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LIST OF ABBREVIATIONS AND ACRONYMS 

ACA  Anti-Corruption Agency 

BSL  Budget System Law  

CHU  Central Harmonisation Unit 

CoG  centre of government 

CPR  Commission for the Protection of Rights in Public Procurement 

CSL  Civil Service Law 

EC  European Commission  

EI  European integration 

EU  European Union 

FMC  financial management and control 

GAWP  Government Annual Work Plan 

GDP  gross domestic product 

GFS  Government Finance Statistics  

GSG  General Secretariat of the Government 

HCSC  High Civil Service Council 

HR  human resources 

HRM  human resource management 

HRMS  Human Resources Management Service 

IA  internal audit 

IMF  International Monetary Fund 

IPA  Instrument for Pre-accession Assistance 

LSA  Law on State Administration 

MAEP  Ministry of Agriculture and Environmental Protection 

MoF  Ministry of Finance 

MPALSG Ministry of Public Administration and Local Self-Government  

MTBF  medium-term budgetary framework 

MTTT  Ministry of Trade, Tourism, and Telecommunications 

NAD  National Priorities for International Assistance 

NGO  non-governmental organisation 

NPAA  National Plan for the Adoption of the Acquis 

OECD  Organisation for Economic Co-operation and Development 
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PAR  public administration reform 

PFM  public financial management  

PIFC  Public Internal Financial Control 

PPL  Public Procurement Law 

PPO  Public Procurement Office 

PPP  public-private partnership(s) 

PPS  Public Policy Secretariat 

RIA  Regulatory Impact Assessment 

RoP  rules of procedure 

RSD  Serbian dinar 

RSL  Republic Secretariat for Legislation 

SAI  Supreme Audit Institution 

SEIO  Serbian European Integration Office 

SOE  state-owned enterprise 

VAT  value added tax 
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OVERVIEW  

The European Commission (EC) has strengthened its focus on public administration reform (PAR) in the 
“Enlargement Strategy and Main Challenges 2014-2015” by outlining six key issues of reform. Based on 
the Enlargement Strategy, the Principles of Public Administration were developed by SIGMA in co-
operation with the EC.1 The Principles cover six areas: strategic framework for public administration 
reform, policy development and co-ordination, public service and human resource development, 
accountability, service delivery and public financial management (including public procurement); they 
define what good governance entails in practice and outline the main requirements to be followed by 
countries during the European Union (EU) integration process. The Principles also feature a monitoring 
framework enabling regular analysis of the progress made in applying the Principles and setting 
country benchmarks. 

This Country Report sets the baseline values for the indicators included in the monitoring framework 
and provides analysis on where the country stands against the Principles. It covers the period from 
January 2014 to April 2015, which is shortened to April 2014 to April 2015 in areas where a SIGMA 
assessment was conducted in 2014. The analytical report is complemented by the Methodological 
Annex, which defines the indicators included in the monitoring framework. 

General state of play in Serbia 

Following the first Intergovernmental Conference on Serbia’s accession to the European Union, which 
was held in January 2014, the Government has actively pursued the EU integration agenda. The EU 
acquis communautaire screening process proceeded according to plan and it was completed in March 
2015. Both the EU and the Serbian Government have placed the opening of negotiating chapters high 
on their 2015 agendas. In its annual Progress Report published on 8 October 2014, the EC stated that 
for the period 2014-2020, the Instrument for Pre-accession Assistance (IPA) would focus on supporting 
reform efforts in direct line with the negotiation process, in particular in the area of rule of law and 
governance, as well as competitiveness and growth.  

Start of the accession negotiations brings new responsibilities in all areas covered by the Country 
Report and Serbia needs to deliver concrete results on the reform agenda and ensure ownership of 
reforms. To achieve that, a well-functioning public administration is a key area. There has been 
progress in reforming public administration, but challenges still remain.    

The legal framework for a functioning public administration is in place in Serbia, but the lack of 
effective institutional structures and inter-institutional co-operation hinders implementation of the 
legislation. 

The Public Administration Reform Strategy, which was approved in 2014, and the PAR Action Plan, 
approved in 2015, provide the foundation for implementing more cost-effective ways of delivering 
public services but the reforms will only be achieved if they are developed and implemented in a co-
ordinated manner involving the key centre of government institutions. 

The delivery of tangible results for the PAR agenda, as well as properly implementing the acquis 
communautaire, is dependent on ownership of the reform process and adequate administrative 
capacity. It is also dependent on appropriate institutional independence being guaranteed, especially 
in those cases where transparency and accountability are essential.  

The reform agenda needs to be delivered within the framework of the Government’s fiscal 
consolidation programme, which aims to stabilise the public finances by 2017. 

                                                           
1
  See for The Principles of Public Administration and relevant background information on the SIGMA website: 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf
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STRATEGIC FRAMEWORK OF PUBLIC ADMINISTRATION REFORM 

1. STATE OF PLAY AND MAIN DEVELOPMENTS: 2014-APRIL 2015 

1.1. State of play  

Public administration reform (PAR) is acknowledged by the Government of Serbia as one of its 
priorities. The administrative responsibility for PAR within the Government rests with the Ministry of 
Public Administration and Local Self-Government (MPALSG). In 2014, the PAR Strategy2 was adopted, 
followed by a PAR Action Plan3 early in 2015. Co-ordination and management structures for PAR have 
been established, consisting of a number of formalised discussion forums, including at two political 
levels and one technical level. The PAR framework is now complete, although progress on its 
implementation cannot yet be assessed due to the recent nature of these developments. The PAR 
priorities are well defined and are set out in terms of measures and activities within the Action Plan. 
The costs of these activities are clearly defined (including different sources of funding).  

1.2. Main developments  

After the elections and the formation of the new Government, the responsibility for PAR was removed 
from the Ministry of Justice and given instead to the MPALSG4. It should be noted that the Minister of 
Public Administration and Local Self-Government is also the Deputy Prime Minister. 

A new PAR Strategy was adopted in January 2014, followed by a detailed PAR Action Plan in March 
2015. 

The following co-ordination mechanisms have been put in place: a new high-level co-ordination body – 
the PAR Council5 – was created and put into operation; the Assistant Minister of MPALSG took the role 
of Secretary of the PAR Council6; other co-ordination bodies envisaged in the PAR Strategy were also 
created: the College of State Secretaries7 and an Inter-Ministerial Project Group8.  

                                                           
2
  Government of Serbia (2014), PAR Strategy in the Republic of Serbia 2014, Official Gazette No. 55/05. 

3
  Government of Serbia (2015), Decision No. 021-3092/2015 on the Action Plan implementing the PAR Strategy in the 

Republic of Serbia for the period 2015-2017. 
4
  Article 10 of the Law on Ministries, Official Gazette No. 44/2014. 

5
  Government of Serbia (2014), Decision on the Establishment of the PAR Council, Official Gazette No. 79/14 and 86/14. 

6
  Decision of the PAR Council on the Appointment of the Secretary of the PAR Council, 30 October 2014. 

7
  Minutes from the first meeting of the Council for PAR, 28 August 2014. 

8
  Decision of the MPALSG on the establishment of the Inter-Ministerial Project Group on co-ordination and 

implementation of the PAR Strategy, 23 February 2015. 



 Serbia 
Strategic Framework of Public Administration Reform 

  7 

2. ANALYSIS  

This analysis covers the five Principles for the strategic framework of PAR area, grouped under two key 
requirements9. For each key requirement, a baseline value for each indicator on the monitoring 
framework of the Principles is provided. The Principles cover the analysis of Government central 
planning, as well as specific PAR planning document(s) and their links to the Government’s financial 
planning documents. The Principles also examine the set-up and operation of the PAR management 
and co-ordination mechanisms, both at political and administrative levels.  

2.1. Key requirement: The leadership of public administration reform is established and the 
strategic framework provides the basis for implementing prioritised and sequenced reform 
activities aligned with the Government’s financial circumstances. 

Baseline values 

The leadership and strategic framework of PAR is examined through eight different indicators, which 
aim to describe the country’s general approach to defining reform objectives and actions, the 
comprehensiveness of the scope of PAR, links to financial planning and the rate of implementation. 
The PAR reporting and monitoring system is also assessed. Two out of the eight indicators are 
qualitative, while the rest are quantitative, based on the analysis of data and documents provided by 
the responsible institutions of the country.  

In Serbia, PAR is mentioned in the central planning documents as one of the Government’s priorities, 
but not fully and coherently across all of them. The strategic PAR framework is almost complete and 
covers PAR areas at a satisfactory level of detail. The PAR planning documents focus on clearly 
formulated objectives and actions that present a reform-focused agenda. As the PAR Action Plan was 
only recently adopted, it is not yet possible consistently to assess the implementation of the reforms. 
The vast majority of the measures and actions identified are resourced and costed, and indicate 
different sources of funding. 

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

1 
Extent to which the scope of PAR central 
planning document(s) is complete. 

2014  4 

2 
Extent to which a comprehensive PAR 
reporting and monitoring system is in 
place. 

2014 1 

Quantitative 

1 
Ratio of central planning documents 
featuring PAR objectives and priorities 
uniformly and coherently. 

2014  50% 

1 
Share of public administration 
development activities and reforms from 
all activities in PAR planning documents.  

2014  76% 

2 
Annual implementation backlog of 
public administration development 
activities and reforms. 

2014 Not 
available10 

                                                           
9
  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, pp. 9-17. 

10
  The value of the indicator cannot be calculated because the PAR Action Plan was adopted only in 2015, while the PAR 

Strategy that was adopted in early 2014 did not foresee particular reform actions. 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=10.
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2 
Percentage of fulfilled PAR objectives. 2014  Not 

available11 

3 
Share of resourced and costed PAR 
measures. 

2014  94% 

3 

Ratio between planned PAR Instrument 
for Pre-accession Assistance (IPA) 
funding in the IPA sectoral programme 
and the national planning documents. 

2014 93.5%12 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 1. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 1: The Government has developed and enacted an effective public administration reform 
agenda which addresses key challenges. 

While PAR is acknowledged as one of the Government’s priorities by central planning documents – the 
Exposé of the Prime Minister (2014)13, the Government Work Plan 201414, the Government Work Plan 
201515, National Priorities for International Assistance (NAD) 2014-201716, the National Programme for 
Adoption of the EU Acquis 201417 and the Fiscal Strategy 2015-201718 – not all documents feature the 
PAR objectives coherently and uniformly. For example, the Exposé of the Prime Minister features PAR 
as a general priority, mentioning that it will improve the efficiency of the public administration and 
subsequently increase the quality of services provided to citizens, but it does not address other results, 
such as the improved co-ordination of public policies. Furthermore, although the annual Government 

                                                           
11

  The indicator value cannot be established for 2014, as the PAR Strategy did not have any measurable objectives 
(performance indicators and targets). The PAR Action Plan adopted in early 2015 includes performance indicators and 
specific targets that will allow monitoring of implementation of the specific PAR objectives in the future. 

12
  The indicator has been calculated by comparing PAR-related funding from IPA programmes foreseen in IPA 2013 and 

IPA 2014 fiches, and relevant funding foreseen in the PAR Action Plan. The indicator value is not 100% because of the 
difference in total amount of IPA 2014 funding foreseen in the PAR Action Plan and that foreseen in IPA 2014 fiches.  

13
  Exposé of the Prime Minister of the Republic of Serbia Aleksandar Vučić, 22 April 2014, 

http://www.srbija.gov.rs/extfile/sr/208700/ekspoze_aleksandar_vucic_cyr270414.doc 
14

  Government Work Plan 2014, December 2013. 
15

  Government Work Plan 2015, January 2015. 
16

  Government of Serbia (2014), National Priorities for International Assistance, Belgrade.   
17

  National Programme for the Adoption of the EU acquis, European Integration Office, July 2014. 
18

  Fiscal Strategy for 2015, with Projections for 2016 and 2017. 

http://www.srbija.gov.rs/extfile/sr/208700/ekspoze_aleksandar_vucic_cyr270414.doc
http://www.evropa.gov.rs/Documents/Home/DACU/12/74/NAD%202014-2017%20with%20projections%20until%202020%20%28english%29.pdf
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Work Plans do not feature objectives set out by the PAR Strategy, they do include some actions related 
to its implementation. Overall, the relevant indicator is set at 50% for the coherence of PAR objectives 
in central planning documents. 

The Government enacted the PAR Strategy in 2014 and a PAR Action Plan followed in early 2015. The 
PAR Strategy defines the PAR priorities and objectives, while the PAR Action Plan defines precise 
performance targets and actions to achieve them. As these PAR planning documents cover all of the 
PAR areas either fully or at least partially, the value of the indicator for the PAR scope is set at 4. The 
area of service delivery could benefit from a more detailed explanation of existing problems and 
suggested solutions. 

The PAR Action Plan sets the reform agenda for the period 2015-2017 very clearly, with the 
overwhelming majority of measures and activities focusing on reform activities, i.e. 76% of all activities 
are of a reform and development nature, and only some remain process oriented. Measures and 
actions from the PAR Action Plan include measurable indicators and the costs associated with their 
implementation, as well as clearly defined deadlines for their achievement. 

Currently, the central planning documents of the Government of Serbia acknowledge PAR as one of 
the key reforms. The PAR Strategic Framework is in place, and now it remains to be seen whether 
the MPALSG and other involved institutions will implement the ambitious reform agenda according 
to the set sequence and deadlines. 

Principle 2: Public administration reform is purposefully implemented; reform outcome targets are 
set and regularly monitored. 

The performance indicators – both on outcome and output levels – defined in the PAR Action Plan, are 
measurable and time bound. In addition, responsibility for their implementation is clearly assigned to a 
specific ministry and, for certain actions, to a specific unit within the particular ministry. The PAR 
Action Plan also includes a clear and elaborate description of the monitoring, reporting and evaluation 
system that will come into operation in late 2015.  

Since the PAR Action Plan was adopted only in March 2015, results of the implementation of the PAR 
Strategy cannot be assessed here. It should be noted, though, that Annex 4 of the PAR Action Plan does 
provide information on activities implemented during 2014. Despite this, however, it is not possible to 
determine the value for the indicator analysing the annual implementation backlog of public 
administration development activities. 

Also, the PAR Strategy does not include particular performance indicators and targets that would allow 
for the implementation rate of the set policy objectives to be assessed. Therefore, the value of the 
indicator for implemented PAR objectives cannot be established for 2014. These shortcomings have 
been addressed in the PAR Action Plan, and in the future, performance information gathered through 
the reporting and monitoring system should allow for the implementation of the set policy objectives 
to be analysed. 

The reporting and monitoring system set out in the PAR Action Plan is comprehensive. The system will 
become fully operational only late in 2015, so a value of 1 is attributed to the indicator assessing the 
extent to which a comprehensive monitoring and reporting system is in place for 2014; the reporting 
and monitoring system will be reviewed in the forthcoming period.  

While the monitoring and reporting system for PAR is as yet largely unimplemented, the PAR Action 
Plan does provide a good monitoring framework which sets out clear targets for performance 
indicators. The results are defined by both outcome and output-level indicators. 

Principle 3: Financial sustainability of public administration reform is ensured. 

The measures in the PAR Action Plan are well-resourced and costed, and include an identified source of 
funding, be it the national budget or donor funding. In total, 94% of the actions in the PAR Action Plan 
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are costed. However, not all of the measures are fully covered financially19, so there could be a 
shortfall in implementation due to a lack of funding, especially considering the Government’s current 
engagement in “right-sizing” the public administration through a series of function reviews, and staff 
and salary cuts. However, this remains to be tested against the approved budgets of the institutions 
involved in coming years. 

Figure 2. Share of funding sources for the PAR Action Plan 

 

Source: Annex 5 of Action Plan for Implementation of Public Administration Reform Strategy, 2015-2017 

The correlation of PAR measures and allocations in the Fiscal Strategy and the Annual Budget20 is not 
explicit. While the Fiscal Strategy mentions the PAR priorities only in general terms, the Annual Budget 
includes a breakdown of funds to individual ministries, as well as a breakdown of IPA resources for PAR. 

The recently adopted PAR Action Plan establishes clear links with the financial allocations of IPA funds, 
and does so in almost full accordance with the IPA programming documents for the appropriate 
reference years (2013 and 2014) used for analysis, leading to a value of 93.5% for the indicator 
analysing the correspondence between planned PAR IPA funding in the IPA fiches for 2013 and 2014, 
and the national planning documents in the field of PAR. The main reason for the two sets of 
documents not complying 100% is the exclusion of administrative costs associated with 
implementation of IPA support (e.g. management of the grant schemes, including administrative and 
support staff, a contingency reserve, travel costs and other similar types of expenses) from the costs 
identified in the PAR Action Plan. The PAR Action Plan also includes some references to actions that 
have already been implemented under IPA 2011 and IPA 2012 allocations. 

Overall, the costs for the implementation of the PAR actions have been clearly assessed and 
identified in the PAR Action Plan. The Annual Budget for 2015 provides a detailed breakdown of 
funds, including from international sources, available to individual institutions involved in PAR 
implementation. The current Fiscal Strategy does not explicitly provide information on the medium-
term allocations for PAR policy; however, it acknowledges PAR as one of the Government’s 
priorities. The financial sustainability of the new reform programme – as set out by the PAR Action 
                                                           
19

  An overview of granted and missing funds for PAR Action Plan implementation in Annex 5 (p. 81) of the PAR Action 
Plan clearly identifies the amount of missing funds needed for the implementation of each individual measure. 

