Meanwhile, in
the FYR of Macedonia, the neglect of legitimate concerns about
Albanian cultural and educational rights had led to support for
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3. See Miranda Vickers and
James Pettifer, The Albanian
Question: Reshaping the Balkans
(London: I.B.Tauris, 2007).
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military action within the Macedonian Albanian community. In
the spring of 2001, a brief but fierce conflict ensued, which culmi-
nated in the internationally-brokered Ohrid Accords as a result of
which ethnic Albanian political parties were brought into the
Macedonian government.

For Albanians in general the ‘liberation’ of Kosovo from Ser-
bian control in 1999 marked a key turning point in the destiny of
Albanians throughout the southern Balkans. Since the war, it has
become clear that Albania has a role to play as a regional point of
reference for Albanians living in neighbouring countries and is
consequently expected to exert its influence over pan-Albanian
issues. Nevertheless, Albania’s overall influence over Kosovo and
the Albanian-inhabited areas of Macedonia and Montenegro is
much more symbolic than real.

Today, divisions between the Albanian communities spread
across southern Europe remain pronounced. Albanians have got
used to the idea of separate Albanian entities in the Balkans.
Indeed in discussions with Kosovo Albanians, the vast majority
are in favour of independence, yet few want union with Albania.
Younger Albanians in Kosovo have developed a Kosovar identity
of their own and see joining the European Union as a far more
advantageous goal than any form of union with Albania. The
Albanians of the Balkans are well aware of the cultural and ideo-
logical divisions between their different communities, and the
majority are therefore content to preserve their separate political
entities as long as business, cultural and travel restrictions are
removed. To this end, there is a growing consensus amongst pan-
Albanian leaders over issues concerning their national interestsin
what can be loosely defined as the ‘new Albanian space’.

Although Albanians would like to see what they regard as a
tremendous historical injustice redressed — the imposed incorpo-
ration of Albanian-inhabited territories into Yugoslavia and
Greece — political elites in Tirana, Pristina and Tetovo fully accept
the notion of the inviolability of existing borders and conse-
guently have no desire to push for a Greater Albania. The desire to
territorially unify all Albanians has long held far more power as a
myth than as a practical political agenda. Today, the Albanian
national question essentially centres on the indeterminate status
of Kosovo and the political future of the ethnic Albanian popula-
tions of Macedonia and Montenegro. The complexities arising
from the multi-ethnic nature of the southern Balkans has led all
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but a few extremists to adopt a responsible attitude towards
nationalism—namely that it can be contained and nurtured in the
context of an independent, multi-ethnic Kosovo free of political
control from both Belgrade and Tirana.

European integration and NATO membership

The last five years have seen a process of continual political stabili-
sation and economic progress in Albania, which is aspiring to be
recognised as a European rather than a Balkan country. To Albani-
ans the term ‘Balkan’ not only implies factional division and con-
flict, it is also a reminder of the centuries of Ottoman or Eastern
rule that is generally perceived as having held back the develop-
ment of the country and given Albanians a backward and non-pro-
gressive image. Consequently, despite long domination from the
East and a predominantly Muslim heritage, Albanians are at pains
to appear politically and culturally ‘Western.’

Thus Albania’s key foreign policy goals remain gaining full
membership of the European Union and NATO. Support for
NATO and EU membership is very high (around 80% in favour)
in Albania, due to a widespread expectation that such member-
ship will increase security and stability, human rights and stimu-
late development of the market economy. Ever since its creation
in 1912, Albania has always enjoyed the patronage of a Great
Power or Superpower, and the country now appears quite willing
for the EU to assume such a role. Albania desperately wants to
belong to the Euro-Atlantic community, yet Prime Minister Sali
Berisha has criticised Albanian institutions that deal with the
country’s EU integration, accusing them of providing inaccurate
information to Brussels, failure to implement EU directives, and
inefficiency. In particular, Berisha accused the Ministry of Inte-
gration of sending ‘sugar-coated’ reports to the European Com-
mission.4

Albania is still coming to terms with the concept of political
pluralism, and it lacks the self-confidence to believe that it can
stand alone, especially given the still unsettled issue of Kosovo and
the generally volatile nature of the region. Itis hard for many Alba-
nians to accept the fact that it may take more than ten years before
the country gains full EU membership. In their opinion, they have
been fully-fledged Europeans since the end of the one-party state
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4. South Eastern Europe Security Mon-
itor, Sofia, 2 August 2007, p. 2.
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in 1991. This isreflected in the tumultuous reception given to Dr.
Sali Berisha following hisvictory in the country’s first multi-party
elections in 1992, when he greeted the crowds with the words:
‘Hello Europe, | hope we find you well.’

But simply identifying oneself as ‘European’ is not enough to
secure EU membership, as Albania has discovered. As early as
1995, Albaniarequested the opening of negotiations for an associ-
ation agreement with the EU. Draft negotiating directives were
prepared but no formal recommendation was adopted by the
European Commission because of the flawed parliamentary elec-
tions in May 1996, and the uprising the following year. The EU
then stressed that establishing contractual relations would
depend upon convincing progress in terms of stabilisation and
recovery in Albania after that crisis. The main achievement of the
post-2001 Socialist Party-led government was the forging of a bet-
ter relationship with the European Union. As a result, in October
2002, EU foreign ministers agreed to open talks on a Stabilisation
and Association Agreement (SAA) and preliminary negotiations
with the EU officially began on 31 January 2003.

The conditions set by Brussels before Albania can hope to
progress to EU membership include completion of institutional
reforms, tackling organised crime and corruption, strengthening
government and administration at local as well as central levels,
and the decentralisation of political and financial power. These
fundamental pre-conditions are unlikely to be achieved without
total political commitment on the part of the government. EU
officials have continually stressed that there is no shortcut to EU
membership. Yet, despite the government’s professed commit-
ment to tackling these issues, there is reason to believe that the
political class may not have the will, or strength of purpose, to
accomplish more than cosmetic changes.

The task isimmense, as virtually every facet of Albanian society
needs reform and a significant proportion of the population still
livesin abject poverty. Although the political climate is calmerand
stability has been restored throughout the country, grave social
andeconomic problems underlie the evident prosperity in parts of
Tirana and other central and southern towns. Much of the north
and northeast of the country remains unaffected by the prosperity
further south. Here the lack of infrastructure and investment pro-
duces a constant out-migration that contributes to the lag in
social and economic development.
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Apart from a brief experiment in 1924, parliamentary govern-
ment has never previously existed in Albania. Consequently, under-
standing of modern political parties and their role in a pluralist
democracy is limited. The long decades of hardline, isolationist
Communist rule (1944-1991) have profoundly affected the psycho-
logical and social, as well as political and economic, development of
the Albanian people. Successive post-communist governments have
experienced great difficulty in breaking with many habits of the past,
both personal and institutional. The communist administration
depended upon a small elite of qualified and intellectually sophisti-
cated personnel in Tirana. With the collapse of the one-party state in
1991, subsequent governments have been unable to distance them-
selves from the often elitistand undemocratic habits of thought and
political practice of many members of this social group.

Public trust in the country’s institutions of law and justice is
very weak, and there are widespread concerns about media free-
dom. Recently several large demonstrations were held by NGOsin
Tirana to protest against the government’s continuing pressure
on the media. Serious problems remain with a judiciary plagued
by political interference and widespread corruption. A climate of
apathy and poorly functioning state institutions have weakened
the political centre in favour of regional loyalties. People have lit-
tle sense of community, having gone from extreme collectivism to
extreme individualism. Lack of trust in any institutions has led
people to revert to a high degree of self-reliance, which means they
take little responsibility for what happens beyond the confines of
their familiesand homes. There isastrong psychological gap to be
overcome before ordinary Albanians can be persuaded that any
investment in their community is also an investment in the future
well-being of their families.

Nevertheless, there have been several positive developments.
Over the past few years the political temperature has been lowered
and the overall performance of the economy remains satisfactory.
The calm and orderly conduct of the general election of 2005
marked a positive step forward for Albania along the road to inte-
gration into Euro-Atlantic institutions. The election was wel-
comed as a sign that the peaceful transition of power in Albania is
now normal and an indicator of political progress since the years
of turmoil in the late 1990s. Albania has also been credited as a key
factor in regional stability as it strengthens political and commer-
cial links with all its neighbours.
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5. Foran historical account of Al-
bania’s European integration ef-
forts, see: Mirela Bogdani and
John Loughlin, Albania and the Eu-
ropean Union — The Tumultuous Jour-
ney towards Integration and Accession
(London: [.B.Tauris, 2007),
p. 115-19.
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Asaresult of these and other encouraging signs of a break with
the past, Albania finally signed the SAA in June 2007. This was
interpreted by the Democratic Party-led government as an
endorsement by the EU of the reform process so far and of the
Berisha government’s commitment to democracy. Yet the coun-
try is unlikely to join the EU before 2018 as the period envisaged
for implementing the SAA in Albania is 10 years.®> Throughout
June and early July the country became polarised as Albania’s
political parties failed to reach agreement on the choice of candi-
date for the forthcoming presidential election, as the five-year
term of President Moisiu expired. The situation became acute as
the opposition Socialist Party called a boycott of parliament. A
crisis was only averted on 20 July when seven opposition MPs
ignored the boycott, thus helping to end a political impasse that
was pushing the country towards early parliamentary elections.
On 24 July, the deputy leader of the ruling Democratic Party,
Bamir Topi, was finally sworn in as President of Albania. A popu-
lar political figure who has pledged to bring balance and trans-
parency to Albanian politics, Topi could boost Albania’s image
abroad by helping to end the chronic political in-fighting, and to
move forward with necessary reforms and the modernisation of
institutions.