20
  The Law on Budget of the Republic of Serbia for the Year 2015. 

57.55% 

1.2% 

41.2% 
Available resources from Budget
and Donations

Total envisaged financial gap from
budget

Total envisaged financial gap from
donations
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Plan – remains to be evaluated based on the allocation of funds in the 2016 Annual Budget, and the 
resources earmarked in the next medium-term Fiscal Strategy. 

Key recommendations 

Short-term (1-2 years) 

1) The MPALSG should implement the system of monitoring and reporting envisaged by the PAR 
Action Plan, and should deliver the first monitoring reports in 2015. Annual monitoring reports 
prepared from 2016 onwards should look beyond the implementation rate of individual actions 
and provide information on the outcomes of reform measures taken, based on the set 
performance indicators and their targets. Clear guidance and training should be provided for 
responsible officials from other ministries who are involved in the monitoring and reporting of PAR. 

Medium-term (3-5 years) 

2) The MPALSG, with the Ministry of Finance, should ensure that medium-term financial planning 
documents provide clear appropriation ceilings for the implementation of the PAR agenda. 

3) The first fully fledged ex post evaluation of the programme should be undertaken as per the PAR 
Action Plan in order to make decision makers aware of actual progress in achieving the set PAR 
objectives, including a full impact assessment supported by data from identified outcome-level 
performance indicators.  

2.2. Key requirement: Public administration reform management enables guiding and 
steering reforms, determines the accountability for implementation and ensures the 
professional administration needed for reform implementation.  

Baseline values 

The functioning of the PAR management and co-ordination mechanism is examined through one 
qualitative and four quantitative indicators. The indicators provide information on operations of the 
mechanism and also examine the capacity of the leading PAR unit to support the functioning of the 
PAR management and co-ordination mechanism.  

In Serbia, while the monitoring framework for PAR implementation is well grounded, it remains to be 
seen how it will perform in practice, as it was only recently established. The PAR Council and other co-
ordination structures were established according to the mechanism set out in the PAR Strategy. The 
MPALSG has been designated through legislation as the lead ministry for PAR, and is supported by a 
separate unit dealing with PAR design and monitoring. There are regular capacity-building activities for 
the staff of the MPALSG involved in co-ordinating and monitoring the implementation of PAR. 
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 Principle 
No. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 5 
Extent to which accountability over PAR 
functions is established. 

2014 4 

Quantitative 

4 
Frequency of PAR-related political 
discussions. 

2014 821 

4 
Implementation rate of decisions made 
by political and administrative-level PAR 
co-ordination forums. 

2014 100% 

5 
Annual staff turnover in leading PAR 
unit.  

2014 0% 

5 
Proportion of leading PAR unit staff that 
has undertaken at least two PAR-
related trainings during the last year. 

2014 50% 

The value of the qualitative indicator of the country is displayed below in comparison with the range of 
values for the same indicators in the other Enlargement countries (in the Western Balkans and Turkey). 
The range is formed by the values given to the lowest and highest performer for a given indicator. 

Figure 3. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 4: Public administration reform has robust and functioning co-ordination structures at both 
the political and administrative level to steer and manage the reform design and implementation 
process. 

The four-level PAR management and co-ordination structure anticipated by the PAR Strategy22 has 
recently been established. In addition, there is a fifth level consisting of the regular Government 
meetings at which decisions on the actual implementation of the reform actions are made. During 
2014, the Government discussed PAR-related issues at three meetings, and two meetings of other 
political-level forums included PAR on their agendas23.  

The PAR Council is the fourth level of the management and co-ordination structure and includes 13 
Government ministers; it is formally presided over by the Prime Minister24. The Council met twice in 
2014 and took decisions which triggered the activation of PAR co-ordination at sub-levels. The 

                                                           
21

  This value represents the total number of PAR-related discussions held during 2014. It is a quantitative, not a 
qualitative indicator and, therefore, should not be regarded as an indicator for scale. 

22
  Government of Serbia (2014), “5. Public Administration Reform Management” of the PAR Strategy in the Republic of 

Serbia, Official Gazette No. 55/05. 
23

  Information provided by the MPALSG. 
24

  Government of Serbia (2014), Decision on the Establishment of the PAR Council, Official Gazette No. 79/14 and No. 
86/14. 
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meetings of the PAR Council ensure that decisions sent forward to the Government meetings have 
been discussed beforehand to avoid any outstanding issues.  

The College of State Secretaries25, the third political level of the PAR co-ordination body, also 
commenced operations in 2014 with one meeting being held.  

During 2014, the second level of the management and co-ordination structure – the interministerial 
expert group– operated on an informal basis and was mainly involved in the detailed development of 
the PAR Action Plan. The formal establishment of this management and co-ordination structure 
occurred in February 201526. It should be noted that this discussion forum also includes representatives 
from relevant non-governmental organisations (NGOs). 

It was envisaged that the first level, covering the management and co-ordination of PAR policy, would 
be undertaken by the main responsible institution – the MPALSG27 – on a daily basis. Recently, a 
separate unit for the implementation of PAR and professional development was established within the 
ministry. 

During 2014, all levels of the PAR management and co-ordination structure, apart from the inter-
ministerial expert group, were formally convening and performing functions assigned to them. There 
were a total of three meetings of the political-level forums of the PAR Council and the College of State 
Secretaries, whose decisions were fully implemented. For this reason, the value of the indicator is set 
at 100%. 

During 2014 and early 2015, Serbia incrementally established all of its proposed PAR management 
and co-ordination structures. In addition, all decisions taken under these structures to date have 
been fully implemented. The current co-ordination system for PAR has many different levels; 
however, it will only be possible to fully assess the effectiveness of these structures after the 
implementation of the PAR Action Plan commences. 

Principle 5: One leading institution has responsibility and capacity to manage the reform process; 
involved institutions have clear accountability and reform implementation capacity. 

Under the provisions of the Law on Ministries28, the MPALSG is designated as the lead institution in the 
field of PAR. Within the MPASLG, a unit for the implementation of PAR and professional development 
was established in 201429  and charged with the day-to-day work related to the co-ordinated 
implementation of the PAR Strategy and Action Plan, including the provision of secretarial support to 
PAR management and co-ordination forums. 

The total number of staff in the unit is currently four, and none had changed during the last year so a 
staff turnover value of 0% is set for the indicator. The Rulebook of the MPALSG envisages five staff 
members in the unit, of which three positions are currently filled by civil servants, one position is 
contract-based and one is still vacant30. 

Half of the staff members (50%) were involved in more than two PAR-related training courses during 
2014, thereby enhancing the skills required for effective co-ordination31. 

                                                           
25

  Minutes from the first meeting of the Council for Public Administration Reform, 28 August 2014. 
26

  Decision of the MPALSG on the establishment of the Inter-Ministerial Project Group on co-ordination and 
implementation of the PAR Strategy, 23 February 2015. 

27
  Government of Serbia (2014), “5. Public Administration Reform Management”), in the PAR Strategy in the Republic of 

Serbia, Official Gazette No. 55/05. 
28

  The Law on Ministries, Official Gazette No. 44/2014. 
29

  Regulation on Internal Organisation and Job Classification in the MPALSG, July 2014. 
30

  Information provided by the MPALSG, 
www.mduls.gov.rs/doc/PRAVILNIK%20Ministarstva%20drzavne%20uprave%20i%20lokalne%20samouprave%20-
%20JUL%202014%20%2013082014.pdf.  

31
  Information on training provided to the PAR and Training Division in the General Directorate for Public Administration, 

Labour and Salary Issues of the MPALSG. 

http://www.mduls.gov.rs/doc/PRAVILNIK%20Ministarstva%20drzavne%20uprave%20i%20lokalne%20samouprave%20-%20JUL%202014%20%2013082014.pdf
http://www.mduls.gov.rs/doc/PRAVILNIK%20Ministarstva%20drzavne%20uprave%20i%20lokalne%20samouprave%20-%20JUL%202014%20%2013082014.pdf
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Other institutions involved in PAR have clearly designated tasks for the implementation of reform 
activities, as set out in the PAR Action Plan. The Action Plan clearly separates the role of the main 
responsible institution from that of other institutions involved in the implementation of any particular 
activity. In this way, misunderstandings regarding accountability can be avoided. Taking all of these 
circumstances into account, a value of 4 is attributed for the extent to which accountability over PAR 
functions is established. This value indicates a well-structured system of responsibility. The maximum 
value of the indicator was not set because the PAR Action Plan has not yet been implemented, and it 
remains to be seen whether the accountability lines will be observed. 

Overall, there is a clear distribution of responsibilities among the institutions involved in the 
implementation of PAR policy in Serbia. The MPALSG is the lead institution and has a specially 
designated unit within it to deal with the daily co-ordination of PAR issues. The capacity of the unit 
will be properly tested only when the implementation of the recently adopted PAR Action Plan 
commences. Institutions involved in the implementation of PAR actions are clearly aware of their 
responsibilities. 

Key recommendations 

Short-term (1-2 years) 

1) The PAR management and co-ordination bodies should continue to meet regularly and discuss the 
progress achieved in the implementation of the PAR Action Plan. It is important that regular 
biannual and annual progress reports be prepared, as envisaged in the PAR Action Plan, to clearly 
identify the main problems observed during implementation and to ensure that the political-level 
forums are in a position to make decisions on necessary improvements. 

2) The PAR co-ordination unit of MPALSG should be fully staffed, to ensure that all PAR management 
and co-ordination functions can be implemented. 

3) The MPALSG should ensure that its staff members continue to receive regular PAR-related training.  

Medium-term (3-5 years) 

4) During the medium-term review of the PAR Strategy and the PAR Action Plan envisaged for 2017, 
the MPALSG should assess the effectiveness of the PAR co-ordination mechanism and evaluate 
whether it can be simplified and streamlined. 
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POLICY DEVELOPMENT AND CO-ORDINATION 

1. STATE OF PLAY AND MAIN DEVELOPMENTS: 2014-APRIL 2015 

1.1. State of play  

The legal framework for policy development and co-ordination, including European integration (EI), is 
in place and does not require any substantial changes in the coming years. The Serbian administration 
is performing reasonably well on several aspects of policy development and co-ordination that are laid 
down in key laws and the Government Rules of Procedure (RoP), notably providing information on its 
work to the public through reports and public availability of legislation. However, there are 
shortcomings in implementation capacity and quality of Government outputs with respect to policy 
planning from a medium-term strategic perspective; the costing of policies and scrutiny of proposals 
from an affordability perspective; aligned and comprehensive monitoring of policies and plans to check 
attainment of policy objectives; proper application of tools for evidence-based policy making; 
comprehensive public consultation; and effective interministerial conflict resolution.   

1.2. Main developments 

In the new Law on Ministries32, the Serbian Government established the Public Policy Secretariat of the 
Republic of Serbia (PPS), as a special organisation of the Government33 to steer strategic planning and 
co-ordinate policy development.  

The Ministry of Finance (MoF) adopted a by-law regulating requirements for public administration 
institutions to assess impacts of legislation, strategic and other documents onto the budget of the 
Republic of Serbia at the end of March 201534. This new regulation gives comprehensive guidance on 
how to develop and present financial impact estimation for all types of policy documents. It is in force 
and will be followed by institutions from April 2015. 

                                                           
32

  Official Gazette No. 44/2014. 
33

  On the basis of Articles 23 and 33, the Law on the Government.  
34

  By-law on the Manner of Presentation and Reporting of Estimated Financial Effects of Acts on the Budget (110-00-
171/2015-03, 31 March, 2015). 
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2. ANALYSIS  

The analysis covers the 12 Principles of the policy development and co-ordination area, grouped under 
4 key requirements35. For each key requirement, baseline values are provided for the indicators of the 
monitoring framework of the Principles. The Principles cover a whole policy cycle and address 
functioning of the centre of government (CoG); policy planning, co-ordination and monitoring; 
Government decision making; and development of policy and legislation. The Principles also cover the 
necessary arrangements for EI throughout the policy cycle.  

2.1. Key requirement: Centre of government institutions fulfil all functions critical to a well-
organised, consistent and competent policy making system. 

Baseline values 

The functioning of the CoG is examined through two qualitative indicators. One indicator covers all 
nine critical functions defined in the Principles of Public Administration36, while the other is a specific 
indicator to analyse how the key EI functions are implemented by the administration. These qualitative 
indicators analyse establishment of the functions and how they are implemented. Precise methodology 
and scales can be found in the Methodological Annex.  

In Serbia, seven of the nine key functions critical for operation of the CoG are established and working 
as expected. However, there is no evidence that co-ordination of Government communication is 
carried out, and co-ordination of the policy content of proposals is only partially regulated37, although 
this function is also fulfilled by the PPS (a CoG institution), through analysis of Regulatory Impact 
Assessments (RIAs). Shortcomings regarding the outcomes of several functions can be observed, as the 
analysis will show in more detail for other Principles. EI functions are all established and are 
functioning satisfactorily for the current stage of the enlargement process. 

 Principle 
No. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

1 
Proportion of critical CoG functions that 
are fulfilled by the institutions. 

2014 4 

2 
EI functions are fulfilled by the 
institutions. 

2014 4 

                                                           
35

  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, pp. 18-40.  
36

  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, p. 21.   
37

  The function is described in the Systematisation of the PPS, but not comprehensively in the RoP. 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=19.
http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=22.
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The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 1. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 1: Centre of government institutions fulfil all functions critical to a well-organised, 
consistent and competent policy making system. 

Five institutions fulfil the functions of the CoG in Serbia: 1) the General Secretariat of the Government 
(GSG), which co-ordinates preparation of Government sessions, develops the annual work plan of the 
Government, monitors the fulfilment of the plan, and is responsible for co-ordinating communication 
activities of the Government and for the relationship with other state bodies; 2) the PPS, which 
co-ordinates development of the Action Plan for implementation of the Government Programme38, 
monitors its implementation, and co-ordinates policy content by scrutinising draft RIAs and the quality 
of proposals of strategic documents and harmonisation between them39; 3) the Republic Secretariat for 
Legislation (RSL), which ensures legal conformity; 4) the MoF, which ensures the affordability of policy 
proposals; and 5) the Serbian European Integration Office (SEIO), which is responsible for co-ordination 
of EI matters40. Of these bodies, the PPS is the most recent, established in the spring of 201441 after the 
general election and formation of the new Government. Its responsibilities were defined in the Law on 
Ministries and a Decision on Amendments to the Government's Rules of Procedure42. The revised RoP 
cover, inter alia, RIAs on draft legislation and policy proposals, and elaboration and monitoring of the 
Action Plan for implementation of the Government Programme43. 

  

                                                           
38

  Conclusion of the Government 021-1599/2015 (27 February 2015). 
39

  The PPS is also responsible for checking alignment of proposals with the strategic priorities of the Government, but 
the fulfilment of this function is only beginning, as the Action Plan for the implementation of the Government 
Programme that serves as the basis for this task has been just recently adopted.  However, the PPS did extensive work 
to map and assess the current state of all strategies of Serbia, in terms of both quality and alignment between various 
planning documents. 

40
  This assessment does not include a new initiative of the Government, the so-called Delivery Unit, because there was 

no information and experience on its role in policy-making process at the time of the assessment.  
41

  Official Gazette No. 44/2014, 26 April 2014. 
42

  Official Gazette No. 61/06 (edited text), 69/08, 88/09, 33/10, 69/10, 20/11, 37/11, 30/13 and 76/14, 30 July 2014. 
43

  The Action Plan. A new multi-annual central planning document to steer prioritisation and alignment of various 
planning documents, was adopted in February 2015. It covers actions over one year, but includes multi-annual 
objectives. 
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The functions of the CoG are clearly assigned to the above-mentioned bodies and their units under 
legislation44, except for assessment of the policy content of proposals for Government sessions45. 

Staffing levels within CoG institutions are above minimum requirements 46 , but actual staff 
complements of the Division for Planning and Co-ordination of Public Policies of the PPS (6) and the 
Department of Planning, Monitoring and Policy Co-ordination of the GSG (3) are close to the minimum 
level specified for the Principle, given the number of documents the Government regularly handles and 
the importance of these tasks (planning of policy priorities/Government Annual Working Plan [GAWP], 
scrutiny of policy/GAWP coherence, monitoring of sectoral policies/GAWP).  

There was no evidence provided for the analysis that would serve as a basis to state that co-ordination 
of Government communications is carried out in practice by the relevant unit of the GSG. As a 
consequence of the lack of clarity on co-ordination of policy content and the lack of evidence on 
co-ordination of communication activities, the baseline value for the indicator on the extent to which 
critical CoG functions are fulfilled is 4. 

With the exception of a comprehensive regulation covering co-ordination and scrutiny of policy 
content, all critical functions of the CoG are established. Expected level of fulfilment of the functions 
in terms of output and staffing is observed in all areas except co-ordination of communication 
activities. However, shortcomings are evident from an outcome perspective. These are analysed in 
detail under the Principles that follow. 

Principle 2: Clear horizontal procedures for governing national European integration process are 
established and enforced under the co-ordination of the responsible body. 

Six key functions relate to EI: 1) overall daily co-ordination of EI; 2) planning of EI, including costing of 
reforms; 3) monitoring preparations for the EI process; 4) co-ordinating transposition of the acquis; 
5) co-ordinating EU assistance; and 6) co-ordinating EI-related negotiations. The SEIO is positioned to 
fulfil all these EI-related functions, but co-ordination of EI-related negotiations is not yet required from 
Serbia given its stage in the integration process47.  