The EU has warned that the country must do more to fight
organised crime and corruption. In regular pronouncements,
successive Albanian governments in recent years have identified
the fight against these two issues as a top priority. Yet few
attempts have been made to curb the rampant and institution-
alised corruption that is endemic within all political and state
institutions, and pervades every aspect of the lives of ordinary
Albanians. The weakness of the state has facilitated the growth
and consolidation of organised crime and corruption combined
with a culture of clientelism and patronage. Whilst the authori-
ties recognise the existence of organised crime in Albania, they
appear not to acknowledge the full extent of its links with individ-
uals in top state offices, including the government and the police
force as well as elements within the Albanian diaspora and the
wider criminal world. The real challenge for successive Albanian
governments is to deprive organised crime of its powerful politi-
cal backersin Tirana.

Some progress has been made through the EU-supported com-
prehensive State Institutions and Public Administration Reform
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Programme. However, state institutions and the civil service
remain weak and unstable, and the public administration func-
tions poorly at most levels. Progress is slow and comes up against
the mindset of a people that has come, through bitter experience,
to regard any form of authority with suspicion. Institutional
reforms still await genuine political negotiations and commit-
ment. Successive governments have failed to implement the
pledges that they appear to have made primarily in order to pres-
entagood image to the international community.

Challenging these negative forces is a new breed of young, for-
eign-educated activists who are beginning to emerge from civil
society and academia. They are calling for change through popu-
lar civic movements such as Mjaft! (‘Enough!’), which organises
street protests, public opinion polls and other activities to publi-
cise the concerns and wishes of the general public. For the foresee-
able future, movements such as Mjaft! are the only internal drivers
for change - all the more reason for the population as a whole to
place their hopes upon patronage and pressure from external
actorssuch as the EU and the US.

The Albanian people are, unfortunately, at the mercy of their
own political class when it comes to speeding up the reform
process and tackling the twin evils of corruption and organised
crime that are the real stumbling blocks on Albania’s path to
Europe. Albanians have no confidence in their political leader-
ship, whether of the Democratic or Socialist party, to deliver even
the most basic services such as reliable supplies of water and elec-
tricity, letalone to bring the country into line with the criteria nec-
essary for EU membership. As discussions on ‘absorption capac-
ity’ have become increasingly frequent in Brussels, it is Albania’s
misfortune that it should be striving for eventual EU membership
just at a time when enthusiasm for further expansion of the EU is
waning amongst many of the original members.

Nevertheless, with no real alternative goal to strive for, Albania
has little choice but to continue, however slowly and ineffectually,
with the reform process. The role of parliament must increase as
relations between the EU and Albania deepen, and parliament
must become more engaged in the process of implementing the
SAA. The real challenge will be Albania’s own ability to maintain
the work initiated by the international agencies and to engender a
national spirit of cooperation and integrity. Ata Council of Minis-
ters’ meeting in May 2007, Prime Minister Sali Berisha declared
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that ‘the government is determined to proceed each day with the
implementation of reforms to fulfil article by article the require-
ments of the SAA.” As he said, ‘We feel encouraged by the support
we receive and remain determined to push ahead with these
reforms. From the beginning, the government declared the SAA
the most historic contract with the EU and | am determined to
realise it’.6 A morerealistic goal for Berisha in the short term, how-
ever, may be membership of NATO.

Albania first requested NATO membership back in 1992
immediately following the country’s first multiparty elections,
and has since expanded bilateral military ties with several NATO
members. Albania has signed military cooperation agreements
with a number of states in Europe and within the region. It also
joined NATO'’s ‘Partnership for Peace Initiative’ in February 2004,
and is a member of the ‘US-Adriatic Charter of Partnership’
(signed in Tirana in 2003). Albania is an active participant in vari-
ous regional initiatives, such as the South East European Cooper-
ation Process, the Black Sea Initiative and Corridor Eight, all of
which aim to improve regional cooperation.’

Relations with NATO continue to be fruitful and NATO
appears satisfied with Albania’s military reform processes. As a
result, Albaniaexpects to receive an invitation for membershipin
the nextenlargementroundatthe NATO summitinspring 2008.
During talks in Brussels with Albania’s Defence Minister Fatmir
Mediu at the end of March 2007, NATO Secretary General Jaap
de Hoop Scheffer said that Albania and other aspirants in the
region have concrete prospects of joining the Alliance, if they
continue with necessary reforms, most importantly restructur-
ing their armed forces and fighting corruption and organised
crime.

The US has consistently given strong support to Albania’s
application for NATO membership. Hence, the Albanians
expected strong support for NATO membership from President
Bush during hisvisitto TiranainJune 2007. Bush’s one-day visit to
Albania was the first by a serving American President and he duly
brought the anticipated message of support for Albania’s aspira-
tions. President Bush congratulated Albania on its ongoing
reforms but added that more work was needed before it met the
performance-based standards required for NATO membership.
Like Secretary General Scheffer, he stressed the need to complete
the required political and military reforms by the spring of 2008.
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President Bush'’s visit was followed by a high-ranking military
delegation from the US Department of Defense headed by the
Director for NATO and Southern Europe at the US Department
of Defense, Anthony Aldwell, who held talks with Albanian
Defence Minister Fatmir Mediu. The discussions centred on coop-
eration between the two sides, including an exchange of high-level
military visits and joint military manoeuvres. Aldwell praised the
achievements of Albania as well as the great support Albania gives
to the US in the missions in Irag. He said that Albania had made
important steps towards NATO membership, but steps that
needed to be intensified.8 The Pentagon also announced the allo-
cation of $50 million for the education and training of the Alban-
ian Armed Forces.

The Bush visit was hailed as a milestone in relations between
Albania and the United States. During a joint press conference
with Bush, Prime Minister Sali Berisha said he was determined to
take any decision, pass any law and undertake any reform to gain
an invitation for Albania to join the Alliance. Unlike his similar
pronouncements on EU reforms, there was a sense of passion and
conviction in Berisha’s statement. He can obviously see a more
realistic chance for Albaniato attain NATO, rather than EU, mem-
bership during his premiership. Indeed, on 21 January 2008 in an
unprecedented show of solidarity with the opposition Socialist
Party, Democratic Party MPs unanimously approved a draft reso-
lution proposed by the socialists that pledged commitment from
all parties to accomplish all the judicial and electoral reforms
needed for NATO integration. Albania is expected to receive an
invitation for membership in April 2008.

To some degree this reflects Albania’s more pro-American for-
eign policy and lesser interest in exact coordination with the EU
on every issue, now that EU membership seems to be an increas-
ingly distant prospect. The new elite will try to extract whatever
financial and other benefits there are to be had from the SAA
process, whilst attempting to disguise from the European Com-
mission the lack of real progress on local reform issues. In that
sense, the relationship between Albaniaand the United States will
follow the traditional pattern of Albania’s relations with Great
Powers going back many years. In general it can be argued that
Albania is the most pro-American country in Europe, and would
not balk at the role of being a client state of America. Rightly or
wrongly, the United States is perceived as the bastion of democ-
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racy and freedom in the world, and when the Albanian nation saw
itself under threat during the Kosovo conflict, it was to the US
that Albanians looked for help. There is tremendous gratitude
towards America for spearheading the NATO bombing campaign
to ‘liberate’ Kosovo in 1999. Regardless of British Prime Minister
Tony Blair's support, there remains deep suspicion of the motives
of the European powers, which are often suspected of giving pref-
erential treatment to Serbia.

This is not to suggest that the Albanian government is any-
thing but pro-European, and the ongoing relations with the EU
will of course continue. But in the current climate, Albania
acknowledges that rapid enlargement of the Union is very
unlikely. According to a public opinion survey conducted by the
International Commission on the Balkans in 2004, Albanians are
the most pro-European people in this region: according to the
survey, Albanians were 72 percent in favour of the EU with only 2
percent against it. Many Albanians believe that joining Europe
will greatly improve their standards of living by guaranteeing
political stability and human rights as well as improving their
employment prospects and eliminating the need to apply for
visas to work in other EU countries. Yet, despite overwhelming
popular enthusiasm for EU membership, without the correspon-
ding will and drive from Albania’s political class, this support has
little real practical impact.

Aside from the key goals of EU and NATO membership, suc-
cessive post-communist Albanian governments have focussed
upon improving relations with the country’s regional neighbours.
A gradual loosening of border controls and the opening of several
new border crossings has given a new impetus to communication
between Albania and her immediate neighbours, and provided a
much needed trade boost. Albania has been continuously engaged
in building bridges with her immediate neighbours, each one of
which - Greece, Macedonia, and Montenegro - has a sizeable eth-
nic Albanian population. Even if Kosovo becomes independent,
Serbia will continue to have a large ethnic Albanian population in
the Presevo Valley region of southern Serbia.

Albania’s bilateral relations with Macedonia and Montenegro
have been consistently progressive and devoid of political inci-
dent, especially since the latter’s independence from Serbia. Over
the past few years a number of bilateral initiatives have helped
improve Albanian-Montenegrin relations. Several new border
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crossings have boosted economic cooperation, and special atten-
tion has been paid to the improvement of road and rail infrastruc-
ture linking Albaniaand Montenegro. A huge bridge is being con-
structed over the Buna River, which will connect the beach at
Ulcinj with that of Velipoja to facilitate communication between
the two tourism centres. Montenegro is the one region of the for-
mer Yugoslavia where Albanians recognise that they are an
absolute minority — roughly 7 percent of the population - conse-
quently any national aspirations are centred upon improving
social and cultural rights and their political status within Mon-
tenegro.

Albanian-Macedonian relations remain constructive given the
two country’s shared main goals - namely EU and NATO mem-
bership. The enormous strategic political advance that the 2001
ethnic Albanian insurgency and the Ohrid Accords, have given the
Macedonian Albanians cannot be underestimated. Nationalist
and separatist demands have been diluted by the prospect of social
and cultural equality with the Slav majority in the state. Neverthe-
less, underlying all developments in Macedoniais the central issue
of the independence of Kosovo. It remains to be seen how the
Macedonian Albanians respond to any declaration of independ-
ence by the Kosovars, and how this may affect Tirana’s relation-
ship with Skopje.