Legislation comprehensively addresses EI matters and clearly defines the roles and responsibilities of 
the main co-ordinating body (the SEIO) and the ministries with regard to EI48. Separate secondary 
legislation covers daily implementation of the main EI functions (acquis transposition49, preparation of 
negotiating positions50, planning and monitoring of EI matters and EU funds). 

The organisational structure and human capacities of the SEIO enable it to carry out all necessary tasks, 
but there are shortcomings related to planning of EI in terms of costing of reforms (a joint 
responsibility of the SEIO and the MoF).  

                                                           
44

  The Law on the Government, Official Gazette No. 55/05, 71/05, 101/07, 65/08, 16/11, 68/12, 72/12, 7/14; Rules of 
Procedure of the Government, Official Gazette No. 61/06 (revised text), 69/08, 88/09, 28/09, 33/10, 69/10, 20/11, 
37/11, 30/13 and 76/14. 

45
  The new Law on Government and the amended the RoP regulate the mandate of the PPS with regard to scrutinising 

RIAs for draft law and strategic policy proposals, an important step in terms of ensuring the quality of policy proposals. 
The legislation fell short of giving a full and comprehensive mandate to the PPS for analysing policy content of all 
documents, but the Rulebook on Internal Organisation and Systematisation of the PPS (17 November 2014) widens 
the mandate so that the PPS performs its scrutiny task more comprehensively. 

46  
At least one full-time staff member is in place to handle the function, according to the Methodological Annex.

 

47
  The Screening Process of harmonisation needs of the country is based on the negotiation co-ordination structure, 

under the Conclusion on Guidance for State Administration Bodies in the Screening Process (September 2013). 
48

  Law on the Government, Official Gazette No. 55/05, 71/05, 101/07, 65/08, 16/11, 68/12, 72/12, 7/14; Rules of 
Procedure of the Government, Official Gazette No. 61/06 (revised text), 69/08, 88 of 28/09, 33/10, 69/10, 20/11, 
37/11, 30/13 and 76/14. 

49
  Conclusion of the Government 011-4265/2013 (4 June 2013). 

50
  Conclusion on Guidance and Coordination of the Activities of the State Administration Bodies in the Procedure of 

Preparing the Negotiating Positions in the Process of Negotiations on the Accession of the Republic of Serbia to the 
European Union (September 2013). 



 Serbia 
Policy Development and Co-ordination 

 20 

Interministerial co-ordination (through specific interministerial working groups and the Co-ordination 
Body for EU Accession process), mid-term planning, monitoring, reporting and training on EI matters 
and EU funds are all established and functional.  

Given the above analysis, the baseline value for the indicator on fulfilment of EI functions by the 
institutions is 4. 

The EI co-ordination functions are established, the necessary legal framework has been developed 
and the SEIO has the authority to carry out the functions assigned to it. Some challenges remain in 
regard to costing of reforms. 

Key recommendations 

Short-term (1-2 years) 

1) The roles and responsibilities of the PPS and its integration in policy making procedures should be 
further strengthened in regulations and in practice, specifically in the area of assessment of policy 
content of a wider range of proposals for the Government sessions vis-à-vis strategic priorities of 
the Government. 

2) The Government should strengthen the official position of the PPS, clarifying its right to block 
legislation from being placed on the Government’s agenda where the RIA is of insufficient quality.  
This strengthened role for the PPS should be enshrined in the RoP for the Government. 

3) Given the importance of planning and monitoring the workload of the Government, staff capacities 
of the GSG and the PPS should be reviewed and strengthened as necessary to deal with the large 
amount of documents the Government is working on. 

Medium-term (3-5 years) 

4) The structures for co-ordination of EI-related negotiations should be activated in alignment with 
the pace of the negotiation process. 

2.2. Key requirement: Policy planning is harmonised, aligned with the Government’s 
financial circumstances and ensures the Government is able to achieve its objectives.  

Baseline values 

Six indicators are used to measure whether policy planning is harmonised. They cover: the annual 
backlog of implementation of planned commitments; the annual backlog in developing sector 
strategies; the link between funds estimated in sector strategies and those taken up in the medium-
term budgetary framework (MTBF); the completeness of financial estimates; the annual backlog of 
EI-related commitments; and the extent to which achieved outcomes are reported.  

In Serbia, medium-term planning for the EI process exists for finances51 and within some sectors52 but 
not for the Government’s work as a whole. Medium-term planning lacks a comprehensive approach 
and clear alignment of medium-term policy documents with fiscal strategy. Reporting is not in place for 
all medium-term documents and, where reports are published, they lack information on the outcomes 
achieved. 

                                                           
51

  The Fiscal Strategy 2015-17 is an economic/fiscal policy document. The lowest abstraction is at ministerial level, so 
programmes and major investments cannot be identified. 

52
  Assessed on the basis of a sample of the five most recent sectoral strategies: Strategy against Money-Laundering, 

Strategy of Waterway Transport Development, Strategy against Drug Abuse, Strategy for Sports Development, and 
Strategy for Development of Agricultural Statistics.  
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 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

3 
Completeness of financial estimates in 
sector strategies53. 

2014 1 

5 
Extent to which reporting provides 
information on the outcomes achieved. 

2014 3 

Quantitative 

3 
Annual implementation backlog of 
planned commitments in the central 
planning document(s). 

2014 49% 

3 
Annual backlog in developing sector 
strategies. 

2013 31% 

3 

Ratio between total funds estimated in 
the sector strategies and total funding 
identified for corresponding sectors 
within the MTBF54. 

2014 0% 

4 
Annual implementation backlog of EI-
related commitments.  

2013 32% 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 2. Country baseline value in comparison with the regional range 

 

Analysis of Principles 

Principle 3: Harmonised medium-term policy planning, with clear whole-of-government objectives, 
exists and is aligned with the financial circumstances of the Government; sector policies meet the 
Government objectives and are consistent with the medium-term budgetary framework (MTBF). 

                                                           
53

  A sample of five recently adopted sector strategies is used. 
54

  The ratio is calculated as a percentage (0% for minimum concurrence and 100% for maximum concurrence), 
illustrating the difference in planned funding in the last five strategies adopted and the MTBF. The outcome value of 
the indicator is the average of the five cases. In the event, as it is not possible to make the calculation due to a lack of 
financial data in the MTBF and/or in all or some sector strategies, the ratio is determined as 0%. 
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Central planning documents in Serbia include the Prime Minister’s exposé (Government Programme), 
the recently adopted Action Plan for the implementation of the Government Programme55 the GAWP, 
the National Plan for the Adoption of the Acquis (NPAA), and the Fiscal Strategy.  

Regulation is in place for the development of the GAWP, the Action Plan for the implementation of the 
Government Programme, the NPAA, and the Fiscal Strategy56. The delegation of responsibilities for 
policy planning to CoG bodies (GSG, PPS, SEIO and MoF) is stipulated in the Regulation, although the 
RoP do not clarify assignment of the task of co-ordinating alignment between the various planning 
activities. Monitoring of implementation is regulated for the GAWP, the Action Plan for the 
implementation of the Government Programme and the NPAA, but not for the Fiscal Strategy. There is 
no unified regulation which sets out requirements for the form, content and development process of 
sectoral strategies or for monitoring them. 

The GAWP is the overarching annual Government planning document. It is developed using a bottom-
up process with no prioritisation and no role for the GSG in screening proposals from ministries and 
other bodies. At roughly 700 pages, the GAWP includes legislative activities, programmes and projects, 
with financial estimates. While the document provides detailed information about planned activities, it 
fails to support planning of the workload and resources of ministries and the Government57, as 
evidenced by a 50% annual backlog of planned commitments. Elaboration of the Action Plan for the 
implementation of the Government Programme was a top-down process, where the PPS translated the 
Government Programme into priorities and actions and sent its proposals to the ministries for opinions 
before adoption by the Government58. 

                                                           
55

  Action Plan for the implementation of the Government Programme adopted by Resolution of the Government No. 
021-1599 / 27 February 2015. Although the plan is to develop a multi-annual prioritisation of the Government 
Programme, this document is currently only an annual translation of Government priorities into activities, which 
contains multi-annual objectives.  

56
  The Law on Government, the RoP by-laws and instructions constitute the legal framework. However, as per the Action 

Plan of the Government, only the RoP stipulate the task. At the time of the analysis, detailed guidelines had not been 
developed for this task. 

57
  Shortcomings were also acknowledged by the GSG. 

58
  According to staff of the PPS, development of this document was an open, iterative process. The Action Plan for the 

implementation of the Government Programme was drafted jointly with line ministries on the basis of the strategic 
priorities stated in the ministries' strategic documents and checking if these priorities were in line with the main 
objectives of the Government Programme. Once the draft was produced on the basis of this joint effort, it was sent to 
line ministries for a second round of consultations. After that, the final Action Plan for the implementation of the 
Government Programme was produced. 
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Figure 3. Number of all planned laws and planned laws that were not delivered and carried forward 
to the next year by the Government 

Source: Government Annual Working Plan 2013; Government Annual Working Plan 2014. 

Co-ordination of medium-term planning is not regulated, including for decisions around the adoption 
of sectoral strategies59. Because of this, ministries are free to independently propose and plan their 
strategic work. The annual backlog in developing sectoral strategies was above 30% between 2013 and 
201460 and, as indicated in an analysis carried out by the PPS, Serbia has more than 110 strategies in 
force. 

While formal requirements for financial estimates exist (generally through RIAs and specifically for all 
EI matters, as well as through a recent by-law of the MoF61), sectoral strategies generally do not 
include costing. Assessment of consistency with the medium-term budgetary framework is also 
hampered by the fact that the Fiscal Strategy covers ministries, but not strategic initiatives and 
programmes. 

Given the factors mentioned above, the baseline value for the indicator on completeness of financial 
estimates in sector strategies is 1. 

Medium-term planning exists for the EI process, for finances and within some sectors, but it is not 
fully in place for the Government’s work as a whole. Medium-term planning lacks a comprehensive 
approach and clear alignment of medium-term policy documents with fiscal strategy. The GAWP is 
developed from bottom-up without any prioritisation. The backlog in implementation is 50%. 
Costing of policies is insufficient, as the requirement to assess costs is generally not applied to 
strategies.  

                                                           
59

  The PPS only partially has this role on the basis of the RoP. 
60

  Based on the list of planned sector strategies and action plans provided by the Ministry of Public Administration and 
Local Self-Government (MPALSG). 

61
  By-law on the Manner of Presentation and Reporting of Estimated Financial Effects of Acts on the Budget (110-00-

171/2015-03, 31 March, 2015). The by-law and its corresponding instruction give a comprehensive regulatory 
framework for financial impact estimations of all new policy proposals. 
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Principle 4: A harmonised medium-term planning system for all processes relevant to European 
integration exists and is integrated into domestic policy planning.  

The SEIO has established a medium-term planning and monitoring system for Serbia’s EI preparations. 
It facilitates planning and monitoring of all EI-related commitments on a consistent basis, both in the 
area of the country’s preparations for the EI process (NPAA) and the co-ordinated use of EU assistance 
(Instrument for Pre-accession Assistance [IPA] programming documents). 

Guidelines are at the disposal of line ministries for each type of planning process. 

As the key EI-related mid-term planning document, the NPAA, is aligned with the GAWP. While the 
NPPA also indicates priorities for all policy areas, challenges remain in costing of reforms and fiscal 
alignment of planning documents because individual actions are not costed. 

The annual implementation backlog of EI related commitments is 32%, one-third of planned activities 
for 2013 that were not delivered and needed replanning for 2014. 

The EI planning and monitoring system is in place and is linked with the GAWP. The NPAA is a 
comprehensive prioritised document, but it does not address costing at the level of activities. 

Principle 5: Regular monitoring of the Government’s performance enables public scrutiny and 
ensures that the Government is able to achieve its objectives. 

The Law on Government obliges the Government to inform the public about its work62. The RoP 
introduced a requirement to monitor the work of the Government and to prepare periodic reports63 to 
inform the public about Government decisions. 

Monitoring of the Government’s performance is achieved through annual reports prepared by the GSG 
and submitted to the Parliament. Annual monitoring and reporting on GAWP is a bottom-up process, 
based on self-declaration by ministries on progress with implementation. Monitoring of achievement 
of the Government’s strategic priorities is not yet in place, as the document serving as a basis for it was 
just recently adopted64. Monitoring and reporting of implementation of EI commitments is more 
robust and frequent, with reports prepared quarterly on NPAA and IPA matters. In addition, an early 
warning system has been established for NPAA, which flags delays for line ministries. On the basis of 
the sample received from the Serbian authorities, it can be stated that monitoring of sectoral 
strategies is not regularly carried out.  

Annual reports on the Government’s performance (GAWP monitoring report, NPAA reports, 
information on execution of the budget and reports of ministries) are publicly available on the General 
Secretariat’s website and those of the ministries concerned. Parliamentary scrutiny is also ensured. 
When reports on strategies are developed, they are also made public65. However, with the exception of 
one sample strategy report66, none of the reports on Government performance include information 
about achievement of results measured against policy objectives, other than fulfilment of specific tasks. 

The baseline value for the indicator on the extent to which reporting provides information on the 
outcomes achieved is 3. This reflects the low level of reporting that the Government publishes on 
outcomes achieved, other than outputs.   

The legislative framework for monitoring and reporting on Government performance is in place. 
Reports on annual plans are regularly developed and shared with the public. However, reports on 
the Government’s performance do not cover the achievements against policy objectives, but rather 

                                                           
62

  The Law on Government, Article 9. 
63

  The RoP Article 79. 
64

  The Action Plan for the implementation of the Government Programme was adopted late February, 2015. 
65

  Based on the sample provided by the MPALSG. 
66

  Second National Report on Social Inclusion. 
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present only the outputs of the Government’s work. Regular reporting on implementation of 
developed strategies is not ensured. 

Key recommendations 

Short-term (1-2 years) 

1) A multi-annual Action Plan on the Government programme should be used to reinforce mid-term 
planning. Unified rules and guidelines should be drawn up for ministries on sectoral strategy 
development and implementation monitoring. These should include parameters for form and 
content and a requirement for costing of activities. The role and responsibilities of the PPS, as well 
as its capacities, should be enhanced for steering this process.  

2) Annual planning of the Government’s work should be streamlined to allow for prioritisation and 
screening of bottom-up proposals from administrative bodies, on the basis of priorities and 
resources (capacities and financial limits) of the administration. 

3) The costing of EI-related activities on action level should be introduced and included in the revision 
of the NPAA. 

4) The monitoring of implementation at Government level should be put on a new basis, allowing for 
close tracking of implementation of the Government’s initiatives and the GAWP. This will facilitate 
timely intervention in case of deviations (the experience of the SEIO can be adapted).  

Medium-term (3-5 years) 

5) The number of sectoral strategies should be reduced by establishing a well-structured system of 
strategies. 

6) A full alignment between medium-term plans and medium-term financial limits should be 
developed through a fiscal plan which allows for allocations at both ministerial and programme 
level. 

7) Monitoring of central planning documents should also include information about the achievements 
against set policy objectives. 

2.3. Key requirement: Government decisions and legislation are transparent, legally 
compliant and accessible to the public; the work of the Government is scrutinised by the 
Parliament. 

Baseline values 

Assessing whether government decisions and legislation are transparent, legally compliant, accessible 
to the public and scrutinised by parliament is measured based on six indicators distributed over two 
Principles. The indicators cover: the ratio of regular agenda items submitted on time for government 
sessions; the transparency of government policy making; the number of laws with court rulings against 
the government in a given year; the ratio of laws initiated by the government and approved by 
parliament within a year; the extent to which a forward planning mechanism exists between the 
government and parliament; and the number of law or sectoral policy implementation reports 
discussed in parliament.  

The Government decision making process broadly follows the procedures, and there is also co-
operation between the Government and the Assembly, illustrated by a mid-range value on forward 
planning and the fact that 89% of the laws sponsored by the Government were adopted by the 
Parliament within a year of submission. The Assembly also has a role in scrutinising the effects of 
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legislation and policy making, but its role is not comprehensive, as implementation of legislation is only 
discussed if amendments occur67. 

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Quantitative 

6 
Ratio of regular agenda items submitted 
on time 68  by ministries to the 
Government session. 

2014 Not 
available69 

6 
Transparency of Government policy 
making70. 

2014 3.6 

6 
Number of laws with court rulings 71 
against the Government during the year. 

2014 9 

7 

Ratio of laws initiated by the 
Government and approved by the 
Parliament no later than one year after 
submission. 

2014 89% 

7 
Extent to which forward planning 
mechanisms between the Government 
and the Parliament exist72.  

2014 3 

7 
Number of law implementation reports 
discussed in the Parliament. 

2014 3 

Analysis of Principles 

Principle 6: Government decisions are prepared in a transparent manner and based on the 
administration’s professional judgement; the legal conformity of the decisions is ensured. 

The legal framework set by the Government’s RoP establishes procedures for preparation, follow-up 
and communication on Government sessions. However, the Government’s RoP do not set clear 
deadlines for the preparatory process73, and no indication is given as to how far in advance of the 
Government session draft acts should be presented. The Prime Minister convenes sessions in writing at 
one day’s notice, including a draft agenda and the material to be discussed.  

The RoP list all institutions which should review material submitted to the Government. The RSL and 
MoF are to give an opinion on all draft laws, regulations and other acts. The opinion of the SEIO is 
required for all proposed laws. The opinion of the PPS is required for all draft laws where a RIA should 
be developed and for draft strategic policy proposals while they are in the process of preparation for 
the Government sessions. The GSG checks if proposals were delivered according to the requirements 

                                                           
67

  Serbia provided 53 reports of independent state authorities and 9 quarterly reports of ministries, but no report on 
implementation of main laws or sector strategies. 

68
   “On time” is understood as being within the procedural criteria set by regulation(s). 

69
  No information was provided for the analysis since this information is not collected in a systematic way and there are 

no set deadlines for submitting proposals before Government sessions. 
70

  World Economic Forum, Competitiveness Index, minimum score of 1, maximum score of 7. 
71

  By the Constitutional Court. 
72

  Its value is based on the SEE2020 indicator on “forward-planning mechanisms between Government and national as 
well as sub-national parliaments”.  

73
  However, for obtaining opinions from institutions, 20 days are set as a minimum. 
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of the RoP. According to the GSG, in the last quarter of 2014, 25 764 documents, 8 702 acts and 5 101 
cases were sent to the Government (roughly one-third more than one year before). The GSG does not 
have records on how many of these proposals were sent back to the proposing authorities. Based on 
information provided for the analysis, it can be concluded that the legal quality of the proposals is 
thoroughly scrutinised but the same rigour is not applied to affordability or alignment with 
Government priorities and other policies. 

Figure 4. Number of items submitted to the General Secretariat of the Government of the Republic 
of Serbia at the end of the fourth quarter, 2013 and 2014 

Source: The General Secretariat of the Government. 

The quality of the Government’s legislation can be measured by the number of laws with court rulings 
against the Government during the year. In Serbia, the Constitutional Court declared nine laws 
initiated by the Government unconstitutional in 2014. The figures for this indicator were 18 for 2012 
and 18 for 2013. Though it is too early to say whether or not this decrease is a trend, the fact that the 
number of annulled laws is below 10% compared to the number of annually adopted laws is a good 
indication that the quality of legislation on the level of primary laws is sufficient. 

Agendas for Government sessions are not made public. Decision records are kept on Government 
sessions, but they are confidential. Government decisions are made public through the Official Gazette 
and the Government's website. The GSG manages communications with the public in relation to the 
Government’s objectives, key decisions and performance. Annual reports on the Government’s 
performance (GAWP monitoring report and reports of ministries) are publicly available on the General 
Secretariat’s website and those of the ministries concerned. The “Transparency of Government policy 
making” indicator of the Competitiveness Index of the World Economic Forum reflects the ease with 
which businesses can obtain information about changes in Government policies and regulations which 
affect their activities. On a scale of 7, Serbia was rated at 3.6, ranking 108 out of 144 countries.  

While the formal processes for preparation of Government decisions are in place and well known to 
all stakeholders, the timeframe for preparation before a Government decision is not regulated. The 
procedure for checking legislation is clear and applied. However, the number of items which require 
checking exceeds 25 000 in one-quarter of the year, and impacts (fiscal and alignment with policy 
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directions) are scrutinised for only a small proportion of cases, when required by regulation. 
Information on the agenda of formal Government sessions is not publicly available. 

Principle 7: The Parliament scrutinises government policy making. 

Relations between the Government and the Parliament are regulated by detailed procedures set out in 
the RoP for the Government74 and the RoP for the Parliament75.  

The majority of the legislation discussed by the Parliament (around 90%, as estimated by officials of 
the Parliament) is initiated by the Government and other authorised proposers (e.g. National Bank, 
Ombudsperson). The only specific forward-looking planning tools in place between the Government 
and the Parliament are the Annual Working Plan of the Government, which contains the Government’s 
Legislative Plan by month, and the NPAA, which lists all envisaged legislative activities related to EI. 
Nevertheless, according to officials of the Parliament, the sequence of draft laws sent to the 
Parliament by the Government can vary significantly from the order set out in the Government’s 
Legislative Plan. The decision has been made to introduce a quarterly update of the Legislative Plan, 
but it has not yet come into effect. 

The National Assembly's Committee on Constitutional and Legislative Issues is responsible for oversight 
of the Government’s legislative activity on the basis of the methodology for drafting legislation76. The 
Committee meets about 100 times per year and discusses 150-180 draft laws and other general acts 
stemming from the Government77. This indicates that the Parliament fulfils an important role in 
safeguarding the quality of legislative drafting in Serbia. 

The ratio of laws initiated by the Government and approved by the Parliament no later than one year 
after submission is 89%. 

The quarterly reports of ministries and reports of independent state authorities are discussed by the 
Committees of the Parliament, but implementation reports for major laws or strategies are rarely 
discussed. In 2014, only three such implementation reports were discussed, with conclusions adopted 
in the National Assembly78.  

Ministers are expected to attend discussions in the Parliament on issues which fall under their remit. In 
2014, ministers attended 25 out of 32 sessions of the National Assembly79. 

Procedures for scrutiny of legislation in the Assembly are well defined. While forward-planning on 
the Government’s legislative programme with the Parliament is ensured on an annual basis, actual 
practice differs from the plan to a significant extent. Parliament scrutinises the quality of legislation, 
but its scrutiny of the implementation of laws is very limited. 

Key recommendations 

Short-term (1-2 years) 

1) The RoP should be amended to clarify the timeframe for the process of preparation of proposals 
for deliberation by the Government. 

                                                           
74

  The RoP of the Government - IV.: Relations between the Government and other authorities, Relationship between 
Government and the National Assembly. 

75
  The RoP of the National Assembly - XV.: Relations between the National Assembly and the Government, Official 

Gazette 28 July 2010. 
76

  Unified drafting methodology rules, Official Gazette 21/2010.  
77

  Unified drafting methodology rules, Official Gazette 21/2010.  
78

  Conclusion concerning consideration of 2013 Report on implementation of the Law on Free Access to Information of 
Public importance and the Law on Personal Data Protection; Conclusion concerning consideration of 2013 Report on 
the activities of anti-corruption agency, with the report on the implementation of the 2013-18 National anti-
corruption strategy and its implementation Action plan; Conclusion concerning consideration of 2013 Report on the 
work of National preventive mechanism. 

79
  Data provided by the National Assembly. 
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2) All proposals should be comprehensively scrutinised from the perspective of affordability and 
policy alignment. This should be enforced by further regulation and additional resources, if 
necessary. 

3) Agendas of formal Government sessions should be made public in advance. 

4) The envisaged quarterly rolling revision of legislative plans between the Government and the 
Parliament should be put in place. 

Medium-term (3-5 years) 

5) The GSG should exercise its right to reject proposals if authorities do not follow all requirements 
for preparation. The review of the GSG should also include alignment with the GAWP. 

6) The number of items submitted for consideration by the Government should be streamlined to 
allow adequate scrutiny and prioritisation for best use of Government time. 

7) Parliament should exercise its right to scrutinise the Government’s work through discussion of 
implementation experience for major laws. 

2.4. Key requirement: Inclusive, evidence-based policy and legislative development enables 
the achievement of intended policy objectives.  

Baseline values 

Assessing whether policy and legislative development are inclusive and evidence-based, and thus 
achieve the intended goals, is based on ten indicators. These cover the extent to which ministries are 
oriented towards policy development; the backlog of transposition; the number of annually transposed 
directives; the extent to which policy development makes best use of analytical tools; the extent to 
which public consultation is used; the extent to which the interministerial consultation process occurs; 
the ratio of staff participating in legal drafting training; the number of laws annulled due to legal 
inconsistency or unconstitutionality; the number of laws sent back to the Government by the 
Parliament; and the extent to which legislation is made publicly available. Precise methodology and 
scales for these indicators can be found in the methodological annex. 

In Serbia, the basic foundations for evidence-based and inclusive policy development are established. 
However, challenges remain with regard to implementing clear procedures within the ministries, and 
between the administration and stakeholders, and with regard to interministerial consultation. This 
has led to shortcomings in translating policy development structures and procedures into high-quality 
policy and legislative proposals.  
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 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

8 
Extent to which ministries are oriented 
towards policy development. 

2014 3 

10 
Extent to which policy development 
process makes the best use of analytical 
tools. 

2014 3 

11 
Extent to which public consultation is 
used in developing policies and 
legislation. 

2014 3 

11 
Extent to which the interministerial 
consultation process occurs. 

2014 2 

12 
Extent to which primary and secondary 
legislation is made publicly available in a 
centralised manner. 

2014 4 

Quantitative 

9 
Backlog of transposition80. 2014 Not 

available81 

9 
Number of annually transposed 
directives. 

2014 Not 
available82 

12 
Ratio 83  of staff participating in legal 
drafting training or mentoring over the 
past year. 

2014 Not 
available84 

12 
Number of laws annulled on the basis of 
legal inconsistency or unconstitutionality 
in a given year. 

2014 9 

12 
Number of laws sent back to the 
Government by the Parliament. 

2014 Not 
available85 

  

                                                           
80

  Backlog is analysed as the comparison of documents consisting of commitments (GAWP, EI plan) from two 
consecutive years, taking into account items carried forward from one year to the other. 

81
  The country’s EI planning does not include information on transpositions on the level of Directives. 

82
  The country’s EI planning does not include information on transpositions on the level of Directives. 

83
  The ratio is calculated on the number of staff trained against the total number of ministerial staff dealing with 

legislative drafting. 
84

  No information was provided for the analysis by the country and there is no unified HRMIS providing the numbers of 
ministerial policy development staff. 

85
  No information was provided for the analysis by the administration. 
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The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 5. Country baseline value in comparison with the regional range 

 

Analysis of Principles 

Principle 8: The organisational structure, procedures and staff allocation of the ministries ensure that 
developed policies and legislation are implementable and meet Government objectives. 

Serbia has 16 ministries and 2 ministers without portfolio. The structures and tasks of the ministries 
are established through the Law on Ministries86, which defines policy responsibilities of the ministries. 
This Law is supported by rulebooks on the internal organisation and structure of ministries. The policy 
development process in Serbia involves policy units preparing legislative files and legal units 
transforming policy and legislative demands into actual legislative proposals. As a general rule, 
responsibility for policy development is not transferred to subordinate bodies. 

In terms of the requirements for a well-established internal structure and regulatory framework for 
policy development in ministries, Serbia has only three of the required five elements87 in place. There 
are no internal rules that regulate, in detail, the procedures and processes of policy development and 
legal drafting within the ministries, and the number of staff dealing with policy development is less 
than 30% of all staff of the ministries88. In Serbia, big inspection and implementation departments are 
parts of the ministerial structure. 

                                                           
86

  The Law on Ministries, Official Gazette No. 44/2014. 
87

  See the Methodological Annex. 
88

  Based on the calculation of staff working on policy development in the MTTT (14% of total staff) and the MAEP (16% 
of total staff). 



 Serbia 
Policy Development and Co-ordination 

 32 

Figure 6. Staff allocated to policy development in sample ministries 

Source: Ministry of Trade, Tourism, and Telecommunications (MTTT); Ministry of Agriculture and Environmental Protection 
(MAEP). 

Due to the factors analysed above, Serbia has a value of 3 for the indicator that measures the extent to 
which ministries are oriented towards policy development. 

The overall challenge for Serbia lies in the administration’s capacity to develop high-quality policies and 
legislation and its capacity to implement the EU acquis properly and effectively. These issues are 
covered under the three Principles that follow.  

Ministries have well defined organisational structures with clearly attributed policy responsibilities. 
The overall system for policy development is supported by appropriate rules, but these rules are not 
translated into specific procedures within the ministries, and the ratio of staff dealing with policy 
development in ministries is low, as big implementation and inspection units are parts of the 
ministerial organisations. 

Principle 9: The European integration procedures and institutional set-up form an integral part of the 
policy development process and ensure systematic and timely transposition of the acquis. 

The EI framework and the roles and responsibilities of the different actors are defined. The legislative 
framework establishes rules for transposition of the acquis, including authority for quality control and 
supervision by the SEIO along with specific requirements for ministries in the transposition process89. 
The responsibility for transposition of the acquis falls under the remit of the SEIO. The SEIO and the 
Legislative Secretariat both play a role in guaranteeing that the acquis is transposed properly90. 
Procedures are embedded within the RoP and specific rules on transposition requirements91. 

                                                           
89

  Decision of the Government of the Republic of Serbia on the establishment of the European Integration Office (Official 
Gazette, Nos. 75/05, 63/06, 126/07, 117/08, 42/10, 48/10 and 106/12). Finding is further based on information 
provided by the administrations and interviews. 

90
  While the SEIO checks the quality of fulfilment of tables of concordance and overall alignment with EI, the Legislative 

Secretariat checks the general conformity with the legal system and the Constitution.  
91

  See also Article 46 of the Government RoP and the Instructions for Filling in the Tables on Compliance of Regulations. 
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Tables of concordance facilitate monitoring and quality control by the SEIO, which provides its opinion 
on transposition cases and has the authority to make changes or reject the draft submitted by the 
responsible ministry92. The decision making process for transposition cases follows the same procedure 
as for national legislative proposals. The impact of EU transpositions is not properly costed93.  

It was not possible to establish a value for the indicator representing the annual implementation 
backlog of EI related commitments or to assess the number of directives transposed annually. No 
overview was provided with regards to the number of transposed directives. The NPAA monitoring 
report, adopted in 2014, foresees that Serbia will monitor the number of national laws that must be 
developed for the transposition of the acquis. For the third and fourth quarter of 2014, the NPAA had 
anticipated the adoption of 164 national regulations in relation to the acquis transposition, but only 78 
regulations were actually adopted. This represents a delay of 52% in adoption of national legislation94.  

Figure 7. Number of planned and adopted regulations related to EI in 2013 
and in the second half of 2014 

Source: Serbian European Integration Office. 

The EI process is defined, responsibilities have been assigned, and the process is well embedded into 
the overall policy development system. The impacts of EU transpositions are not costed. The NPAA 
only monitors implementation of national laws with regard to transposition of the acquis. No data is 
available on planned and actually transposed directives. Delay in adoption of EI-related national 
regulation is above 50%.   

Principle 10: The policy making and legal drafting process is evidence-based and impact assessment 
is regularly used across ministries. 

The RoP define the steps which must be followed when proposals are being sent for approval at the 
Government Session. Draft decisions submitted by a ministry to the Government should be 

                                                           
92

  Interviews and information submitted by the Serbian administration indicated that this right has not been applied yet, 
since there was no reason to reject the proposal on this basis. 

93
  Conclusions based on interviews and the analysis of three transposition cases: 1) The Law on Copyright and Related 

Rights; 2) The Law on Cable Cars; and 3) The Rulebook on Textile and Rulebook on Shoes. 
94

  Findings based on information provided by the SEIO. 
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accompanied by a rationale explaining the need and justification for the proposal. Ministries also need 
to provide replies to a set of questions on the impact of the proposal95. 

The RSL, the MoF and the SEIO are entrusted with a horizontal role of checking issues of legality, fiscal 
impacts and compliance with the acquis respectively. The PPS provides an opinion on the quality of 
every RIA, assessing whether or not the RIA is complete96. The opinions of the PPS are published on its 
website, along with the proposal and associated impact analysis. Responsibilities in the policy 
development process have been assigned and are executed, with the exception of the responsibility for 
training ministry officials on making Fiscal Impact Assessments. 

Ex ante RIA exists and has established procedures. However, based on a review of six sample cases97, 
the analysis is not comprehensive, as not all impacts are properly addressed. For each proposal, only 
one policy option is provided, and costing of the identified impacts is largely absent98. Approaches to 
evaluating progress and the identification of potential obstacles to successful implementation are not 
properly identified, and the overall quality of the ex ante analysis is poor. The Parliament’s RoP require 
the submission of a RIA with each draft proposal for further deliberations99, but the Government does 
not submit RIAs for its draft proposals to the Parliament100. Due to these factors, the baseline value for 
the indicator on the extent to which the policy development process makes the best use of analytical 
tools is 3. 

                                                           
95

  See also Articles 39 and 40 of the Government RoP.  
96

  In 2014, PPS reviewed 134 proposals. In half of the cases, it was agreed that a RIA was not needed due to the nature 
of the draft (international treaties and financial agreements), while only one-third of the remaining 65 drafts 
contained a full RIA on the basis of PPS’s assessment. In the same year, the Government adopted 172 draft laws; of 
these PPS was not asked for an opinion in 58 cases. 

97
  Conclusion is based on the analysis of the following proposals for laws or amending laws: 1) Law on Legal Protection of 

Industrial Design; 2) Law on Nationality and Registration of Vessels; 3) Law on Maritime Navigation; 4) Law on Fire 
Protection; 5) Law on Excise Duty; and 6) Law on the Development Fund. 

98
  It is particularly interesting that the MoF, the body responsible for scrutiny of fiscal impact assessment, does not 

provide cost and fiscal impact estimation for its draft Law on Excise Duty. 
99

  See also Article 151 of the RoP of the National Assembly. 
100

  The conclusion is based on interviews with Parliament officials. 
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Figure 8. Analysis of drafts by the Public Policy Secretariat of the Republic of Serbia in 2013 and 2014 

 

Source: Policy Secretariat of the Republic of Serbia. 