Albania’s relations with Greece are somewhat more problem-
atic. Ever since the foundation of the modern Albanian state, the
definition of the relationship with Greece has been complex and
unstable. The present Greek-Albanian border has been disputed
by elements within both Greece and Albania since the Protocol of
Florence (December 1913) ceded to Greece the largely Albanian-
inhabited region of north-western Greece known to the Albanians
as Chameria and the Greeks as Vorio Epirus.® The issue of the prop-
erty rights of the predominantly Muslim ethnic Albanians
(known as Chams) who were forcibly displaced from their homes
in north-western Greece during the Second World War, has
remained unresolved for over 60 years. Other often violent dis-
placements of Chams occurred during the Balkan Wars of 1912-
1913, during the population exchanges between Turkey and
Greecein 1922, and during the dictatorship of General Metaxas in
the 1930s.10

Today, more than 250,000 Chams live in Albania and they are
campaigning ever more vigorously for the Greek government to
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return their confiscated properties together with compensation
for their use since their expulsion. Whilst Tirana tries to play down
the Chams’ demands, Athens consistently claims that the Cham
issue does not exist and refuses to enter into dialogue with Cham
representatives. The Cham issue is very much interlinked with
that of the Greek minority in Albania and the large number of
Albanian seasonal and residential workers —estimated at between
400-500,000, who have been working in Greece since the border
between the two countries re-opened in 1992. Albania’s economy
relies heavily upon the remittances sent home by such workers,
and asaresult Tirana has been slow to challenge Athens regarding
the serious employment, social and general human rights issues
facing Albanian workers in Greece. The Greek government does
not recognise the existence of ethnic minorities in the country,
and diverges from normal EU practice over several issues—minor-
ity education and language rights in particular. Yet despite these
difficult and unresolved historical, ethnic and social issues, Alba-
nia’s relations with Greece are generally good in the broader sense.
However, all these controversial issues are going to have to be seri-
ously addressed by both Tirana and Athens before Albania can
successfully join the European Union.

Conclusion

It can easily be demonstrated that the agenda of the new national
question is not being coordinated from Tirana. Evidence based on
the events of the last five years shows that the Tiranaelite is inher-
ently cautious and careful not to say or do anything that stirs up
nationalist feeling. Instead, Albania would like to be seen as a
bridge to facilitate communication and understanding between all
the region’s Albanians and their non-Albanian neighbours.
Albania’s authorities welcomed NATO intervention in Kosovo
asacontribution to stabilising the region. However, they have been
dismayed that almost a decade after the end of the conflict,
Kosovo’s political status is still unresolved. Until some form of
durable settlement is reached, the threat to Albania’s security will
continue, with the renewed possibility of ethnic Albanian insurgent
groups recruiting men and stockpiling weapons inside Albania.
The continual threat of renewed violence in Kosovo also deters for-
eign investors and hampers the development of tourism in Albania.
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Despite the bitter and destructive domestic feuding and vio-
lence of the last fifteen years, Albania has consistently followed a
responsible line in its foreign policy. In the context of an unstable
region, Albania has been keen to demonstrate that it can be a fac-
tor for stability. Despite worries in some Western circles that the
aspiration to create a Greater Albania has not yet been laid to rest,
in Tirana, successive administrations have adamantly opposed
the notion of the unification of Albania with any of the territories
of the former Yugoslavia. Ever since the Kosovo conflictin the late
1990s, successive Albanian leaders have been at pains to reassure
the international community that Kosovo is very much a separate
Albanian entity. Prime Minister Sali Berisha has publicly denied
that Albania has any desire to unite with or to annex Kosovo. Inan
interview he insisted that ‘even if Kosovo declares independence,
Albaniawould not seek to make it part of its territory’, noting that
‘the division (of the Albanian nation) one century ago created two
very different Albanian realities — one in Tirana, the other in
Pristina’. He reiterated that Albania’s prime focus is on EU and
NATO integration.11

Instead of any political and geographical unification, the cur-
rent, and previous, Albanian governments have advocated build-
ing closer cultural and economic tiesamongst ethnic Albaniansin
the region: rather than aiming to change borders, the hope is that
there need not be barriers between Albanians, and in this way,
nationalist pressures from among the ethnic Albanians outside
Albania can be defused.
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Kosovo — Post-status challenges
to governability

Fabian Schmidt

The challenges Kosovo faces once its status has finally been
resolved are manifold. Whatever the status outcome, there will
remain challenges that politicians in Kosovo, in close coopera-
tion with the international community (represented mainly by
UNMIK, KFOR, the EU and OSCE as well as relevant interna-
tional financial institutions) have been grappling with for the
last eight years since the end of the war. These include building
up an efficient public administration and a judicial system that
serves all citizens in a transparent and responsive way, and
strengthening central and local government institutions in all
relevant fields. Itincludes the protection of humanrightsin gen-
eral, and in particular of minority rights and religious monu-
ments; ensuring the right of citizens to exercise their religion;
and promoting inter-ethnic dialogue and reconciliation. Also on
the agenda are privatisation and property rights, economic
reconstruction and development, promoting investments and
restarting local production, as well as integrating Kosovo into
the Central European Free Trade Agreement (CEFTA) and devel-
oping a sustainable banking sector.

But the status question itself entails challenges of its own,
dependent to a large degree on how the status question is eventu-
ally resolved. The UN Secretary-General’s Special Envoy on
Kosovo’s Future Status, Martti Ahtisaari, worked for almost a year
and a half to negotiate between delegations from Belgrade and
Pristina in order to reach a status proposal. On 26 March 2007, he
presented his final report, which concluded that compromise was
not possible and that the way forward would be internationally
supervised independence for Kosovo.1 But by late July 2007, the
UN Security Council had failed to draftaresolution to implement
Ahtisaari’s status proposal, largely due to Russian objections toit.
There followed yet another negotiation process, mediated by a
troika made up of Russian, EU and US diplomats, which by
December 2007 concluded that no progress had been made
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towards agreement. Thus, at the time of writing, the UN Security
Council has been unable to issue a new resolution due to Russian
objections, so Resolution 1244 remains in force.

Meanwhile, the parliament in Kosovo is preparing to declare
independence, in close coordination with the Western states that
are prepared to recognise the independence of Kosovo. KFOR will
stay in Kosovo. The European Council of 14 December 2007 con-
firmed that the EU is ready to send a mission to Kosovo to replace
UNMIK (regardless of the fact that not all Member States are
ready to recognise Kosovo as an independent state).2

Even though the Ahtisaari Plan will not serve as the legal foun-
dation for the recognition of sovereignty, Kosovo political leaders
have committed themselves to implementing numerous aspects
of the plan, such as the provisions for minority rights, decentrali-
sationandsoforth, relevantto Serbs living in Kosovo. UNMIK will
be phased out and the exhaustively planned EU-led civilian mis-
sionimplemented as far as possible. Key challenges for the EU and
NATO will be to sustain maximum unity in support of their
respective missions in Kosovo in order to preserve their credibility
in the eyes of their partners in Kosovo; to ensure the protection of
minorities in Kosovo during the transition period and reassure
especially the Serbs, but also other minorities in Kosovo, that they
can stay; and to secure the cooperation of the Kosovo parliament
and governmentin implementing minority protection and collec-
tive rights as envisaged in the Ahtisaari plan.

Further challenges for the EU and NATO will be handling Ser-
bia’s responses. At this point, apart from the certainty that Serbia
will adamantly refuse to recognise Kosovo independence, and the
near certainty that it will not respond with armed force against
Kosovo, it is hard to predict to what degree Belgrade will imple-
ment any of the various policies mooted by politicians and
reported in the Serbian press (e.g. economic blockade of Kosovo,
suspending diplomatic relations with states that recognise
Kosovo, withdrawing from the Stabilisation and Association
Process, etc.). Nor is it possible to predict to what extent the entire
process will be effected without major outbreaks of spontaneous
or covertly coordinated mass violence.

The rest of this chapter focuses on the longer-term, systemic
challenges of governance that Kosovo will face, which are not nec-
essarily related to the precise form and modalities of its future sta-
tus.
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Institutional viability and economic and financial sustain-

ability

After eight years of development, Kosovo and its institutions are
still young and comparatively weak. Checks and balances are
developing, but in several fields their institutional underpinnings
are still insufficient. However, with the substantial support of the
international community, the Kosovo administration has been
able to improve its capacity to deliver services to the public.

Generally, the institutions are increasingly able to secure rev-
enue in a sustainable manner, but overall public resources are still
fairly slender. The ceiling for the consolidated budget of Kosovo
for 2008, as approved in June 2007 by the parliament’s Economic
and Fiscal Committee, issetat 852 million euro, anincrease of 100
million euro compared to 2007.3 However, taking into account
that the total population is roughly two million people, the size of
the budget reflects the continuing importance of the subsistence
economy to families. Italso points to the fact that the banking sec-
tor is not yet fully developed and that the cash economy is still
dominant among small and medium-sized enterprises, which are
the backbone of economic recovery. In 2004, per capita GDP was
964 euro and Kosovo’s overall GDP 1,895 million euro.4 GDP is
estimated to have declined in 2005 by 0.2 percent due to decreas-
ing donor support, but it picked up again in 2006 due to increased
direct foreign investments, and especially to the resilience of the
private sector.® The budget is being prepared in line with a
Medium Term Expenditure Framework (MTEF), which clearly
defines budget ceilings for the years 2008-2010 on the basis of
macroeconomic forecasts. The government managed to reduce
the budget deficit from a peak of 6 percent in 2004 to 3.2 percent
of GDP in 2005 and hopes to keep it a level below 3 percent in the
coming years in order to maintain monetary stability. Note also
that the eurois official tender in Kosovo.