While Serbia develops Regulatory Impact Assessments for draft proposals, the quality of analysis in 
these assessments is poor. The quality of the drafts is routinely scrutinised, and the opinions of the 
PPS, together with the proposals and their RIAs are also published. However, the opinion of the PPS 
is not always requested before a Government decision. 

Principle 11: Policies and legislation are designed in an inclusive manner that enables the active 
participation of society and allows for co-ordination of perspectives within the Government. 

The need for consultation with external stakeholders is enshrined in the RoP and expressed in various 
guidelines101. Public debates must be conducted for draft proposals which would change legal matters 
significantly or when the public has a significant interest in the topic of the Law102. Public debates 
conducted by the ministries are published on their websites and on the e-government portal. Debates 
are usually held at the end of the development process for legislation and policies.  

Public consultation is defined in rules, but its scope is limited to public debate and co-operation with 
some stakeholders through Working Groups, which play an important role in developing proposals. 
While the outcome of these consultations should be included in drafts when submitted for adoption, 
information on these outcomes is often lacking. Public consultation is not conducted on all laws for 
which it should be done.  

The RoP stress the need to obtain opinions through interministerial consultation. This consultation is 
well-embedded as a procedure within the Serbian administration and happens routinely. While the RSL 
and the MoF must be consulted on all documents, the SEIO must be consulted on any proposed law. 
Other state administration bodies must be consulted when the subject matter of a draft act touches 
upon their competence103. However, many items are submitted for the Government’s agenda with 

                                                           
101

  Handbook for RIA and Guidelines for the involvement of civil society in the process of adoption of regulations, 26 
August 2014. 

102
  See also Article 41 of the Government RoP. 

103
  See also Article 46 of the Government RoP. 
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consultation deadlines shorter than foreseen in the RoP104, and there is no evidence in the sample 
legislation analysed that responses to objections on obtained opinions were provided to the 
Government in a structured way. The RoP stipulate that a series of committees should act as filtering 
bodies before the session of the Government, but no conflict resolution mechanism exists on a high 
administrative level. This hinders effective conflict resolution within the administration, since no CoG 
institution has the role of ensuring effective conflict resolution after the interministerial consultation 
process has highlighted substantial differences between ministries105. 

On the basis of the analysis above106, the baseline value for the indicator on the extent to which public 
consultation is used in developing policies and legislation is 3, while the baseline value for the indicator 
on the extent to which the interministerial consultation process occurs is 2.   

The RoP establish the rules for public consultation and interministerial consultation. Public 
consultation is limited in scope and not always applied, and information on the outcome of 
consultation is not always provided to decision makers. Interministerial consultation lacks respect 
for deadlines, and information on opinions and reasoning for rejected items is not provided to the 
Government. There is no high-level administrative mechanism for resolving conflicts between 
ministries.  

Principle 12: Legislation is consistent in structure, style and language; legal drafting requirements are 
applied consistently across ministries; legislation is made publicly available. 

Serbia works with detailed guidelines on how to structure and formulate legislation107. The legislative 
drafting methodology sets out in detail how a law should be structured108.  

Serbia has a clear procedure for the RSL in checking the quality of legislation. The RSL scrutinises all 
draft laws before they are placed on the agenda for adoption by the Government. The quality 
assurance process for the legal conformity of draft laws is well embedded in the policy development 
process. 

The indicator for measuring the ratio of staff participating in legal drafting training or mentoring over 
the past year could not be assessed, as there is no unified number of the total staff of ministries 
dealing with legislative drafting. The number of staff trained on legal drafting was 333 in 2014, double 
the number of staff trained in 2013. This demonstrates increased level of attention to improving the 
quality of legislative drafting. 

                                                           
104

  This finding is based on interviews. 
105

  This finding is based on interviews. 
106

  Conclusions are based on the analysis of legislative proposals that were examined under Principle 10. 
107

  Unified drafting methodology rules, Official Gazette No. 21/2010. See also a conclusion and methodology for drafting 
by-laws, 14 October 2010. 

108
  Clarity in the rules does not mean that there are no problems with legal drafting and translation of policies into 

legislation, as was acknowledged by staff of the RSL, the PPS and the Parliament.  
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Figure 9. Number of staff trained on legal drafting 

Source: Republic for Secretariat for Legislation. 

For the indicator on laws rejected by the Constitutional Court for legal inconsistency or 
unconstitutionality in 2014, the number was 9, half the number rejected on this basis in both 2012 (18) 
and 2013 (18). 

It was not possible to indicate the number of laws sent back to the Government by the Parliament, as 
the necessary information was not provided.  

All legal texts are available through a central online registry109. Serbia publishes consolidated versions 
of legislation (i.e. updated texts in which amendments have been integrated). The basis for this is 
provided by the Law regulating the Official Gazette110. However, consolidated texts are typically 
unofficial because official consolidation can only be done if a law explicitly requires it. In light of these 
factors, the baseline value for the indicator on the extent to which primary and secondary legislation is 
made publicly available in a centralised manner is 4. 

Quality control for legislative drafting is well embedded within the policy development process. 
Training on legal drafting has increased, and fewer laws are annulled on constitutional grounds than 
in previous years. All legislation is available electronically, but consolidated versions of laws are 
typically unofficial texts.  

Key recommendations 

Short-term (1-2 years) 

1) Ministries should develop internal rules to set out the process for policy development and legal 
drafting within the ministries. 

2) The SEIO and the MoF should jointly support line ministries in developing realistic costings for the 
most important transposition cases. The SEIO should plan and monitor transposition activities, 
taking into account the number of directives transposed. 

                                                           
109

  The electronic version of the Official Gazette. 
110

  Law on Publishing Laws and Other Regulations and Acts, Official Gazette No. 45, 22 May 2013. 

160 

333 

0

50

100

150

200

250

300

350

2013 2014



 Serbia 
Policy Development and Co-ordination 

 38 

3) The Government should develop a practice which charges high-level civil servants with resolving 
conflicts before the political-level becomes involved. 

4) The Government should submit RIAs for its draft proposals to the Parliament. 

Medium-term (3-5 years) 

5) The Parliament and the Government should ensure that consolidated texts of legislation are 
routinely compiled when a law is amended.  

6) The Government should broaden its approach to consultation with external stakeholders and do 
the consultation at the beginning of and during the development process for both policies and 
legislation. 

7) The Government should evaluate its approach to RIAs and assess, inter alia, how by-laws might be 
integrated into the practice of policy analysis, how consultation of external stakeholders could be 
strengthened and how the overall quality of the analysis could be improved.  

8) Line ministries should provide costing assessments for all EU transpositions, and the quality of 
these costings should be assured by the SEIO and the MoF. 



Serbia 
Public Service and Human Resource Management 

 

39 
 

 
  

3 
Public Service and 
Human Resource 
Management 



 Serbia  
Public Service and Human Resource Management 

40 
 

PUBLIC SERVICE AND HUMAN RESOURCE MANAGEMENT 

1. STATE OF PLAY AND MAIN DEVELOPMENTS: 2014- APRIL 2015 

1.1. State of play  

The horizontal scope of the Law on Civil Service (CSL) is narrow and does not classify as civil servants a 
large group of public sector employees who, based on their functions, would merit civil service status 
protection as established under the CSL. The way that distinctions are drawn between senior public 
servants and political appointees, and the tendency to use acting positions as permanent public 
servants also leave room for ambiguity. 

The legal framework, policies and institutional guidelines are in place, despite some challenges in 
implementation, to ensure a professional public service. However, the central co-ordination unit, the 
Human Resource Management Service, is not accountable to the Minister responsible for public 
administration, and thus lacks the authority to ensure the consistent implementation of the civil 
service legislation across the administration. 

Considerable potential exists for using non-transparent criteria both in both recruitment for and  
termination from public service employment. Given the history of patronage in the Serbian public 
administration, the legislation does not fully protect the principles of merit-based recruitment and 
termination, as promised in the declaratory articles of the CSL. 

In 2014, the politicisation of the senior public service persisted. It included the appointment of acting 
officials, the high number of dismissals after a change of the Government and legal inconsistencies in 
the selection process. The latest amendments to the CSL make it possible to end the practice of using 
acting officials to politicise the public service, but this process has to be carefully monitored in 2015. 

The public service salary structure is transparent, fair and based on a job classification system. 

Despite the good training methodology developed by the central co-ordination unit, the cross-sector 
training of generic competences and courses needs additional funding, given that the proportion of 
public servants that benefits from the annual training programme is very low. Performance appraisal is 
carried out in all public authorities, but only as a paper exercise. 

The ethical legal framework is mostly in place, including a variety of legislative measures that prevent 
corruption and encourage integrity in the public administration. The Anti-Corruption Agency (ACA) has 
resources to monitor compliance, but it lacks the authority to enforce specific measures, such as the 
implementation of integrity plans and measures relating to recruitment processes. 

1.2. Main developments  

In September 2014, the Parliament adopted amendments to the CSL, the Law on Salaries of Civil 
Servants and Other Employees in State Administration, and the Law on State Administration (LSA)111. 
There have also been changes to the Decree on Classification of Job Positions and the Criteria for Scope 
of Work Development in Civil Service112. 

The Law on Amendments to the CSL includes new measures governing professional development, 
internship and provisions for advertising vacancies and public competitions. It also provides for the 
reduction of political influence by the appointment of acting officials, by prohibiting the conversion of a 
temporary contract into a permanent one.  

                                                           
111

  Official Gazette No. 99/2014. 
112

  Official Gazette No. 84/2014. 
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The amendments to the LSA have converted the position of head of a district into a political 
appointment. The job tenure of this official is linked to the term of office of the government in power. 
The justification for this change is that such posts are political in character because the officials must 
co-operate with mayors and that few professional tasks are performed by these regional officials. 

The Law on Amendments to the Law on Salaries in State Authorities and Public Institutions, and the 
Law on Amendments to the Law on Salaries of Civil Servants and General Civil Employees, include 
minor amendments relating to seniority pay in state authorities. 

A new Law for Whistle Blower Protection was adopted in November 2014113. 

  

                                                           
113

  Official Gazette No. 128/2014. 
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2. ANALYSIS  

This analysis covers the seven Principles of the public service and human resource management (HRM) 
area, grouped under two key requirements114. For each key requirement, baseline values are provided 
for the indicators of the monitoring framework of the Principles. The Principles cover all relevant 
elements related to public service: scope of the public service and legal framework; professionalism of 
public service in recruitment, training, performance appraisal; a fair and transparent salary system, and 
promotion of integrity as well as prevention of corruption.  

2.1. Key requirement: The scope of public service is clearly defined and applied in practice so 
that the policy and legal framework and institutional set-up for professional public service is 
in place. 

Baseline values 

The scope of the public service115 is examined through three qualitative indicators that refer to the 
scope covered by the legislation, the coherence and professionalism of the policy and legal framework 
and the institutional set-up enabling consistent cross-organisational HRM practices.  

The policy and legal framework are defined and in line with most administrative law principles116. The 
main challenges reflecting the baseline values are the following: the scope of the public service is 
narrow; the way in which the boundaries between senior public servants and political appointees are 
set and the use of acting officials to fill senior positions does not safeguard the principle of merit; the 
central co-ordination unit is not accountable to the minister responsible for public administration and 
has limited authority to ensure the implementation of the legislation in a coherent manner across the 
public service; the central Civil Service Registry is not fully operational to support the strategic 
workforce planning, management and monitoring of HRM practices in the public service. 

                                                           
114

  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, pp. 40-56. 
115

  In The Principles of Public Administration and in the Baseline Measurement:  

 The narrow horizontal scope of public service is applied, covering: i) ministries and administrative bodies reporting 
directly to the Government, Prime Minister or Ministers, i.e. the civil service strictly speaking; ii) administrations of the 
Parliament, the President and the Prime Minister; iii) other administrative bodies at the level of the central 
administration if they are included in the scope of the public service in terms of the public/civil service law and they 
exercise public authority conferred by public law and are responsible for safeguarding the general interests of the 
state or other public bodies; iv) independent constitutional bodies reporting directly to the Parliament. 

 The material scope of public service means that the law on public/civil service establishes all general provisions 
relevant to the employment relations of public servants and management of public service, such as the scope and 
principles of the civil service; classification; recruitment and selection, including of civil servants in senior managerial 
positions; rights and obligations of civil servants, including the integrity system; remuneration (main principles and 
components of salary system); professional development, including performance appraisal, training, mobility and 
promotion; disciplinary procedures, including suspension of the civil service relationship; termination of employment, 
including demotion and redundancy; management and central co-ordination of the civil service. 

 The vertical scope of public service means that the law on public/civil service clearly determines the upper and lower 
division line between political appointees, public servants and support staff. 

116
  Openness and transparency, accountability, efficiency and effectiveness, SIGMA (2014), The Principles of Public 

Administration, OECD Publishing, Paris, p. 45. 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=41.
http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=41.
http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=41.
http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=41.
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 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

1 
Extent to which the scope of public service 
is adequate, clearly defined and applied in 
practice. 

2014 3 

2 

Extent to which the policy and legal 
framework for professional and coherent 
public service is established and 
implemented. 

2014 4 

2 
Extent to which the institutional set-up 
enables consistent HRM practices across 
the public service. 

2014 2 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 1. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 1: The scope of public service is adequate, clearly defined and applied in practice. 

Primary legislation on public service is governed by several articles of the Constitution117, the Law on 
State Administration/LSA (2005)118, the Law on Civil Service/CSL (2005) (which was amended for the 
seventh time in 2014)119 and Law on Salaries of Civil Servants and Other Employees (2006) (amended 
for the sixth time in 2014)120. 

                                                           
117

  Constitution of Serbia, Articles 6, 53, 60 and 136. 
118

  The LSA, Official Gazette No. 79/2005, 101/2007, 95/2010, 99/2014. 
119

  The Law CSL, Official Gazette No. 79/2005, 81/2005, 83/2005, 64/2007, 67/2007, 116/2008, 104/2009, 99/2014. 
120

  The Law on Salaries of Civil Servants and Other Employees, Official Gazette Nos. 62/2006, 63/2006. 115/2006, 
101/2007, 99/2010, 108/2013, 99/2014. 
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The scope of the civil service, based on the CSL and related by-laws, is narrow. It applies to 23 728 civil 
servants, representing 6.4% of the public sector employment121 (375 068 in 2014) and 0.8% of the total 
labour force122 (2 966 838 in 2013)123. Many employees in certain state authorities, such as the Ministry 
of Interior (which has more than 47 000 public employees), customs and tax service, and prison service, 
perform functions comparable to civil servants’, but the special legislation under which they work is 
not based on the principles of the CSL. As a result, many employees exercising public authority and 
responsibility for safeguarding the general interests of the state do not have civil service status. The 
definition of a civil servant is linked to the institution124 and not to the type of functions performed125.  

Figure 2. Employment in the civil service as a percentage of the labour force and of public sector 
employment, 2012-2014 

 

 

Source: Statistical Office of the Republic of Serbia, Ministry of Public Administration and Local Self-Government  

Figure 3. Public sector employment as a percentage of the labour force, 2012-2013 

 

                                                           
121

  The public sector employment includes employed persons in the following sectors of activities: public administration, 
defence, compulsory social security, education, human health and social work activities. 

122
  The labour force includes country’s working age population that engages actively in the labour market, either by being 

employed or unemployed. 
123

  Statistical Office of the Republic of Serbia, MPALSG. 
124

  The CSL, 79/2005, Article 2. 
125

  SIGMA (2014); The Principles of Public Administration, OECD Publishing, Paris, p. 44: “positions with public authority to 
exercise powers conferred by public law and with responsibility for safeguarding the general interests of the state or 
other public bodies”. 

0.8 0.8 

0.0 

6.6 6.6 
6.4 

 0

 1

 2

 3

 4

 5

 6

 7

2012 2013 2014

Employment in
the civil service as
a percentage of
the labour force

Employment in
the civil service as
a percentage of
public sector
employment

% % 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=45.
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Source: Statistical Office of the Republic of Serbia, Ministry of Public Administration and Local Self-Government  

Regarding the vertical scope of the public service and the determination of the boundaries between 
the public service and political appointments:  

1) the LSA establishes a distinction between political posts (e.g. state secretary126), whose incumbents 
are appointed and dismissed at the will of the minister, and administrative posts; 

2) the CSL differentiates between appointed positions (state secretaries; assistant ministers; directors 
and deputy directors of government services; directors, deputy and assistant directors of special 
organisations within the service of government)127 whose selection process is supervised by the 
High Civil Service Council128, and executive positions129. However, this distinction is blurred by the 
LSA because the Government appoints assistant ministers and the secretaries of ministers for a 
period of five years at the proposal of the minister, in accordance with CSL130. These positions thus 
have an ambiguous status, being classified formally as civil servants but in practice they are 
political appointees for a fixed term131.  

At the lower level of the hierarchy, the distinction between civil servants and support staff is clearer, 
since government employees are defined by the type of functions they perform, which consist of 
supporting, supplementary and technical work for the state authority132. 

Regarding the material scope of the public service, the CSL and its by-laws cover all relevant areas, in 
line with the Principles133. 