The MTEF is designed to ensure budgetary discipline, and it
was drafted in close consultation with relevant development
agencies, such as the International Monetary Fund, World Bank
and European Commission. The government, keeping in mind
the post-status challenges, has defined seven key sectors for
expenditure in 2008: rule of law, energy, education, transport,
agriculture, health, support for private sector development and
social cohesion. It intends to use the 2008 Budget Plan also as a
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basis foradonors’ conference soon after Kosovo's status has been
resolved.b

Private sector investment accounted for 20 percent of GDP in
2005, while the Kosovo Trust Agency continued to privatise for-
merly socially owned enterprises at an accelerated rate. By the end
of 2006 the Agency was close to reaching privatisation of 90 per-
cent of total assets and 50 percent of socially-owned enterprises.”
The institutional and administrative framework is favourable to
investors. The average time required for a company to enter the
market is 23 days. However, deficiencies in the judicial system,
unresolved property issues and infrastructural deficiencies (espe-
cially the unreliable electricity supply) continue to cause uncer-
tainty and deter investments

The trade deficit of Kosovo has remained high in the post-war
years. In 2005 it was recorded at 43 percent of GDP. The current
account deficit — after foreign assistance — was around 15 percent
of GDP. Exports were 14 percent lower than imports, reflecting
the fact that small and medium-sized private enterprises are
mainly engaged in trade and consumption, transport and con-
struction. Local production remains limited to agricultural prod-
ucts and small consumer goods, as well as the energy sector, where
fragile capacities remain a problem. In fact the limited economic
recovery can largely be attributed to diaspora transfers (estimated
at 17 percent of GDP in 2005) and financial assistance (21 percent
of GDPin 2005).8

The official unemployment rate was around 44 percent or
323,000 people in June 2006, but the sizeable informal economy
means that real unemployment s probably considerably lower. 90
percent of those registered are long-term unemployed. The unem-
ployment rate is rising, due to wages that are comparatively high
in the regional context, which discourages foreign direct invest-
ment and reduces export competitiveness.

Therefore the main challenges will be to create a favourable
investment climate by accelerating the resolution of property issues
and creating legal security for investors. Furthermore, Kosovo
should make good use of its starting position with a slim and com-
parably efficient administration to boost the development of the
economy. The large shadow economy leaves room to increase tax
revenues without increasing taxes. Kosovo could provide a
favourable investment environment provided that public revenues
are used for future-oriented investment rather than subsidies.
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Integration versus social segregation: bridging the gap
between citizen and state

As a result of the historical development of Kosovo, the relation-
ship between citizen and state institutions remains strained.
Therefore, one of the most fundamental challenges of post-status
Kosovo will be to forge this relationship anew.

Especially in rural areas with strong traditions of self-suffi-
ciency, social structures continue to be founded on a segregated
social system in which the family plays the role as the guarantor of
individual security. The public sphere, however, is considered inse-
cureand isavoided unlessitis necessary to use it for the vital needs
of daily life (e.g. going to market). In contrast to an open society,
where the citizen regards public authorities and the social control
they exercise as the guarantor of individual freedom, the authori-
ties in a segregated society are considered potentially dangerous.
In contrast, in an open society, the individual withdrawal charac-
teristic of segregated societies is regarded with suspicion. Segre-
gated social organisation, which is still strong in remote rural
areas of Kosovo, dates back to Ottoman times when village com-
munities regulated their affairs largely autonomously, only pay-
ing tribute to the Sublime Porte. This was as true of the Albanians,
living in remoter parts of the empire, as it was for the Serbs, who
enjoyed a high degree of autonomy within their communities
through the millet system, which allowed religious communities
to govern themselves.

The Catholic Albanians—who did not enjoy the millet privileges
—also traditionally regarded the government as remote and, often,
as hostile. Affairs both in Catholic and in Muslim families were
regulated through the Kanun of Lek Dukagjin, a system of com-
mon law that was passed on orally and only recorded in writing in
the nineteenth century. The Kanun regulated relations between
families on the basis of a complex system of honour that required
individuals to take specific revenge in case of the violation of hon-
our, which innumerous cases led to blood feuds, some continuing
into the twenty-first century.

Strong identification of the individual with the state did not
exist among Kosovo Albanians, even in recent history. Since
Ottoman times, most Albanians in Kosovo have not experienced a
form of governance with which they could strongly identify. In the
first Balkanwar of 1912, as well as during World War I, many Alba-
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nians and Muslim Slavs in Kosovo became victims of Serbian
offensives against the Turks. The inter-war period, during which
Kosovo was governed from Belgrade as part of the Kingdom of
Serbs, Croats and Slovenes, is not remembered as a period in
which Albanians or Muslims of any other ethnicity could develop
strong bonds with the state. Instead, the relationship was largely
hostile. Then the early Communist period (between 1944 and
1974) was characterized by persecution by the Yugoslav secret
police, especially under Interior Minister Aleksander Rankovic,
who ruled Kosovo with an iron fist, violently cracking down on
any opposition to the regime. While many Kosovo Albanians and
Muslim Slavs welcomed the high degree of autonomy that Kosovo
received under the 1974 Tito-era constitution, this new frame-
work did not substantially alter the relationship between citizens
and the state.

The demand of Kosovo Albanian activists for a fully-fledged
‘Republic of Kosovo’ during the protests of the early 1980s
reflected the lack of identification with the government, especially
with the rulers in Belgrade, and a new low point was reached in
1990 with the violent and illegal abolition of Kosovo’s autonomy
in 1990 by the late Serbian President Slobodan Milosevic. But stu-
dent protests also pointed to an alienation from the ethnic Alban-
ian political leadership of the League of Communists in Pristina.
During the 1990s, Albanians in Kosovo did identify with the
underground ‘shadow state’ led by the dissident intellectual (and
later Kosovo President) Ibrahim Rugova - but this was not able to
deliver most of the essential functions of a state. The shadow state
could best be described as a non-governmental organisation pro-
viding structures of self-help in a society under siege.

The escalation of the armed conflict in 1998 and 1999 was
probably the most dramatic demonstration of alienation between
the leadership of the shadow state and the more impatient parts of
Kosovar Albanian society. It also showed clearly the weakness of
the shadow state’s strategy of non-violent resistance, which after
almost a decade had failed to deliver any results on the interna-
tional diplomatic stage.

The 1998-99 war forged a new identity among the Albanians of
Kosovo, centering on the Kosovo Liberation Army (UCK) and the
liberation struggle of those years. The political parties that
emerged from within the UCK are nowadays dominant in the
political life of Kosovo, while Rugova’s Democratic League of
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Kosovo (LDK) has split and been reduced to the role of a minor
coalition partner.

The post-war ‘Provisional Institutions of Self-Government’
established in 2001 by UNMIK (the UN Interim Mission in
Kosovo) do, however, enjoy a high degree of respectamong Kosovo
Albanians, as long as they remain credible in their pledge to
become in due course the state institutions of an independent,
self-governing Kosovo. However, the tradition of identification
between state and citizen s still very young in historical terms and
is not yet deeply rooted in society and the family. The state is still
perceived asa mechanism to be exploited within the framework of
a system of patronage. As the economic indicators mentioned
above show, the shadow economy continues to be the driving force
in the provision of employment. People generally do not expect a
strong government, having developed habits of self-sufficiency
and having learned to stand on their own for centuries.

Today Kosovo society is at a turning point. Since the end of the
war, the rural segregated family structures are weakening. With
increasing numbers of young people moving to the larger cities or
going abroad to study or work in services and jobs away from tra-
ditional agriculture, the large extended families have come under
pressure, as have their traditional value systems. Blood feuds have
noticeably declined since the end of the war. The emergence of reli-
able demaocratic institutions that pledge to protect human rights,
and the emergence of non-governmental organisations offering
assistance (especially to women) are bringing about the break-up
of patriarchal family structures, which were frozen in space and
time during the recent decades. This process goes hand in hand
with ashift of valuesamong the younger generation. New teachers
staffing the education system and teaching students about indi-
vidual rights and freedoms are preparing the ground for stronger
social integration and identification with the public domain.

Tackling ethnic segregation

While the process of Kosovo'’s transition from a segregated society
toanopensociety will be akey challenge, itis the integration of the
Kosovo Serbs into the institutional framework that potentially
will prove the most difficult to tackle.

Since the end of the war, most Serbs in Kosovo live almost
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exclusively in segregated enclaves (as in the cities of Rrahovec,
Fushe Kosova, Peja, Decani, Klina or Llogan), isolated and quite
apart from the majority Albanian population and other minori-
ties. Only a few live individually in Pristina, where the anonymity
of the urban environment affords a certain degree of protection.
Besides the enclaves that are spread throughout Kosovo, there is
the divided northern town of Mitrovica, the northern part of
which is now overwhelmingly Serb-inhabited, as are the northern-
most parts of Kosovo.

There can be no doubt that the identification of the Kosovo
Serbs with the state of Kosovo is almost nil. They have let them-
selves be represented by Belgrade in all relevant international
forums, from the peace talks in Rambouillet in 1999 to the ongo-
ing negotiations mediated by the ‘troika’ of EU, US and Russian
representatives. They have largely been unable to formulate and
pursue their own agenda at forums that are crucial in defining the
future of the region. However, there are grounds for arguing that
Belgrade has not been the best advocate of the interests of the
Kosovo Serbs. For example, Belgrade has for years been discourag-
ing refugee return and pursuing ethnic segregation of communi-
ties rather than reintegration. The interests of the Belgrade politi-
cians seem generally to reflect more their political interest in
pleasing their electorate in Serbia proper than in protecting the
interests of the Kosovo Serbs by promoting a sustainable future
for them within Kosovo society. Regardless of which of the three
status scenarios outlined above turns out to be closest to reality, it
is crucial for Kosovo policy-makers and for the international com-
munity to make sure that the Kosovo Serbs start speaking for
themselves and start taking responsibility through the elected
institutions of Kosovo.

There is reason for optimism, however. Serbian delegates do
now participate in parliamentary commissions and working
groups, while continuing to boycott the main plenary sessions of
the legislature. It may not be too long before they realise that only
through the elected bodies can they protect their interests and
return to parliament. It is imperative, however, that international
representatives encourage the Kosovo-Serbian body politic to use
the opportunities they have to positively influence their own fate
in the region.

In its 2006 Progress Report, the European Commission
stressed that President Fatmir Sejdiu and Prime Minister Agim
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Ceku had started an ‘extensive and highly visible outreach cam-
paign towards ethnic minorities, in which they called on Kosovo
Serbs and other minority communities to consider Kosovo their
home and to work together with Kosovo’s provisional institutions
of self-government.’® The Commission also pointed out, however,
that although there is an anti-discrimination law on the books,
nobody had brought a case of discrimination to court by Novem-
ber 2006. The Commission noted that this reflects the fact that
implementation of the law is ‘unsatisfactory’, and that Serbs con-
tinue to suffer harrassment and intimidation. Further, ‘minority
communities, mostly Serbs and Roma, face discrimination, seri-
ous restrictions in freedom of movement, access to education,
health care, public utilities and social assistance, due to the poor
quality of services and security concerns.’ The report welcomes the
cultural rights extended by the Kosovo institutions to the Serbs
and other minority groups in the form of providing multilingual
documents, web pages and road-signs. But it notes that these
efforts are often not sustainable, due to lack of consistent funding
and maintenance.

The 2007 Progress Report notes the appointment of the head
of the Office for Good Governance in the Prime Minister’s Office
to co-ordinate and report on the government’s human rights
efforts, and commends the government’s ‘major efforts to com-
municate and justify the concessions made to ethnic minorities’in
the course of the status negociations.10 If the Ahtisaari Plan forms
the basis of the status solution, it will offer minority communities
a veto over ‘key laws of particular interest to communities’l1 as
well as setting up six majority-Serb municipalities with substan-
tial self-government and mechanisms to ensure an inclusive jus-
tice system ‘that reflects the multi-ethnic character of Kosovo.'12
Furthermore the document contains substantial safeguards for
the protection and promotion of cultural and religious heritage.

The backbone of the community rights that the Serbian com-
munities would gain under the Ahtisaari plan rests on local self-
governance. The main challenges will be to ensure that these pro-
visions are fulfilled, that principles of good governance and
transparency apply, that the community administrations in the
six new municipalities will be fiscally sustainable and that they use
their municipal competences responsibly for the good of all citi-
zens.
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Kosovo’s other minorities

Often overlooked, the minority groups of Roma, Ashkali and
Egyptians mostly live in enclaves (such as Fushe Kosova) or in
Mitrovica, but they are generally more mobile and willing to travel
to other neighbourhoods than Serbs. Their living situation is par-
ticularly grave, however, and will pose challenges for the years to
come. Most of the settlements where they live continue to lack
proper housing and infrastructure, ranging from water connec-
tions to electricity or paved roads.13 Furthermore, these groups
often have no access to education, income, health services or even
documentation. Only a systematic, integrated effort by all rele-
vantgovernmentagencies of Kosovo, with serious commitment to
tackling the roots of poverty in the Roma, Ashkali and Egyptian
communities through education and job creation programmes
will show sustainable results.

Since the end of the war an estimated 200,000 refugees and
internally displaced persons have left their homes in Kosovo. Cur-
rently most of them are Serbs and Roma/Ashkali/Egyptians.
UNMIK has made efforts to enable refugee return, but many fam-
ilies have not returned, even though their houses have been recon-
structed. The return quota remains disappointingly low, at about
16,000.14 While it is most likely unrealistic to expect that the
return quota is going to change dramatically, it is imperative to
make sure the process of property return continues at the current
rate. While it may not be possible in the long term to convince Ser-
bian or other refugees to resettle, itisat least possible to return real
estate lost during or after the war.

Reforming the justice system and streamlining legislation

Since the end of the war, UNMIK and the OSCE have had to build
up the Kosovo justice and penal systems from scratch. However,
the challenges to the justice system remain huge. So far the defi-
ciencies certainly derive from the comparably short time which
the justice system had to develop itself. A key concern is the legal
basis on which judges have to conclude their rulings: the body of
applicable laws is divided between old Yugoslav laws, UNMIK reg-
ulations and laws more recently adopted by parliamentand prom-
ulgated by the Special Representative. This makes for ambiguity
and often uncertainty for judges as to which law applies.1>
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The Ministries of Interior and Justice were only established in
December 2005, and in the following months the newly created
Kosovo Judicial Council nominated candidates for the justice sys-
tem. In April 2006 key competences were transferred to the min-
istries, including supervision of the Kosovo Police Service and the
Correctional Service by the Ministry of Interior. At the same time a
regulatory framework for the justice system took effect. Also, the
Judicial Council started a recruitment campaign, targeting specifi-
cally judges and lawyers from minority communities. The work of
the Kosovo Judicial Institute—an educational facility geared for the
training of judges and prosecutors and of candidates for the
administration of courts and the penal system - started up. The
Institute also took over responsibility for the administration of the
courts. Thisstep severed the link between the judicial and executive
branches and made the courts institutionally independent from
the Ministry of Public Services, which had been in charge before.

However, as the European Commission pointed out in its
Progress Reports, there are still shortcomings in several fields of
the justice system. These concern mainly the efficiency and capac-
ities of judicial institutions, issues that will have to be addressed
even after the status solution. For example, procedures in admin-
istrative cases before the Supreme Court are lengthy and often
burdensome. The same is the case in civil and criminal justice. At
the end of 2006, Kosovo still faced a backlog of roughly 45,000
court cases. A recently-introduced modern case-management sys-
tem must now be put into use by judges.16

The fact that the parliament of Kosovo appoints judges and
prosecutors, rather than an independent body of the judiciary
itself, leaves room for political interference. Therefore, it will be
important to make sure that the new constitutional framework,
envisaged in the Ahtisaari plan, includes provisions ensuring the
freedom of the judicial branch from legislative interference.

Theabsence of afunctional civil register not only poses a poten-
tial problem to the organising of elections, but makes it virtually
impossible for the justiceadministration to implement court sum-
mons or to enforce judgements. Furthermore the absence of Ser-
bian court messengers weakens the power of the courts, especially
in the north of the divided city of Mitrovica.

There is a lack of cooperation between courts and public
administration. Cases have been reported in which municipalities
ignore court decisions, and police fail to implement them. Finally

37

16. Ibid., p. 10.



Kosovo - Post-status challenges to governability

17. Ibid.
18.1bid., p. 11.

38

there is no effective and comprehensive witness protection pro-
gramme in place.1?

After the status of Kosovo has been resolved, Kosovo’s legisla-
tors will have to substantially rewrite the legal system of the coun-
try. Due toits current unresolved status, Kosovo is not yet party to
countless international conventions, which it will be able to sign
only after reaching sovereignty. However, in most relevant fields,
the current legislation already meets the standards of the main
international conventions, because the core content has been
adopted in national law. However, overcoming old Yugoslav law,
UNMIK regulations and recent laws adopted by parliament and
streamlining the legal sources will continue to pose a daunting
challenge in the years to come.

Also corruption still poses a major challenge. An anti-corrup-
tion agency started its work in July 2006, parallel to an organised
crime unit at the Kosovo Police Service. A special law on the sup-
pression of corruption and respective references in the criminal
code are on the books. Nonetheless, corruption atall levels of pub-
lic administration is still reported to be rampant, as is noted in
reports by the auditor general.18

Conclusion

After gaining its status, Kosovo will have to go through yet
another substantial reform process. While much groundwork has
been laid during the eight years since the end of the war, the her-
itage of the UNMIK administration is a mixed bag. The legislative
framework of Kosovo will have to be largely rewritten, starting
with the Constitution and ending with the task of streamlining
the different and often contradictory legal sources that are cur-
rently valid. The justice system continues to need substantial sup-
port to develop into a fully independent and self-confident body
that can be considered free from political interference.

Forging social cohesion and an open society as well asensuring
the participation of minorities, especially Serbs, in the institu-
tions of the state may prove to become the most difficult tasks of
all, considering that all democratic institutions will have to effec-
tively convey the message to a largely suspicious electorate that
they are there to serve all citizens of Kosovo. This will only be pos-
sible through the broad participation of minority representatives
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in all parts of the state. Another challenge remains to ensure equal
opportunities to the most disadvantaged citizens of Kosovo, the
Roma, Ashkali and Egyptians, many of whom live in ramshackle
houses without access to education, labour or essential public
services. Therefore, all relevantagencies will have towork together,
considering that only an integrated effort, addressing all essential
sources of the problem, can be sustainable.

Finally the legislators of Kosovo should be aware that they are
in a probably unique position among European countries, having
a comparably slim administration with a low tax base. While
increasing the tax base by pulling more businesses out of the
shadow economy should be a priority of the economic develop-
ment strategy, the government should continue to apply strict
budgetary discipline and work to provide favourable investment
conditions, including in promoting customer-friendly and non-
corrupt administration and public services. And they should take
into account that the competition for FDI within the CEFTA area
is huge, while several neighbouring countries, like Serbia, Roma-
nia and Bulgaria have competitive infrastructure arrangements
and larger markets.

The planned EU missions in Kosovo will have first and fore-
most the task of guiding Kosovo into the Stabilisation and Associ-
ation Process. Already in the ongoing legislative processes, the
groundwork for the harmonisation with the acquis communautaire
must be laid. Since Kosovo’s entire regulative and legal framework
will have to be scrutinised, it also marks a unique opportunity for
the elected representatives in Kosovo to get a head-start in the
process of drafting new legislation to prepare for the challenges of
integration that lie ahead.
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In the July 2006 parliamentary elections, a majority of ethnic
Macedonians voted for the right-wing Internal Macedonian Rev-
olutionary Organization (VMRO-DPMNE) in the hope that
Macedonia would end a difficult chapter of its history. Since an
Albanian armed insurgency erupted in February 2001, the politi-
cal agenda had been dominated by interethnic issues. Early inter-
national involvement had prevented the armed confrontation
from turning into a full-scale civil war. But the Ohrid Framework
Agreement (FA) that put an end to violence on 13 August 2001,
entailed major constitutional and institutional changes designed
to redress imbalances between the ethnic Macedonian majority
and the Albanian community. For five years, under close interna-
tional supervision, Macedonia’s ruling elites were compelled to
devote most of their energy to minority rights and interethnic
relations. In 2006, VMRO-DPMNE leader Nikola Gruevski built
his political success on promises to make Macedonia a prosper-
ous country and to boost ethnic Macedonian self-confidence.
After years when members of the orthodox majority felt they were
the major losers in the FA process, the VMRO-DPMNE’s empha-
sis on national pride was welcomed by most ethnic Macedonian
voters.