                                                           
126

  The LSA, 79/2005, Article 24. 
127

  The CSL, 79/2005, Article 34. 
128

  The CSL, 79/2005, Articles 164-169. 
129

  The CSL, 79/2005, Articles 35-43. 
130

  The LSA, 79/2005, Articles 26 and 27. 
131

  According to the MPALSG, of the 18 people appointed to these positions in 2014, all passed the appropriate selection 
process. This is comparable to the process for executive positions, including tests, case studies and an interview with 
the selection committee. Of the 18, 17 were ranked first and one was ranked second on the shortlist of the respective 
recruitment process. 

132
  The CSL, 79/2005, Article 2. 

133
  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, p. 44. 
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The major concern regarding the practical application of the scope is the use of acting officials in senior 
public service positions and retaining them permanently in these positions. The CSL does allow for 
discretionary action of this kind, but several amendments to the legislation have been proposed 
unsuccessfully to close this gap in the past134. Recent amendments passed in 2014 are more 
promising135 (see below), but the first results will be seen only in 2015 because the respective 
provisions are being implemented only from 19 March 2015. 

The factors above account for a baseline value of 3 for the indicator on the scope of public service. 

The horizontal scope of the public service is limited, leaving many employees exercising key state 
functions without the status of civil servant. Some conflicts remain, concerning the way in which the 
boundaries between senior public servants and political appointees are set and the use of acting 
officials to fill senior positions on a quasi-permanent basis. 

Principle 2: The policy and legal framework for a professional and coherent public service is 
established and applied in practice; the institutional set-up enables consistent and effective human 
resource management practices across the public service. 

Several policy documents mention the public service and its values: the Public Administration Reform 
(PAR) Strategy approved in January 2014, the Action Plan for PAR Strategy Implementation 2015-
2017136, the Strategy on Professional Development of Civil Servants 2013-2015, adopted in 2013, and 
the document on National Priorities for International Assistance in the Republic of Serbia for the period 
2014-2017. These policy documents are implicitly in agreement with the European administrative law 
principles137. They also mention explicitly some public service core values, especially the principle of 
ensuring that recruitment and promotion are based on merit. Moreover, one objective of the PAR 
Strategy is to establish a transparent and equitable public service salary system as an exemplar for 
salary systems in other parts of the public employment system. 

The Ministry of Public Administration and Local Self-Government (MPALSG) is the political institution 
responsible for the public service and in charge of policy design in the area of state administration. It 
drafts the legislation related to public administration and public service. The Ministry also drafted the 
PAR Strategy, which gives it a leading role in monitoring and evaluating the implementation of the 
Strategy. Finally, the monitoring of the CSL implementation is the responsibility of the Administrative 
Inspectorate, which is subordinate to the MPALSG. 

Although the central co-ordination unit for public service, the Human Resources Management Service 
(HRMS), does not have policy making powers, it is assigned an important role as facilitator of HRM 
processes. Its competences include advertising vacancies for internal competition and supporting and 
monitoring competition procedures at the executive level. It also prepares the Annual Human 
Resources (HR) plan for the Government, keeping track of the implementation of HR plans of state 
administrative authorities. In addition, it maintains the Civil Service Registry, prepares and conducts 
training programmes, and assists the High Civil Service Council (HCSC) and the Government’s Appeals 
Commission. The co-ordinating role of the HRMS includes publication of handbooks and guidelines to 
better implement the CSL and several by-laws, as well as bilateral contacts with HR managers in public 
bodies. However, because the HRMS is not accountable to the MPALSG but to the Secretariat of the 
Government, and has only formal communication with the MPALSG, it does not have the authority to 
ensure that public service legislation is implemented consistently across the administration. 

                                                           
134

  Amendments to the CSL, 67/2007, 116/2008 and 104/2009. 
135

  Amendments to the CSL, 99/2014, Articles 67a, 67b; transitional provisions: Articles 30[s2], 31 [s2]. 
136

  Approval has been delayed, due to comments from SIGMA and the EC that have caused considerable reconsideration 
of the issue, and also to contributions of the relevant bodies and organisations of the Republic of Serbia at the first 
meeting of the Special Group on Public Administration Reform, 23 and 24 October 2014, p. 3. 

137
  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, p. 45: reliability, predictability, 

openness, transparency, accountability, efficiency and effectiveness. 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=45.
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The HRMS is in charge of the Civil Service Registry, but its data is not used to manage and monitor the 
system. It is conceived of as an instrument to help different authorities manage their human resources, 
but individual authorities normally use their own registry or database for that purpose. The data is 
updated by the state authorities and the HRMS monitors it. But it has not been effective so far in 
getting the state authorities to update the information in the Registry in a timely fashion.  

Public service legislation undergoes continuous amendments, which reduce the stability and 
predictability that a legal system should provide. 

Oversight of the implementation of the CSL is carried out by the Administrative Inspection, which lacks 
the resources to inspect the sheer number of public sector organisations. The Inspection has 24 
inspectors, including the director and assistant director, and is responsible for inspecting 40 000 
organisations. This is clearly not manageable, and some areas are not inspected in full. For instance, 
the timeliness and accuracy of information in the Civil Service Registry was not inspected in 2014. 

The factors led to values of 4 and 2 respectively for the indicators which assess the policy and legal 
framework, and the institutional set-up for a professional and coherent public service. 

The legal framework, policies and institutional set-up are in place, but some challenges remain in 
ensuring a professional public service. The central co-ordination unit, the HRMS, as it is not 
accountable to the Minister responsible for public administration, lacks the authority to ensure the 
implementation of the legislation in a coherent manner across the public service.  

Key recommendations 

Short-term (1-2 years) 

1) The Government should review and reform the current institutional set-up in charge of public 
service. Enhancing its capacity to manage and consistently implement the legislation on the civil 
service could help to clarify the roles and competences of the Ministry responsible for public 
administration and the HRMS. 

2) The HRMS, in co-ordination with the MPALSG, Ministry of Finance and Administrative Inspection, 
should require public authorities to update information in the Civil Service Registry. 

Medium-term (3-5 years) 

3) The Government (MPALSG and MoF) should make sure the Civil Service Registry is interoperable 
both with the new salary registry and other relevant registries, to ensure accuracy and avoid 
duplication of data.  

4) The MPALSG should increase the Administrative Inspection’s capacity to monitor implementation 
of the CSL. 

5) The MPALSG should conduct a comprehensive assessment of the implementation of the civil 
service reform to identify the real impact of the legal framework and the HRM practices, and to 
improve accordingly the legislation, institutional set-up and implementation practices. 

2.2. Key requirement: Professionalism of public service is ensured by good managerial 
standards and practices of human resource management practices. 

Baseline values 

Professionalism is examined through 8 qualitative and 16 quantitative indicators that refer to merit-
based recruitment and termination of employment in the public service, including senior public 
servants. It also implies a fair and transparent salary system, professional development and appraisal 
of public servants, and measures for promoting integrity and preventing corruption in the public 
service. 
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The main challenges, which are reflected in the baseline values, are the following: the recruitment 
regulations weaken the commitment to merit-based recruitment and selection of public servants in 
practice; a considerable number of senior public servants have been appointed as acting officials 
without any competitive procedures and respect for merit criteria; the salary system, which is based on 
a job classification structure, is transparent but lacks some fairness; training strategies and plans exist 
but training does not reach all public servants; performance appraisal needs to realise its potential by 
converting a formal exercise into a real process that is implemented in accordance with good practice 
standards; although there are many anti-corruption measures in place, the perception of corruption is 
still high in the country; disciplinary procedures are adequately regulated and without major problems 
in implementation. 

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

3 
Extent to which the recruitment of public 
servants is based on the merit principle in all 
its phases. 

2014 3 

3 
Extent to which the termination of 
employment of public servants is based on 
merit. 

2014 3 

4 

Extent to which political influence on the 
recruitment and dismissal of senior 
managerial positions in the public service is 
prevented. 

2014 2 

5 
Extent to which the remuneration system of 
public servants is fair and transparent and 
applied in practice. 

2014 4 

6 
Extent to which the training system of public 
servants is in place and applied in practice. 

2014 3 

6 
Extent to which the performance appraisal 
system of public servants is in place and 
applied in practice. 

2014 3 

7 
Extent to which the integrity and anti-
corruption system of the public service is in 
place and applied in practice. 

2014 3 

7 

Extent to which the disciplinary procedures 
against public servants are established to 
promote individual accountability and avoid 
arbitrary decisions. 

2014 4 

Quantitative 

3 
Annual turnover of civil servants at the level 
of central administration. 

2014 3.56% 

3 
Turnover of civil servants at the level of 
central administration within six months of a 
change of Government. 

2014 867 

3 
Percentage of vacant positions filled by 
external competition in the civil service at 
the level of central administration. 

2014 82.9% 
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 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

3 
Percentage of vacant positions filled by 
internal competition in the civil service at 
the level of central administration. 

2014 17.1% 

3 
Percentage of women in the civil service at 
the level of central administration. 

2014 Not 

available138 

3 
Percentage of women in senior managerial 
positions in the civil service at the level of 
central administration. 

2014 26.8%139 

3 

Percentage of civil servants at the level of 
central administration by different ethnic 
origin in relation to the general ethnic 
division in the country based on the latest 
census. 

2014 Not 

available 

4 
Annual turnover of senior managerial civil 
servants at the level of central 
administration. 

2014 Not 

available 

4 
Turnover of senior managerial civil servants 
at the level of central administration within 
six months of a change of government. 

2014 29 

4 

Percentage of vacant senior managerial 
positions at the level of central 
administration filled by external 
competition. 

2014 5.1% 

4 
Percentage of vacant senior managerial 
positions at the level of central 
administration filled by internal competition. 

2014 1.2% 

5 

Ratio of average annual compensation of 
central government senior and junior 
professionals to compensation of tertiary-
educated workers. 

2014 Not 
available 

5 
Ratio of average annual compensation of 
central government senior public servants to 
compensation of tertiary-educated workers. 

2014 Not 
available 

7 
Transparency International Corruption 
Perception Index – the country score. 

2014 41140 

 
7 

Citizens’ perception of the integrity and 
trustworthiness of the public service. 

2014 Not 

available 

                                                           
138

  “Not available” means that the respective data was not provided to SIGMA by the administration.  
139

  According to the HRMS. 
140

  This is on a scale of 0-100. 
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 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

7 
Number of public servants who have been 
criminally convicted of corruption crimes. 

2014 Not 

available 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 4. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 3: The recruitment of public servants is based on merit and equal treatment in all its phases; 
the criteria for demotion and termination of public servants are explicit. 
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The process for filling a vacancy is regulated by primary and secondary legislation141 and operates for 
all the vacancies that have been approved in the annual personnel plan. There are distinct processes 
for executive (the level below senior public servants) and appointed positions (for senior public 
servants). The number of external competitions was reduced from 648 in 2013 to 97 in 2014142 as a 
consequence of the 1:5 replacement ratio imposed by the Government143. 

The professionalisation of public servants by merit recruitment is protected under the CSL144.  The 
legislation, however, has several provisions that undermine the objectivity of the process. First, the 
appointing authority has considerable discretion in deciding when to apply secondment, transferral, 
internal competition or public competition 145 . This provision reduces the transparency of the 
recruitment process. Second, rules for promotion and public competition are the same, i.e. a Selection 
Committee established by the appointing authority assesses the candidates through different 
elimination stages. This process is not appropriate for a system that has been infiltrated by patronage. 
The Selection Committee is basically formed by in-house staff, since it has at least three members and 
only one of them is required to be from the HRMS. Furthermore, the legislation does not specify clearly 
the qualifications required of the Selection Committee members. In addition, the appointing authority 
may select any one of the shortlisted candidates, even though the shortlist includes three candidates in 
a ranking order. The appointing authority thus has an additional chance to exert influence in a non-
transparent way. The average number of candidates per vacancy from external competition was 10 in 
2014 (30 in 2013). One external competition for the Ministry of Finance attracted an extraordinarily 
high number of candidates146 (8 000 candidates for 17 vacancies, i.e. 471 candidates per vacancy). The 
average number of candidates competing in an internal competition is far lower (3 in 2014). 

In addition, two options allow direct recruitment outside the regular merit procedure: the recruitment 
of temporary employees and personnel “under contract” (on service contracts). Temporary positions 
are normally not publicly advertised and such advertisements are not mandated. There were 1 277 
such contracts in the core state administration in 2014. Contracted personnel, moreover, are directly 
hired to fill positions that do not formally exist in the Rulebook on Internal Organisation and Job 
Systematisation, even though they can perform public service tasks. 

Public servants have clear rights to appeal against recruitment processes to the Government Appeals 
Board. In 2014, 10.2% of all 2 575 appeals were related to recruitment147, primarily to procedural 
violations, incompleteness of the application or selection of a candidate who was not the first in the 
ranking. The Board may ask the appointing authority to give better justification for the decision, but 
this alone will not change discretionary patterns of recruitment in executive positions. 

Termination of employment or reassignment of the public servant can be caused by a reorganisation, 
which implies the abolition of the position148 and/or a final decision of “unsatisfactory” in the 
extraordinary performance appraisal149 (3 cases in 2013)150. These provisions can lead to a certain 
degree of arbitrariness, since the protection of public servants is relatively weak. In 2014, six months 

                                                           
141

  Numbers and dates: the CSL, 79/2005; “Rulebook on Internal Organisation and Systematisation of Working Posts”; 
Authorities’ personnel plans; Regulation on Conducting an Internal and Public Competition for Occupying Working 
Posts in State Authorities; “Rulebook on Professional Qualifications, Knowledge and Skills Tested in a Selection 
Procedure, Method of Their Verification and Criteria for the Selection for Working Posts”. 

142
  MPALSG. 

143
  The World Bank Group – Serbia Partnership. Programme Snapshot. October 2014, p. 4. 

144
  The CSL, 79/2005, Articles 9, 11. 

145
  The CSL, 79/2005, Articles 49. 

146
  MPALSG. 

147
  The Government Appeals Board. Annual Report 2014. 

148
  The CSL, 79/2005, Article 77. 

149
  The CSL, 79/2005, amended this article in 9/2014, Article 78. 

150
  Contributions of the relevant bodies and organisations of the Republic of Serbia for the first meeting of the Special 

Group on Public Administration Reform, 23 and 24 October 2014, p. 29. 
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after the change of government, public service employment was terminated in 867 cases (none of 
them as a consequence of performance appraisal results). These terminations resulted in 643 appeals, 
which accounted for 25% of the 2 575 total appeals. Of those appeals, 606 were related to the 
termination of employment with the right to a special pension. It is difficult to link those appeals to the 
number of dismissals, since the data from the Government Appeals Board covers the period from 1 
September 2013 to 31 August 2014. 

All these factors influence the values of the qualitative indicators on objective and merit-based 
recruitment and termination of employment of public servants, each of which is 3.  

The potential for using non-transparent and merit-based criteria in the recruitment and termination 
of public service employment is considerable. Given the tradition of patronage, legislation alone is 
not sufficient to safeguard the principle of merit.  

Principle 4: Direct or indirect political influence on senior managerial positions in the public service is 
prevented. 

Senior managerial positions are regulated by the CSL151. Their number was 355 in 2014 (down from 378 
in 2012)152. The law stipulates mandatory recruitment by internal or public competition for senior 
managerial positions and establishes special professional requirements that potential candidates have 
to meet in order to apply for these positions. These requirements were updated in 2014153. However, 
at the same time, the regulations did allow for political influence over senior staffing in 2014. First, the 
former CSL allowed the appointment of an acting official (on a temporary basis) to a senior position for 
an indefinite period of time. This is expected to change with the amendments of 2014. Second, any 
member of the Selection Commission appointed by the High Council of Civil Service has the right to 
veto any candidate. The influence of the representative of the recruiting body may thus be decisive 
when shortlisting the candidates. Furthermore, the Minister may refuse all of the three shortlisted 
candidates. In contrast to past practice, under the recent amendments of the CSL154, the Minister 
cannot propose an acting official for appointment, and the HRMS is required to announce a new public 
competition. An eliminated candidate cannot appeal to the Government Appeals Board and is limited 
to initiating an administrative dispute against an unfair decision. 

The numbers show that the turnover of senior public servants is high, possibly because of the change 
of government155. In 2014, 247 out of 355 recruitment cases were non-merit based (69.6%). The 
percentage is a little higher than in 2013, when the percentage of non-merit based appointments was 
63% and 64% respectively for ministries and government services156. Non-merit based appointments 
consist of the appointment of an acting senior official, which has been one of the major concerns of 
politicisation in the senior civil service157. Furthermore, the average number of candidates per vacancy 
(3) is low in internal competitions158. This could be explained by mistrust of the system or by the 
requirement to account for nine years of experience after graduation. 

Several unsuccessful attempts have been made in the past to close this loophole of non-merit-based 
recruitment through the appointment of acting officials159. Recent amendments enacted in 2014 are 
more promising160. According to the amendments, acting senior public servants are appointed for a 
                                                           
151

  The CSL, 79/2005, Article 34. 
152

  MPALSG. 
153

  The CSL, 79/2005; the CSL, 99/2014, Article 45. 
154

  The CSL, 99/2014, Article 72. 
155

  There were Parliamentary elections in April 2014. 
156

  MPALSG. 
157

  Contributions of the relevant bodies and organisations of the Republic of Serbia for the first meeting of the Special 
Group on Public Administration Reform, 23 and 24 October 2014, p. 15. 