But renewed interethnic tensions emerged at the political level.
In the elections, the Democratic Union for Integration (DUI), an
offspring of the former National Liberation Army (NLA), had
obtained a majority of the Albanian votes thanks to its contribu-
tion to increased rights for ethnic Albanians. The VMRO-
DPMNE'’s decision to choose the smaller Democratic Party of
Albanians (DPA) as a coalition partner met with strong resistance
from the DUI, whose leaders threatened to renew ethnic conflict,
boycotted parliamentary sessions and put up a new list of
demands. Under significant international pressure, the VMRO-
DPMNE finally, in the spring of 2007, negotiated an agreement
with the DUI on a few issues outstanding in the implementation
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1. The reform package includes
decisions relating to the Parlia-
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Council, the creation of a parlia-
mentary National Council for Eu-
ropean Integration, implementa-
tion of the much-debated Law on
Policeand adoption ofthe Law on
the Public Prosecutor’s Office.
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of the Framework Agreement. Meanwhile Macedonia had lost sev-
eral more months in implementing reforms in the judiciary, state
administration, education and the economy. Inter- and intra-
party bickering did not abate in the second half of 2007 and more
EU encouragements were required before a long-delayed reform
package could be adopted in parliament in January 2008.1

Despite the dramatic changes that have taken place in Macedo-
nia since the 2001 conflict, misunderstandings persist between
the two major ethnic communities, which continue to hold differ-
ent readings of the past conflict and of the FA. While segments of
the ethnic Macedonian population now consider that at least
some of the Albanian demands were legitimate, a majority only
accepted ethnic compromises as a last resort to prevent war. In
their perception, once the Ohrid reforms were adopted, other
issues such as unemployment, poverty and corruption should
have been allowed to return to the forefront,and Macedoniacould
reassert its sovereignty after years of (at times much resented)
international scrutiny. The DUI’s offensive political strategy in
2006-2007 simply confirmed widely-held views among ethnic
Macedonians that Albanians are not really interested in the com-
mon state, and only rally together when they want to push ethnic
demands.

Among the Albanians, support for the Ohrid agenda has been
extremely high. While most members of the community feared the
Macedonian majority would never agree to share power, recent
developments have fostered aslightimprovement in perceptions of
the ethnic majority. Yet cultural prejudices and stereotypes remain
high. Albanians often show little understanding of the Macedo-
nians’ insecure identity and still believe that, unless pressured from
outside, ethnic Macedonians are unlikely to promote any policy
aimed at improving the situation of the Albanians. In their view,
majority/minority relations are not questions that can be resolved
once and for all, but issues that require constant fine-tuning.

Interethnic relations on the ground have gradually recovered
since the end of the conflict (although local situations vary
greatly). But social distance between communities has on average
increased. Intercommunity interactions often do not go beyond
the sphere of professional relations, and there is little likelihood
that the trend towards self-enclosed and physically separated
communities will soon be reversed. Some of the Ohrid reforms
aimed at favouring multiethnicity (like equitable representation
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inthe publicsector), but otherswere bound to reinforce ethnic dis-
tance (decentralisation and higher education in the Albanian lan-
guage, among others).

Under these circumstances, EU integration and NATO mem-
bership appear all the more important as they rank among the few
projects on which members of the majority and the other commu-
nities agree. To various degrees, ethnic Macedonians and ethnic
Albanians are convinced that only the Atlantic Alliance can shield
Macedonia from external as well as domestic threats, thereby
guaranteeing peace in the country. Consensus on membership in
the European Union is even stronger. Most citizens of Macedonia
feel it holds the key to a significant improvement in socio-eco-
nomic standards and to a better future. Should we then conclude
that Macedoniais ‘out of the woods’?2

Two major issues will weigh upon future chances for consoli-
dation. Regionally, the prolonged uncertainty over Kosovo’s final
status has had a negative impact on the political process in Mace-
donia. Successful management of Kosovo’s move towards inde-
pendence by the international community would allow Macedo-
nia to concentrate on the political and socio-economic reforms
required for EU membership. Failure to reach a peaceful and inter-
nationally supported settlement for Kosovo could affect Macedo-
nia’s fragile internal equilibria. Domestically, the greatest source
of weakness lies in the interaction between ethnic and economic
cleavages, and between community-based politics and political
clientelism.

The Ohrid reforms six years later

The Framework Agreement (FA) signed in Ohrid on 13 August
2001 proposed a series of constitutional and institutional reforms
designed to reduce power asymmetries between the Macedonian
majority and the Albanian minority in the field of language, repre-
sentation in the public sector and the political process, decentrali-
sation and education. In exchange for these, the FA reaffirmed the
territorial integrity, state unity and the sovereignty of the Republic
of Macedonia, and federalisation was explicitly excluded. In addi-
tion, NLA fighters committed themselves to giving up their
weapons and returning to civilian life.

The implementation of the FA was guaranteed through a mil-

43

2. See International Crisis Group
(ICG), ‘Macedonia: Not out of the
Woods Yet’, Europe Briefing no. 37,
February 2005, at: http://www.
crisisgroup.org/library/docu-
ments/europe/balkans/b037_ma
cedonia_not_out_of_the_woods
_yet.pdf.



The Former Yugoslav Republic of Macedonia: between Ohrid and Brussels

44

itary and civilian international presence. A NATO mission, Essen-
tial Harvest, was deployed to oversee the disarmament of former
Albanian rebels and destroy their weapons. It was followed by two
other NATO operations that focused on preventing clashes in the
former crisis areas, and providing military advice to security sec-
tor reform activities. As the security environment improved, the
EU took over from NATO and deployed its first ever military mis-
sion, Concordia, in March 2003, followed on by civilian police mis-
sions. The civilian/political side of post-Ohrid crisis manage-
ment was placed in the hands of the Office of the EU High
Representative in Skopje with astrong involvement on the part of
the OSCE.

Six years after signing the FA, where do we stand in terms of
minority rights? When it comes to the legal status and symbolic
recognition Of the Albanian community in Macedonia’s society
and institutions, change appears significant. Constitutional
amendments removed the offensive notions of ‘nationality’ and
‘minority’, which were seen by Albanians as signifying inferior sta-
tus. The 1992 Law on citizenship was amended to ease naturalis-
sation, which benefited Albanians from Kosovo who had emi-
grated to Macedonia during MiloSevic’s oppression of the
province. Thisand the 2002 Amnesty Law, made it easier for some
Albanians from the remote mountainous villages — whose birth
had often never been registered - to regularise their situation with-
out fearing that they might be arrested by the police. Yet several
bones of contention remain. In October 2007, for instance, the
Constitutional Court decided to abrogate certain provisions of
thelaw onthe use of flagsand to limit the display of Albanian flags
to the municipal level, thus renewing tensions between ethnic
Macedonian and Albanian parties.

Language Was a second sensitive issue. The FA provided that, in
addition to Macedonian, ‘any other language spoken by at least 20
percent of the population isalso an official language using itsown
alphabet’. At the local level, in municipalities where over 20 per-
cent of the inhabitants speak a given language, they may use it in
communicationwith representatives of the local and central insti-
tutions (a decision that also affects Turks, Serbs and Roma in cer-
tain municipalities). In parliament, Albanian deputies were
allowed to use Albanian in oral communication. By the end of
December 2007, though, the adoption of a new law on minority
languages remained pending.
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Higher education in Albanian.3 The Ohrid Agreement pin-
pointed the need for the state to subsidise higher education in
Albanian. Aninternationally-funded private South East European
University was inaugurated, shortly before being officially regis-
tered with the Ministry of Education in April 2002, and claimed
5,400 students by 2004-2005, primarily from wealthier Albanian
families. Representatives of the lower social strata, in contrast,
tend to attend the University of Tetovo, which was accredited as
Macedonia’ third state university in February 2004. As a result,
although ethnic Albanians remain under-represented at the uni-
versity level, the percentage of Albanian students in higher educa-
tion has risen from a mere 4.9% in 2001 to 14.9% in 2004.

Problems in staff recruitment, course curricula and (de)politi-
cisation of the educational sector have not disappeared, but the
new higher education institutions have given the western Mace-
donian city of Tetovo a higher profile and greater self-confidence
both in its relations with Skopje and with the other Albanian ‘cap-
itals’ of Tirana and Pristina. The city has also witnessed aboom in
its housing market, while local cafés and restaurants have pros-
pered. But will the new generation of Albanian graduates remain
in Macedonia or join a future brain drain? If they stay, will they be
recruited into the state administration and public enterprises or
will they prefer to engage in private business activities? As of now
it is too early to appreciate the impact of the new universities on
elite dynamics (both intra-Albanian and intercommunity) in
Macedonia.

Implementation of the FA opened up new professional opportu-
nities for Albanian graduates. Before 2001, Albanians were partic-
ularly under-represented in the police (accounting for only about
3%), the army and the judiciary. The FA allowed local municipal
councils to select regional police chiefs from a list provided by the
Ministry of the Interior (which retained the power to dismiss
police chiefs ‘in accordance with the law’). The share of minority
representatives in the police forces has risen, trained by the OSCE
(ina hasty and not always extremely efficient programme) and by
the European Agency for Reconstruction (EAR). In 2006, Albani-
ans accounted for 14.9% of the employees of the Home Affairs
Office (80.6% were ethnic Macedonians). Improvements have
been slower in the judiciary, in part due to the lack of a sufficient
pool of Albanian lawyers and jurists, in part because the judiciary
isengaged in a protracted and painful reform process.
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High levels of Albanian employees are to be found in the Min-
istry for Local Self-Government and Ministry of Education,
whose Ministers are currently Albanians — perhaps an indication
of political clientelism in a deeply ethnicised political system
where resources are scarce and unemployment is high. The FA’s
‘ethnic key’ has fostered massive ‘local’ recruitment. Some ethnic
Albanians have been disillusioned when they have come to realise
that party membership and local connections are often more
important in gaining state employment than experience and
diplomas.

Among ethnic Macedonians, the promotion of Albanians in
public bodies-although at times supported in principle —created
intense frustration. Minority recruitment started just when pub-
lic administration was under pressure from the IMF to downsize
and when loss-making public enterprises were scheduled for
restructuring, privatisation and often closure. Macedonia’s pri-
vate sector was not (and is not) dynamic enough to create suffi-
cient employment opportunities. Many Macedonians also resent
recruitment of inexperienced young Albanians, whose perform-
ance they claim to be lower than that of their Macedonian col-
leagues.

With regard to the functioning of the Macedonian political system
at the centre and in local self-government, two major reforms were
adopted. The first was a requirement (known as the Badinter prin-
ciple) that all pieces of legislation affecting the rights of the
minorities be adopted with a double majority (of ethnic Macedon-
ian deputies, and of deputies representing communities ‘notin the
majority’). Since 1991, members of the Albanian political elite had
complained that, in a 120-member parliament, they were doomed
to beinaminority and ethnic Macedonian deputies, albeit belong-
ing to competing parties, were accused of coalescing to oppose
minority initiatives. Second, a new proportional electoral system
was introduced shortly before the 2002 elections, which increased
the number of seats defactoallocated to minorities.# Abandonment
of the previous 5% threshold fostered an improvement in the polit-
ical representation of the smaller minorities (Turks, Serbs, Roma
and Vlachs). Nonetheless, it may be worth underscoring an unin-
tended effect of the electoral reform. The shift to party-list propor-
tional representation has reinforced dependence of deputies on
the leadership of their party, as chances of getting elected are deter-
mined by the candidate’s ranking on electoral lists. In Macedonia,
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where elite responsiveness is in any case weak, the new electoral
code is likely to reinforce local frustrations at the deputies’ lack of
commitment to their voters.

Decentralisation and redistricting resulted in the most intense
controversies, because of dominant majority/minority relations
and because they were likely to directly affect people’s daily lives.6
The plan for new municipal boundaries announced in July 2004
provoked such an uproar among the ethnic Macedonian public
and most of the ethnic Macedonian political elite that it nearly
derailed the Ohrid process. Disagreements primarily focused on
three cities, Skopje, Struga and Kicevo. Albanian negotiators
wanted the borders of the capital to be redrawn so that Skopje
would comprise over 20% Albanians, allowing for the Albanian
language to become a second official language in the city. This
required some Albanian-majority neighbourhoods to be incorpo-
rated. Also in Struga the boundaries were adjusted to give the
Albanian community a clear majority in the municipality. In
Kicevo, from which Ali Ahmeti, the DUI’s leader, originates,
redrawing the boundaries was postponed to 2008.

Some ethnic Macedonians, dismayed by these concessions, col-
lected over 150,000 signatures in a petition that compelled the
authorities to hold a referendum on the municipal boundaries in
November 2004. In the end, the turnout (26.58%) was too low (the
SDSM and the DUI/BDI had asked their electorate to boycott the
vote) to validate the result — to the relief of the ruling parties and
the international community. On the day of the referendum, a
majority of the Macedonian citizens showed that, despite being
extremely dissatisfied, they were not ready to jeopardise peace.’
From that moment onwards, the SDSM, which had instigated this
highly unpopular reform, knew (or should have known) they were
bound to lose the next elections.

While reforms have moved ahead, several limits to the Ohrid
process have become apparent. The FA addressed most of the
identity-related grievances of the Albanian minority, but little
compensation was offered to the Macedonian majority beyond a
(promised) peace they feared might not last. In the dominant
Macedonian perception, Albanians had enjoyed extensive rights
inthe 1990s, and most average citizens did not accept that minori-
ties had suffered from discrimination or segregation. Few had ever
engaged inan open debate on Macedonian identity and Macedon-
ian nationalism. Under these circumstances, some kind of back-
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lashwas to be expected, as was arenewed search for self-confidence
and pride. Part of the support enjoyed by the new Prime Minister,
Nikola Gruevski (VMRO-DPMNE) amongst the ethnic Macedo-
nians owes precisely to his insistence on ‘non-ethnic issues’, that is
issues that do not concern ethnic minorities, but every (ethnic)
Macedonian citizen.

Second, while the Ohrid peace deal succeeded in addressing
some Albanian concerns, it mostly left out of the picture the
‘small minorities’ that had contributed to Macedonia’s ethnic
diversity (and peace). The 2001 war had forced the Turks, the
Serbs, the Roma and the Vlachs to take sides, and since 2001 this
trend has been reinforced. Those groups that account for less
than 20 percent of the population feel marginalised. Some com-
plain that their influence over local public issues has declined and
fear being ‘squeezed’ between what they see as an insecure Mace-
donian majority and an aggressive Albanian minority with a
strong demographic potential. Furthermore, the ‘ethnic key’ in
public employment assumes rigid identities. Macedonia inher-
ited from Ottoman times a very diverse ethnic, religious, linguis-
tic and cultural make-up in which some cleavages were cross-cut-
ting. The current move towards monolithic, ethnic-based
identifications is likely to weaken the multiple bonds that had
knit local communities together in the past and helped to pre-
serve local equilibria.

Finally, the Framework Agreement targeted only the divide
between majority and minority. It did not (and perhaps could not)
address the question of distrust between political elites and aver-
age citizens. Regardless of the community they belong to, most
citizens of Macedonia rank state capture, discretionary allocation
of resources and corruption as the most serious problems after
unemployment. Since its accession to independence in 1991,
Macedonia has experienced a mixture of clientelism and commu-
nity-based politics. On both sides of the ethnic divide, political
legitimacy is based on (ethnic) promises of the future allocation of
jobs, contracts and permits. Party leaders’ support is conditional
upon their ability to stay in power. Once in opposition, their elec-
toral support may erode extremely fast. This iswhy electoral com-
petition is so fierce. In order to regain legitimacy, politicians are
often tempted to shift political debates from social and economic
issues — over which they have only limited leverage — towards sym-
bolic and national issues that can offer easy political gains. Sadly
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enough, interethnic relations are held hostage to these political
strategies, thus fuelling both interethnic mistrust and political
frustrations in all communities.

The fragile politics of coexistence

A growing social distance between communities?

Regardless of ethnic backgrounds, citizens in Macedonia first
and foremost aspire to lead a normal life, unhindered by memo-
ries of previous tensions and fears about the future. Perceptions
of intercommunity relations have gradually improved over the
past few years. In March-April 2007, only 7.6% of the people
polled assessed interethnic relations as ‘bad’.8 But ethnic Albani-
ans have a much more positive outlook, as a result of recent
reforms. Thus 19.7% of the Albanians declared interethnic rela-
tions to be excellent (cf. 2.2% of the ethnic Macedonian respon-
dents) and only 11.9% ‘bad’. By contrast, over a third of the ethnic
Macedonian participants in the survey (35.9%) ranked intereth-
nic relations as ‘bad’ or ‘very bad’.®

Beyond these quantitative data, recent social evolutions
require a balanced and cautious assessment. The Ohrid deal
aimed at promoting multiethnicity as well as a better integration
of minorities in society, while institutionalising the social and cul-
tural distance that already existed between the two major commu-
nities. Itcomprisesamixture of reforms geared towards increasing
social interactions across communities and reforms that could
weaken cross-community ties. Promoting minority employment
in the public sector enhances chances that different ethnic groups
will interact daily in the workplace and possibly develop profes-
sional solidarities that may help bridge the ethnic divide. The
opening of the SEEU - where students and teachers come from
diverse ethnic backgrounds - in Tetovo was predicated upon the
same belief in the stabilising impact of more frequent interethnic
contacts.

By contrast, decentralisation and recent developments in the
educational system are likely to induce greater ethnic separation,
if not segregation. Decentralisation entails the devolution of new
responsibilities to local government institutions in areas such as
culture, primary and secondary education, health care and urban
planning. Local communities are thus enabled to manage more
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matters of concern to their community on their own. As a result,
there is a possibility that members of local communities, be they
ethnic Macedonians or ethnic Albanians, especially in homoge-
neous municipalities, will remain more frequently enclosed
within their own municipal borders.

In addition, decentralisation is likely to lead to an increase in
disparities between wealthy and economically fragile, remote
municipalities.10 The issue is not ‘ethnic’ as such, but can easily
take onanethnic dimension. Some Albanians believe that the gov-
ernmentwants to use decentralisation as a pretext to stop funding
under-developed Albanian rural municipalities. More broadly, in
a context of polarisation along ethnic lines, there is little doubt
that debates over financial transfers from the central budget will
include references to opposing ethnic claims.

Growing separation and, at times, strained interethnic rela-
tions are also noticeable in the educational sector. With higher
education now available in Albanian, we are likely to witness more
demands for secondary schooling in Albanian and, consequently,
more Albanian students with a rather poor knowledge of Mace-
donian. Secondary education has become increasingly segregated
since the conflict. Now that two higher education institutions are
available in Albanian in Tetovo, why go to Skopje or to Bitola? In
the past, the vast majority of Albanians had a reasonable com-
mand of Macedonian but few Macedonians had a knowledge of
Albanian. Despite the establishment of the SEEU, there is little
likelihood that ethnic Macedonians will wish to redress this
imbalance in the future, whereas ethnic Albanians might have a
poorer knowledge of the majority language. In the past, some
Albanians preferred to attend Macedonian language classes in
order to enhance their chances of a good professional future in
Macedonia. That time is now over. The upcoming generation of
young ethnic Macedonians and Albanians will be less familiar
with one another than their predecessors.