158
  No data are available on the average number of candidates for external positions. MPA. 

159
  Amendments to the Civil Service Law, 67/2007, 116/2008 and 104/2009. 

160
  Amendments to the Civil Service Law, 99/2014, arts. 67a, 67b. Transitional provisions: arts. 30[s2], 31 [s2]. 
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limited duration of six months (nine months at the most). After this period, the appointing authority 
must organise a competition to fill the vacancies and appoint a managerial public servant. Between the 
approval of the amendments and February 2015, 55 procedures have been initiated to appoint acting 
officials through competition161. The final deadline, according to the latest amendments of the CSL, is 
September 2015, which may not be realistic. In any case, this provision should theoretically allow for 
overcoming the problem of directly appointing a senior public servant without competition.  

The legislation’s stipulations on termination of senior public servants are not clear cut. The amended 
CSL162 states that the appointing authority may dismiss a senior public servant if, at the time of his or 
her appointment, there was a “serious disturbance” in the operation of the state body he or she 
managed. The legislation does not give clear guidelines as to what this might refer to. Six months after 
the last change of government in 2014, the employment of 29 senior public servants was terminated163, 
which can be interpreted as a failure to respect objective criteria. According to the MPALSG, most of 
the 29 individuals remained in public service, but at a lower level (no definitive data is available) and 
their salary was progressively reduced over a three-year period from the salary level of the higher 
grade to that of the new grade. 

Given the serious concerns over recruitment and termination procedures of senior public servants, the 
final value for this qualitative indicator is 2. 

In 2014, politicisation of the senior public service persisted, in the appointment of acting officials, 
the high number of dismissals that followed the change of government and the legal inconsistencies 
in the selection process. New arrangements have been made to end the ongoing use of acting 
officials as a form of politicisation, but this process must be carefully monitored in 2015. 

Principle 5: The remuneration system of public servants is based on the job classification; it is fair and 
transparent. 

The salary system is regulated by the 2007 Law on Salaries of Civil Servants and General Service 
Employees. The present system is formally homogeneous and transparent, as most of the allowances 
of the previous system have been integrated into the basic pay scale, which currently accounts for 
about 75% of the total. Nevertheless, salaries have generated a considerable number of appeals (16.1% 
of all appeals are related to a salary decision). Of those, 59.6% are related to the classification and 
determination of the coefficient164. 

In addition, the performance appraisal system has had severely dysfunctional consequences for the 
salary policy. As a result of “good” performance, most public servants are entitled to “horizontal” 
advancement (salary steps), which puts unsustainable pressure on the payroll. The Ministry of Finance 
has limited this practice by capping the annual percentage of staff who receive these increases at 20%. 
This in turn has encouraged discretionary awards of salary steps, since no transparent process is in 
place to identify the 20% selected as beneficiaries. Sometimes the managers make a proposal based on 
an internal quota, which is distributed evenly among departments. In other organisations, the 
application of quotas is done alternately, in an attempt to cover all public servants over the years. 
Furthermore, the Budget Law banned performance bonuses for 2014, unless the agency had its own 
revenue to pay them. If no clear criteria are established to determine the variable elements of salary, 
applicable to all public servants in the primary public service legislation, the salary system cannot be 
transparent and fair. According to the Ministry of Finance, the previous system will no longer be 
applied in 2015, since no budgetary appropriation will be available to grant these salary steps even to 
20% of public servants.  

                                                           
161

  Data provided by the HRMS. 
162

  The CSL, 79/2005; CSL, 99/2014, Article. 78. 
163

  MPALSG. 
164

  Appeals Board. Annual Report 2014. 
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A draft policy “Transparent and Fair: Wages and Salaries System Reform” is under discussion to 
harmonise the salary policy of public servants with that of other public sector employees165. The 
introduction of a centralised payroll system should enhance the transparency and fairness of the whole 
system. 

The average monthly salary of all public servants is RSD 47 287 (EUR 391.5), somewhat lower than the 
average salary in the economy as a whole (RSD 49 970, or EUR 414.2166). The compression rate is 7:1. In 
recent years, senior public service positions have lost purchasing power. 

The transparent salary system based on job classification, which displays some lapses in fairness across 
the public service, results in a value of 4 for this indicator. 

The salary structure for public servants is transparent, fair (with minor inconsistencies) and based on 
a job classification system. 

Principle 6: The professional development of public servants is ensured; this includes regular training, 
fair performance appraisal, and mobility and promotion based on objective and transparent criteria 
and merit. 

The HRMS is entrusted with the training on horizontal issues for all public servants in the CSL. It has 
submitted 9 professional development programmes to the government since 2007, with contributions 
from all state bodies. The annual training programme is derived from a training needs analysis based 
on several sources. These include requests from individual authorities, analysis of strategic documents, 
new regulations that may require training, and appraisal reports. Evaluation forms from trainees and 
an electronic survey sent to all public servants are also considered. 

In the recent amendments to the CSL in 2014, the competences of training were changed. General 
programmes for professional training are now approved by the MPALSG and delivered by HRMS. 
Training programmes on EU issues will be led by the SEIO. The HRMS can provide international 
programmes that SEIO agrees upon with the HRMS.  

In 2014, the HRMS and SEIO trained 3 798 public servants, a number that had progressively fallen over 
three years (with 5 541 trainees in 2012 and 4 139 trainees in 2013). This reduction in training can be 
explained by at least three factors: a) the Law on Public Procurement that entered into force in April 
2013 has slowed down the process and made it impossible in some cases to find trainers; b) the 
decision that training contracts could only be concluded according to the Law on Budget System167; c) a 
steady reduction of donor support 168 . The training budget of the HRMS and SEIO fell from  
RSD 4 873 000 (EUR 39 950) in 2012 to RSD 4.3 million (EUR 35 250) in 2014. 

                                                           
165

  Contributions of the relevant bodies and organisations of the Republic of Serbia for the first meeting of the Special 
Group on Public Administration Reform, 23 and 24 October 2014, p. 49. 

166
  www.tradingeconomics.com/serbia/wages. A substantial decrease in the average salary took effect in January 2015 

(RSD 39285 – EUR 325.5). 
167

  Human Resource Management Service. 
168

  The proportion of donor support decreased from 55% of the HRMS training budget in 2011 to 30% in 2013. 

http://www.tradingeconomics.com/serbia/wages
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Figure 5. Training of civil servants, 2012-2014 

Source: Human Resource Management Service, Serbia European Integration Office. 

This level of training cannot satisfy public servants’ statutory right169 to training. Fewer than 10% of 
public servants a year are able to take the courses the HRMS offers. The HRMS surveys participants’ 
satisfaction in the training courses and evaluates the outcome of the trainings, but no evaluation has 
yet been made of the impact of training. Training has not yet been made a part of the appraisal system, 
since training needs are not a consequence of performance appraisal. Furthermore, no public servant 
graded as “unsatisfactory” has been referred to training between 2007 and 2013170. 

Performance appraisal is carried out annually by immediate supervisors in most state authorities. Past 
figures171 show an inflation of appraisal grades, and more than 80% of public servants are appraised as 
very good or exceptional. A lack of data made it impossible to track the trend for 2014. This practice 
indicates that the current system is largely irrelevant and is essentially only an exercise on paper. In 
addition, the performance appraisal has some dysfunctional consequences. As a consequence of “good” 
performance, most public servants are entitled to “horizontal” advancement (salary steps), which puts 
unsustainable pressure on the payroll (see more under Principle 5).  

Appraised public servants have the right to appeal their grade. The Government Appeals Board 
registered a total of 112 appeals (4%) of performance appraisals from 1 September 2013 to 31 August 
2014. 

Given that the professional development and appraisal of public servants functions formally, despite 
some practical concerns, the baseline value for each of the respective qualitative indicators is 3. 

Despite the HRMS’ good training methodology, the cross-sectoral training of generic competences 
and courses is insufficiently funded, and the proportion of public servants that the Annual 
Programme reaches is very low. Performance appraisal is carried out in all public authorities, but 
only as a paper exercise. 

                                                           
169

  The CSL, 79/2005, Articles. 10, 96. 
170

  Contributions of the relevant bodies and organisations of the Republic of Serbia for the first meeting of the Special 
Group on Public Administration Reform, 23 and 24 October 2014, p. 28. 

171
  SIGMA (2014), Assessment of Serbia, OECD Publishing, Paris. 
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Principle 7: Measures for promoting integrity, and preventing corruption and ensuring discipline in 
the public service are in place. 

A new key development in 2014 was the adoption of the Law on Whistle Blower Protection172. In 
addition, ACA disseminated a “Rulebook on Protection of Persons who Declare Corruption”, which 
provides a procedure for reporting corruption cases on its website. 

Conflicts of interest for public servants are regulated in the CSL and in the Law on the ACA173. The HCSC 
adopted the Code of Conduct for public servants in 2008. Awareness of this Code is limited, and most 
state authorities have developed their own codes.  

The ACA is responsible for preventing conflicts of interest in the public administration. It is also charged 
with monitoring implementation of the National Anti-Corruption Strategy, developing guidelines for 
state authorities’ integrity plans, monitoring asset declarations (for public officials only, not civil 
servants) and co-ordinating the work of state institutions in fighting corruption. 

In 2014, 2121 institutions (47%) complied with the legal obligation to draft an integrity plan, which is 
monitored by the ACA174.  

These measures have not greatly influenced the public perception of corruption. Serbia’s value of 
41/100 (with a value of 0 meaning “highly corrupt” and 100 “highly clean”) in the Corruption 
Perception Index of Transparency International (TI) gives it a ranking of 78/175175. 

The legislation sets out a clear system of disciplinary procedures for minor and serious violations of 
duty, in accordance with the Principles176. The process for disciplinary action and sanctions are fair 
according to the legislation, and managed by a disciplinary committee177. Disciplinary action against 
senior public servants is carried out by the HCSC. In the event of a complaint of unfair treatment, those 
occupying senior positions must initiate an administrative dispute. 

Based on the above analysis, the value of the integrity indicator is 3 and the value of the disciplinary 
indicator is 4. 

The ethical legal framework is largely in place, with a number of legislative measures that prevent 
corruption and encourage integrity in public administration. The ACA has the resources to do the 
monitoring but not the powers to enforce sanctions in the case of specific measures. These include 
the implementation of integrity plans governing recruitment processes. The disciplinary procedures 
are adequately regulated, without major problems of implementation. 

Key recommendations 

Short-term (1-2 years) 

1) The MPALSG, in co-operation with the HRMS, should support and monitor the implementation of 
merit-based recruitment, in accordance with the amendments to the CSL. It is also tasked with 
developing guidelines and delivering targeted training to selection committees. 

2) The Administrative Inspection should review the implementation of the CSL regarding acting senior 
civil servants and ensure that the spirit of the law is respected. 

                                                           
172

  The Law 128/2014 on Whistle Blower Protection. 
173

  The Law 97/08 on the Anti-corruption Agency, section III. 
174

  Contributions of the relevant bodies and organisations of the Republic of Serbia for the first meeting of the Special 
Group on Public Administration Reform, 23 and 24 October 2014, p. 16. Also part of the scope of the Action Plan for 
Implementation of the Strategy for Professional Development of Civil Servants in the Republic of Serbia for the period 
2013-2015, p.37.  

175
  https://www.transparency.org/cpi2014/results. 

176
  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, pp. 54-55. 

177
  The CSL 79/2005, Articles 107, 110, 120. 

https://www.transparency.org/cpi2014/results
http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=55.
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3) The Parliament should allocate adequate funding to the HRMS and SEIO for the professional 
development of public servants. 

Medium-term (3-5 years) 

4) The ACA, in co-operation with the MPALSG and the HRMS, should improve capacities for managing 
integrity in the public service. This would involve jointly developing models and methodologies for 
elaborating integrity plans in selected administrative bodies, in order to train integrity managers 
and monitor these plans. 
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ACCOUNTABILITY 

1. STATE OF PLAY AND MAIN DEVELOPMENTS: 2014-APRIL 2015 

1.1. State of play  

The regulations clearly define the responsibility of all state organisations. Ministries are legally 
responsible for steering and controlling subordinate bodies, concerning both legal compliance and 
efficiency. The large number of bodies reporting directly to the Government (25) and to Parliament 
(21)178, however, hampers efficient steering and oversight. In 2014 the status of the heads of district 
offices changed: they are no longer civil servants.  

The Law on Access to Public Information is mostly in line with the Principles. However, the supervisory 
authority on access to public information has neither the power nor the capacity to monitor the state 
of play in all public institutions. The predominant reason for complaints submitted to the supervisory 
authority is non-response from institutions (93.5%). In addition, there is a legal obligation to 
proactively disseminate basic public information about each institution on its website but, in practice, 
the content of the pages is non-compliant.  

The public administration implements the majority of the recommendations of the Ombudsman, 
whose remit of competences is wide, according to legal provisions. In practice, however, the 
Ombudsman faces some problems in co-operation with the Government.  

In Serbia, the Administrative Court is overloaded. The backlog is considerable and is being reduced very 
slowly. The Court rarely uses the inquiry obligation to the full extent, but rather annuls decisions and 
returns cases to the administration. This results in repetitive procedures over the same case.  

1.2. Main developments 

The Administrative Court has been strengthened by appointing four more judges, which was necessary 
to tackle the significant backlog of cases. 

The inspection oversight law, which should improve the business environment, was adopted by the 
Parliament on 15/04/2015. 

The Law on Whistle Blower Protection was adopted in November 2014179.  

New "Guidelines for creating web presentations of state administration and local self-government" 
were issued by the Department for Electronic Government in June 2014180. 

  

                                                           
178

  Excluding constitutional independent bodies. 
179

  The National Assembly of Republic of Serbia adopted the Whistle Blowers Protection Act (Official Gazette No. 
128/2014) [Zakon o zaštiti uzbunjivača] ("WBPA") on 25 November 2014. The WBPA entered into force on 4 
December 2014 and is applicable from 4 June 2015. 

180
  The Ministry of Public Administration and Local Government (MPALSG) Department for Electronic Government 

guidelines for creating web presentations of state administration and local self-government in 5.0, June 2014. 
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2. ANALYSIS  

The analysis of the accountability system is guided by five Principles of Public Administration.  These 
refer to the various aspects of public accountability; namely, overall organisation of the administration, 
internal and judicial appeal procedures and rights, internal and independent oversight bodies, and 
access to public information.  

2.1. Key requirement: Proper mechanisms are in place to ensure accountability of state 
administration bodies, including liability and transparency.  

Baseline values 

The system of accountability for state administration bodies is examined through a mixed set of 
indicators, both quantitative and qualitative. They cover all areas of accountability, including internal 
organisation of state administration, oversight of administrative appeals and access to public 
information, status and activities of independent oversight institutions and administrative courts, 
parliamentary scrutiny, and public liability. The indicators developed for each Principle relating to 
accountability aim to assess not only the legislative framework but also its implementation.  

Although the organisation of public administration is regulated by law, the proliferation of agencies of 
which a considerable number report directly to the Government or the Parliament (and not to a 
specific minister) - makes the system difficult to manage. The provision of public information is in place 
but, in practice, there is no monitoring of the state of play. Although the numbers show that 
administrative courts are slowly reducing their backlog, in practice a “ping-pong” between them and 
the public administration takes place. There is an institution of the Ombudsman, the majority of whose 
recommendations are implemented, but it encounters problems functioning in practice and challenges 
to its merit. A system of public liability is in place but, in practice, owing to a lack of data, it is 
impossible to comment on its effectiveness.  

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

1 
Extent to which the overall structure of 
ministries and other bodies subordinated to 
central government is rational and coherent. 

2014 2 

2 
Extent to which the right to access public 
information is enacted in legislation and 
applied in practice. 

2014 3 

3 
Extent to which the mechanisms are in place 
to provide effective checks and balances, and 
controls over public organisations. 

2014 4 

5 
Extent to which public authorities assume 
liabilities and guarantee redress.  

2014 1 
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Quantitative 

1 
Number of bodies reporting to the Council of 
Ministers, to the Prime Minister or to the 
Parliament. 

2014 46181 

1 
Average number of hierarchical layers in a 
typical ministry. 

2014 5182 

2 
Share of public information requests refused 
in a given year by the public authorities.  

2014 16,4%183 

2 
Share of public information requests refused 
in a given year by the supervisory authority. 

2014 9.4184% 

2 
Share of public information requests upheld 
by the courts. 

2014 2,8185 % 

2 
Share of public authorities maintaining web 
sites in line with the regulatory requirements. 

 Not 
available186 

2 
Share of public authorities maintaining a 
document registry and database. 

2014 Not 
available187 

3 
Percentage of citizens who have trust in the 
ombudsman institution(s). 

 Not 
available188 

3 
Share of oversight institutions’ 
recommendations to state administration 
bodies implemented within two years. 

2014 63%189 

4 
Number of administrative court cases ruled 
per year per judge. 
 

2014 576190 

                                                           
181

  Twenty-one non-constitutional institutions report directly to the Parliament and twenty-five to the Government.  
Sources: “Oversight function of the National Assembly” on: 
www.parlament.gov.rs/upload/documents/brochures/Kontrolna%20funkcija%20ENG.pdf. 

  and “Agencies in Serbia. Analysis and recommendations for reform” USAID, March 2013. 
http://www.bep.rs/documents/news/Analysis%20of%20agencies%20in%20Serbia.pdf.  

182
  Minister, state secretaries; sectors; departments or groups; also subordinated groups within departments where they 

exist. The MPALSG and Ministry of Economy were analysed.  
183

  Data refer only to the ministries. 412 requests were rejected, and 418 failed to respond out of 5 077 received. Source: 
Annual Report of the Commissioner for: www.poverenik.rs. 