How many of these developmentss may be attributed to the
post-Ohrid dynamics? Was the increased ethnicisation of life,
society and politics written into the Ohrid FA? These two ques-
tionsarein factill-formulated. Since the inception of political plu-
ralism at the beginning of the 1990s, party politics in Macedonia
has centred on communities, although after 1992 all post-elec-
toral governmental coalitions have included an ethnic Albanian
partner. Albanian political organisations compete over Albanian
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balance the books with their traditional exports, and so they
decided to finance the war by other means. And because the indus-
try of sanctions-busting had now created a huge pan-Balkan net-
work of organised crime (whose members had no sense of ethnic
loyalty when it came to trade), the easiest way of underwriting the
affairs of state was through mafia business: drugs, arms, oil,
weapons, women and migrants. The foundations for a factory of
crime had been laid.

Croats, Albanians, Macedonians, Montenegrins and Serbs
cooperated splendidly in shifting contraband goods, narcotics
and women from territory to territory. ‘Licensed’ by governments
and the security services, these were effectively horizontal cartels
that stretched across several countries. One of the largest com-
bined Turkish heroin gangs with Bulgarian, Serbian, Macedonian
and Albanian syndicates to smuggle the bulk of the heroin origi-
nating in Afghanistan into Western Europe. The cartel functioned
smoothly during both the Kosovo and Macedonian wars at the
turn of the millennium even though the front lines cut right
across the smuggling route.

While collaboration with national enemies proved easy, the
criminals faced serious threats from competitors on their home
turf. Among the hundreds of mob-associated murders between
1990 and 2007 in the Balkans, most were commissioned by com-
patriots of the victims — Serb-on-Serb or Croat-on-Croat violence
was an everyday phenomenon.

Amobbed-up country like Serbiais inherently unstable. Huge
discrepancies between rich and poor become extremely visible;
inefficiencies plague the economy; corruption becomesendemic;
and leaders like Milosevic are easily persuaded to engage in mili-
tary adventures that eventually prove self-defeating. Defeat in
the Kosovo war in 1999 unsettled Milosevic’s criminal backers.
There were signs that some major oligarchs and underground
figures were tiring of the uncertainty which their own mob rule
perpetuated. And the rise of Milosevic’'s wife and son as the
bosses of amajor cartel generated widespread resentmentamong
ordinary people and competitorsalike. Then sixmonths after the
Kosovo war had ended, Zeljko ‘Arkan’ Raznatovic was assassi-
nated on 15 January 2000 in the Hotel Intercontinental in Bel-
grade.

Arkan’s killers were found, tried and imprisoned but they were
simply hired hands. To this day, nobody has discovered who
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ordered the murder or why. But the consequences were profound
as the events that January afternoon triggered an unprecedented
internecine battle among Serbia’s gangs, known as Bloody Spring
2000. Lessthanamonth after Arkan’s death, the Yugoslav Defence
Minister was exterminated while dining in a Belgrade restaurant.
Thereafter assassinations and executions occurred on a weekly
basis as Milosevic’s final months began to resemble the fearful
dénouement of an Elizabethan revenge tragedy.

Much of the killing which took place between Arkan’s death in
January 2000 and Milosevic’s fall was in anticipation of the latter
event. The leading mobsters, oligarchs and secret police operatives
were hedging their bets against a change in the regime. As Zoran
Djindjic, the incoming democratic Prime Minister, admitted, sev-
eral top bosses established discreet contact with him and his fel-
low opposition leaders in advance of Milosevic’s demise. The new
Prime Minister was characteristically frank about these events,
‘Themafia,” heexplained, ‘had lost the Milosevic stateand so it was
looking for a new one.’ Like all influential politicians, whether
democratic or not, Djindjic commuted regularly between the grey
and the black zones of the economy to fund his political activities
—although his ultimate declared intention was to lead Serbia into
the light. He was aware that a pair of clean hands and honest fea-
tures were not sufficient to beat Milosevic and his criminal net-
works. So in the run-up to Milosevic’s political collapse, Djindjic
made deals with a number of criminal bosses who were not only
involved in dirty business but who were also tainted by complicity
in war crimes in Bosnia, Kosovo and elsewhere.

Thechaosin Serbiaat the turn of the millennium was mirrored
by instability elsewhere in the former Yugoslavia. With a decade of
brutal wars coming to an end, the region was now full of testos-
terone-fuelled unemployed young men, often well-armed. The
conflicts had also created hundreds of thousands of refugees, a
majority of whom went to Western Europe, thus establishing effi-
cient distribution networks for the illicit goods transiting the
Balkans.

Naturally, cigarettes were not the only commodity traded
across the Balkans and into the European Union. Nor did the
Serbsand Montenegrins have amonopoly on these activities. Sit-
uated just below and across from ‘the soft underbelly of Europe’,
the Balkan Peninsula has developed into the ideal transit zone
for illicit goods and services from around the world whose pur-
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veyors seek access to the most affluent consumer market in his-
tory — the European Union. Europeans could choose from a glit-
tering array of consumer goods to make their lifestyle even more
comfortable and fill their leisure time. Despite the boundless
choice of licit consumer goods, a significant section, including
both the wealthy and the poor, sought to satisfy its needs outside
the legitimate market. Organised crime is such a rewarding
industry in the Balkans because ordinary West Europeans spend
an ever-burgeoning amount of their spare time and money sleep-
ing with prostitutes, smoking untaxed cigarettes; sticking
50 notes up their noses, employing illegal untaxed immigrant
labour on subsistence wages, stuffing themselves with caviar,
admiring ivory and sitting on teak, or purchasing the liver and
kidneys of the desperately poor in the developing world.

With no wars left to fight, former paramilitaries became
engaged full-time in the transit of heroin, cigarettes, labour
migrants and women into Western Europe. The Keystone Cops
regime of the UN and NATO in Kosovo had no resources to com-
bat the Albanian fighters from the Kosovo Liberation Army who
had consolidated Kosovo as a new centre for the distribution of
heroin from Turkey to the European Union. Elsewhere, Bosnia
and Herzegovina was mired in an early scandal involving UN
peacekeepers and trafficked women and revealed as the local
money-laundering centre. Macedonia was about to dissolve into a
civil war that was provoked almost exclusively by a dispute
between mafia groups over control of the illegal cigarette routes
through the country.

Conclusion

Slowly, legitimate economic activity is challenging the dominance
of the criminalised economies in south-eastern Europe. This is in
part because many of the major criminal figuresand oligarchs have
reached the stage where they would prefer the state to assume
responsibility for the security of their economic activities. Having
passed through the robber baron phase of capitalist development,
they are now seeking to establish markets that are less turbulent
than those prevailing in the former Yugoslavia during the 1990s.
The ultimate key to the stabilisation of the region lies in a suc-
cessful strategy to combat the damage wrought by decades of eco-
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nomic underdevelopment and, more recently, by war and the
trauma engendered by the collapse of communism and the rapid
advance of capitalism. By absorbing Bulgaria and Romania, the
European Union has taken a huge step towards stabilising the
region but the process will remain incomplete as long as Serbia
and the other aspirant countries of the Western Balkans remain
outside the EU. Locked out of the markets and continuing to suf-
fer from the aftermath of war and transition, the trading elites will
continue to seek profits by supplying illicit goods and services
into the EU market. If these continue to account for a significant
part of the economy, the capacity of organised crime to subvert
and capture state structures will remain comparably high. Politi-
cal instability, such as the uncertainty currently surrounding
Kosovo's future, channels economic actors into the grey and black
zones while the mafia and privatised law enforcement systems
continue to thrive in the absence of the rule of law.
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Abbreviations
BDI Bashkimi Demokratik pér Integrim (Democratic Union for
Integration)
CEFTA Central European Free Trade Agreement
CFSP Common Foreign and Security Policy
CIS Confederation of Independent States
DPA Partia Demokratike Shqiptare (Democratic Party of
Albanians)
DS Durzhavna Sigurnost (Bulgarian State Security Police)
DUI Democratic Union for Integration
EAR European Agency for Reconstruction
EC European Commission
EUSR European Union Special Representative
FA Framework Agreement
FDI Foreign Direct Investment
FYR Former Yugoslav Republic
FYROM Former Yugoslav Republic of Macedonia
GDP Gross Domestic Product
ICR International Civilian Representative
IDP Internally Displaced Person
IGC Intergovernmental Conference
IMF International Monetary Fund
KFOR NATO Kosovo Force
KLA Kosovo Liberation Army
LDK Lidhja Demokratike e Kosovés (Democratic League of
Kosovo)
MTEF Medium Term Expenditure Framework
NAAC National Albanian American Council
NATO North Atlantic Treaty Organisation
NGO Non-Governmental Organisation
NLA National Liberation Army
NSM National Strategy on Migration
OSCE Organisation for Security and Co-operation in Europe
PAA Pan-Albanian Assembly
PDK Partia Demokratike e Kosovés (Democratic Party of Kosovo)
SAA Stabilisation and Association Agreement
SDSM Socijaldemokratski Sojuz na Makedonija
(Social Democratic Union of Macedonia)
SEEU South East European University
UCK Ushtria Clirimtare e Kosovés (Kosovo Liberation Army)
UN United Nations

106



UNHCR
UNMIK
VMRO-DPMNE

uSsD

United Nations High Commissioner for Refugees

United Nations Interim Administration Mission in Kosovo
Vnatresna Makedonska Revolucionerna Organizacija-
Demokratska Partija za Makedonsko Nacionalno

Edinstvo (Internal Macedonian Revolutionary
Organisation-Democratic Party for Macedonian

National Unity)

US dollars
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