184
  Data received from the Commissioner for Information of Public Importance. 

185
  I.e., 3 out of 108. Source: the annual report of the Commissioner for 2014 www.poverenik.rs. 

186
  Data not available, because it is not collected by the administration.  

187
  The percentage of state administration bodies maintaining a document registry and database is estimated at 

approximately 75% by the Commissioner for Information of Public Importance and Personal Data Protection. However, 
this has not been checked by the Ministry of Public Administration and Local Self Government as a supervisory body, 
so it is not given as an official indicator. Source: Commissioner for Information of Public Importance and Personal Data 
Protection. 

188
  No credible report/research was found. 

189
  Data refers to Ombudsman only. 115 recommendations were implemented, and 68 not implemented. Information 

obtained from the Ombudsman.  
190

  Report of the High Judicial Council and information of the court. 

http://www.parlament.gov.rs/upload/documents/brochures/Kontrolna%20funkcija%20ENG.pdf
http://www.bep.rs/documents/news/Analysis%20of%20agencies%20in%20Serbia.pdf
http://www.poverenik.rs/
http://www.poverenik.rs/
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4 
Number of complaints submitted to the 
administrative court. 

2014 19 423191 

4 
Percentage of cases changed or returned for 
verification by the higher court. 

2014 14%192 

4 
Percentage of citizens who have trust in the 
court system. 

 Not 
available193 

4 
Backlog of administrative cases.  
 

2014 24 262194 

5 
Share of complaints resulting in payment of 
compensation.   

 Not 
available195 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 1. Country baseline value in comparison with the regional range 

 

Analysis of Principles 

Principle 1: The overall organisation of central government is rational, follows adequate policies and 
regulations and provides for appropriate internal, political, judicial, social and independent 
accountability.  

The Law on Ministries196 describes in detail the remit and tasks of each ministry as well as the bodies 
reporting to each ministry; these include oversight tasks. The Law on Agencies197 determines why and 

                                                           
191

  Submitted by the court and 2014 report of the High Judicial Council. 
192

  A total of 19 rulings were returned or changed, out of 134. Data obtained from the High Judicial Council.  
193

  No credible report was found. 
194

  The Judicial Council; the Administrative Court. 
195

  Data was not provided by the administration. 
196

  The Law on Ministries (Official Gazette No. 44/2014 and 14/2015). 
197

  Public Agency Act , 2005 Official Gazette No. 18/05, 81/05.  
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how agencies may be established. The State Administration Act198 regulates the relations between 
ministries and states that ministries have a supervisory role over subordinated institutions, so in 
principle the relevant legal framework is in place. However, these legal provisions offer a high degree 
of discretion to create a variety of administrative bodies with different degrees of autonomy -- ranging 
from independent bodies within ministries with their own legal personality, to independent regulatory 
authorities. The Law on Agencies even states in its first article that agencies may also be created, 
contravening the provisions of this Law. In fact, a large number of executive administrative bodies have 
been created with a high degree of autonomy. This seriously hampers the ability of ministries to 
supervise efficiently and effectively, and ensure coherent implementation of policies, because 
oversight is frequently limited to the legality of the activities.  Influencing priority-setting or efficiency 
gains by ministries, despite the rule set out in the State Administration Act, is limited owing to the legal 
independence of these bodies and, regarding agencies, the fact that they have their own revenues that 
do not have to be channelled into the state budget.  

The proliferation of agencies is a persistent problem because it makes control over them difficult and 
indeed makes coherent human resource management (HRM) in public administration impossible. 
There are more than 100 agencies, including 25 independent regulatory authorities199. Several have 
been created in non-accordance with the law on public agencies as permitted by Article 1 of that law, 
or even by governmental decree200. There was no cost-benefit analysis or impact assessment made 
when creating these various administrative bodies. The action plan of the current public administrative 
reform (PAR) strategy includes plans to review the administrative structure and to rationalise the 
number of agencies. Thus, the indicator value for the structure of ministries and other bodies is 2. 

Reporting directly to Parliament are 6 constitutional bodies and 21 other state institutions, including, 
for example, the Postal Service Agency. This number is too great, for two reasons: 

 a lack of capacity of the Parliament to supervise them, 

 a blurring of the division of powers between the executive and legislative branches.  

Although the general legal framework on the organisation of public administration is in place, there 
is a wide range of public bodies without clear guidance on which legal form is suitable for which 
tasks. There are still too many independent agencies reporting to Parliament, the Government or a 
ministry, which hampers an efficient steering and oversight.  

Principle 2: The right to access public information is enacted in legislation and consistently applied in 
practice. 

The Law on Free Access to Information of Public Importance201  is not fully in line with the Principles. 
The scope of the Law is broad. The scope of exemptions is too large, which is not in line with the 
Principles. For example, it allows rejection of a public information request when this request is deemed 
unreasonable or overly frequent, or when too much information is requested. The fees to acquire 
public information are low and do not present an obstacle.   

The independent supervisory authority, the Commissioner for Information of Public Importance and 
Personal Data Protection, is in place. According to a survey conducted in 2013, the level of awareness 
about the institution of the Commissioner was low: 46% respondents had no opinion about it202.  

                                                           
198

  State Administration act as of 2005, (Official Gazette No. 79/05, 101/07 and 95/10, last amendment Official Gazette 
No. 99/14.  

199
  Agencies in Serbia, Analysis and recommendations for reform, March 2013 USAID, business enabling project. 

200
  Agencies in Serbia, Analysis and recommendations for reform, March 2013 USAID p. 9. 

201
 Official Gazette No. 120/04, 54/07, 104/09 I 36/10. 

202
  A survey “Public Perception of the Rights of Vulnerable Groups in Serbia and Knowledge of the Powers and Perception 

of the Work of the Protector of Citizens” conducted by CeSID polling agency and the Ombudsman on the 
representative sample of 1 300 citizens. 



 Serbia 
Accountability 

64 
 

The full impact of the Law on Access to Public Information cannot be assessed. Of the 11 000 
institutions covered by the Law, only one-quarter are legally obligated to report to the Commissioner.  
Of those, only a quarter actually submit a report to the Commission. Around 20% of decisions from the 
Commissioner are not executed by public bodies203.  

Thus, reliable data on access to information is available only for ministries. Of the 5 077 requests 
received, the ministries rejected 412, i.e. 8%, and failed to respond to a further 418 requests204.  

In 2014 the Commissioner received 5 778 new complaints (of which 816 concerned requests to 
ministries), and the number of complaints against ministries increased by 23.6% in comparison with 
the previous year. A further 2 971 cases were deferred from 2013. The Commissioner completed 5 563 
cases, and 3 186 were deferred to 2015. In total, the Commissioner decided 28.5 % more cases in 2014 
than in 2013, but the already considerable backlog is still increasing. Of the cases completed in 2014, 
only 6.5% were complaints against decisions; 93.5% were based on administrative silence.  

There has been progress in improving access to public information and also in public institutions’ 
providing information proactively. Clear guidelines and requirements for websites are in place, 
including an obligation to keep them updated. Implementation is still somewhat lacking, however. The 
Commissioner has insufficient capacity to fully exercise its monitoring role in practice. The 
Commissioner checked the ministerial booklets205 in autumn 2014 and found that only 1 ministry out of 
16 had a complete booklet. Two ministries had no booklets, and the others had incomplete 
information. In nine ministries, information on public procurement was missing. 

The quality of the Law and some problems in monitoring the state of play result in a value of 3 for the 
indicator on access to public information. 

The legal framework regarding access to public information is in place, including the obligation to 
actively disseminate public information. The main shortcoming of the Law is too broad a scope for 
possible exceptions. Non-responses from of institutions also remain a challenge. The Commissioner 
is not able to monitor the state of play related to the implementation of the right to public 
information. Implementation of the requirement for active data provision varies.   

Principle 3: Functioning mechanisms are in place to protect both the rights of the individual to good 
administration and the public interest. 

The scope of this Principle is broad. The analysis of some other important oversight institutions is 
performed under other areas of the Principles, for example: anti-corruption under public service and 
human resource management, and supreme audit institution under public financial management. 
Hence, the following analysis will focus mainly on the institution of the Ombudsman. 

The Parliament exercises control over the executive branch through the use of customary tools such as 
reporting, questioning and interpellation. 

The institution of the Ombudsman is legally independent and reports to the Parliament. Its legal remit 
is large. For example, it has a right to initiate a procedure ex officio and to go to the Constitutional 
Court. Public authorities have an obligation to report on the implementation of the Ombudsman’s 
recommendations or cite their reasons if they do not follow the recommendations. All Ombudsman 
reports are published.  

In practice, however, there are attempts to limit the remit of the institution by excluding certain 
activities of ministries206. The budget of the institution was slightly reduced from 2013 to 2014, while  
the number of complaints has decreased.  

                                                           
203

  Annual Report of the Commission for 2014; www.poverenik.rs. 
204

  Annual Report of the Commission for 2014; www.poverenik.rs. 
205

  The booklet is a set of information that is obligatory to be disclosed on web pages of the institutions. 
206

  The Parliamentary Committee agreed that the Ministry of Defence and Military Security Agency did not have to 
submit documents on the request of Ombudsman, following an incident in which Gendarmerie members beat up the 

http://www.poverenik.rs/
http://www.poverenik.rs/
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In addition a lack of action by the Parliament and the Government on some issues, illustrates the 
difficulties the Ombudsman is facing; for example, the necessary increase of staff to remain a proactive 
institution, though adopted and supported by the responsible committee of the Parliament, was not 
put on the agenda of the plenary of the Parliament in time to be considered, which has resulted in an 
inability to fill vacant positions207.  

Figure 2. Budget allocations and number of complaints to the Ombudsman 

 

Source: The Ombudsman reports for 2012-2014.  

Another example is that the Government has not yet informed the National Assembly about the 
compliance with the Ombudsman recommendations, as the Conclusions of the National Assembly 
require208. 

The majority of the Ombudsman recommendations are implemented, as shown in the figure below. 

                                                                                                                                                                                         
brother of Prime Minister. Source: “Campaign Against Serbian Ombudsman Takes Dangerous Turn”, Balkan Insight 
Analysis, 30 January 2015. 

207
  Report of the Ombudsman 2014. 

208
  Information received from the Ombudsman.  
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Figure 3. Implementation of Ombudsman’s recommendations 

Source: Information from the Ombudsman. 

As noted above, most complaints concerned the silence of the administration. In 2014, 2 146 
complaints were lodged in the area of “Right to good administration”, representing 44% of all 
complaints. 

Figure 4. Thematic areas of complaints to the Ombudsman 

 

Source: Report of the Ombudsman for 2014.  
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According to the 2013 survey, the level of trust in the Institution of the Ombudsman was higher (24%) 
than distrust (16%). The main problem was the low level of awareness: 45% of respondents did not 
have any opinion about the Ombudsman209.  

The legal provisions and the high level of implementation of the Ombudsman’s recommendations 
result in a value of 4 for the indicator on checks and balances.  

The Ombudsman in Serbia is an institution with a legally wide remit and authority. The majority of 
its recommendations are implemented. Surveys show that the level of awareness about this 
institution is low. Reports in newspapers and statements of non-governmental organisations (NGOs) 
state that during 2014 and the beginning of 2015, the remit and independence were threatened210.  

Principle 4: Fair treatment in administrative disputes is guaranteed by internal administrative 
appeals and judicial review.  

Internal administrative appeals are adequately regulated by the current general administrative 
procedures law. There remain a large number of special administrative procedures, however, which 
hampers overall transparency in administrative procedures. Another major problem of the Serbian 
administration is administrative silence, which is also reflected in the complaints structure of the 
Ombudsman and the Commission for Information of Public Importance.  

Serbia provides for only one level of administrative court. As an extraordinary remedy, a complaint to 
the Supreme Court is possible under very limited circumstances. That only 134 judgements of the 
administrative court were challenged before the Supreme Court shows the restrictiveness of this 
extraordinary remedy. It is noteworthy that only 16% of the cases submitted to the Supreme Court 
resulted in reversed or annulled judgements, evincing the high legal quality of the administrative court 
judgements. 

A separate administrative court has existed since 2010. At its creation, the Court took over more than 
18 000 old cases from the special department of the Supreme Court. A new case-management system 
was introduced in 2012. At the end of 2014, the number of administrative judges increased from 35 to 
39, plus the President of the Court211. Judges are specialised in administrative law, but a specialisation 
in different administrative areas does not exist. The status of judges meets the general standards. 
Judges have younger, but experienced, lawyers as support. Not each judge has an assistant, however.  
In-service training is rare. Legal aid is insufficient, so that it is difficult for the economically vulnerable 
to file a court case212.  

Table 1. Backlog and average duration of cases 

 2012 2013 2014 

Cases pending for more than two 
years 

1 958 1 823 1 225 

Average duration of cases (in days) 380 361 479 

Source: Data provided by the country.  

                                                           
209

  A survey “Public Perception of the Rights of Vulnerable Groups in Serbia and Knowledge of the Powers and Perception 
of the Work of the Protector of Citizens” conducted by CeSID polling agency and the Ombudsman on the 
representative sample of 1300 citizens.  

210
  Balkan Insight Analysis 30 January 2015; http://inserbia.info/today/2015/02/concern-over-allegations-against-

ombudsman/. 
211

  Information provided by the Judicial Council and the Administrative Court. 
212

  The EU Progress Report 2014 and the Ombudsman Report 2014 faulted Serbia for not having a modern Law on Free 
Legal Aid in place.  

http://inserbia.info/today/2015/02/concern-over-allegations-against-ombudsman/
http://inserbia.info/today/2015/02/concern-over-allegations-against-ombudsman/
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The total number of pending cases at the end of the year has fallen slightly, from 24 988 in 2013 to 24 
262 in 2014. The number of cases over two years old also declined. 

In 2014, 576 cases were handled per judge, which is a rather high number and is achieved only by 
limiting the inquiry time in each case to a minimum. This practice may reduce the backlog at the end of 
the year, but it leads to repetitive judicial procedures, which, unfortunately are not reflected in the 
court statistics but are mentioned as a concern by the Ombudsman, as well as by NGOs. 

Serbia’s one-instance administrative justice system has a considerable backlog that is being slowly 
reduced. The main problem remains that the Court rarely applies the inquiry principle to the full 
extent and limits itself to the annulment of administrative acts instead of providing a final 
judgement. However, for the time being the Court has no capacity to apply the inquiry principle fully.  

Principle 5: The public authorities assume liability in cases of wrongdoing and guarantee redress 
and/or adequate compensation.  

The principle of public liability is stated in Article 5 of the State Administration Act, and encompasses 
all damage caused by state authorities. The liability of civil servants is regulated under Article 6 of the 
Law on Civil Servants. Some special laws also deal with public liability, e.g. in cases of restitution of 
property and expropriation. In some of these special laws, priority is given to compensation in kind.  A 
general law on state liability does not exist, as is the case in many EU Member States. 

As a rule, the wrongdoing of the public administration has to be determined by the administrative 
court, and then the compensation claim needs to be filed in a civil court. This increases the length of 
the procedure. The procedure is not only lengthy, but also costly. Given that legal aid is not easily 
available, this represents an obstacle for a number of plaintiffs. The levels of compensation may differ 
from court to court, given that no clear rules for the calculation of compensation exist. This lack may 
be counterbalanced by the fact that all judgements of the higher courts are published, and can and 
should be used as guidance.   

There is limited information available on liability cases. Complaints received by the Ombudsman and 
followed up by him included examples of non-collection of employers’ contribution to a pension fund 
or serious mistakes made in calculating pensions, to the detriment of the pensioner. Both resulted in a 
liability to the state, but no systemic actions were taken to remedy the situation for the future.   

No information is available on the number of such cases or on whether or not sufficient funds were 
allocated for compensation and prompt payments.   

Public-liability legislation is in place, but lengthy court proceedings -- coupled with a lack of data on the 
implementation of public liability result in a value of 1 for the indicator on public liability.   

The legal framework for public liability is in place. Lengthy procedures and limited availability of 
legal aid create obstacles for plaintiffs. It is impossible to analyse the functioning of the system in 
practice, as no data is available.  

Key recommendations 

Short-term (1-2 years) 

1) The Commissioner for Information of Public Importance, together with the Government, should 
ensure that all bodies required to report to the Commissioner do so, to enable effective monitoring 
of the right to public information. 

2) Specific training for administrative judges, tailored to their needs, should be introduced. 

3) Measures should be taken to increase the accessibility of free legal aid (legal and financial).  

4) The Parliament should ensure that the Government duly co-operates with the Ombudsman.  
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Medium-term (3-5 years) 

5) As included in the PAR strategy, the Government should review the status and functioning of 
agencies to assess the need for their existence as separate entities. This review should be done in 
co-operation with the Parliament and include agencies subordinated to the Parliament. Bodies 
reporting directly to the Parliament should be assessed regarding the need, legal and political, to 
keep this reporting structure.  

6) Independent bodies within ministries also should be analysed, with the goal of ensuring clear lines 
of accountability.  

7) Serbia should consider conducting a feasibility study on the introduction of a second level for 
administrative courts. To ensure that the law is equally applied across the country and that citizens 
have equal access and rights, it would be advisable to create a court of second instance, as is the 
case in most continental EU states. Administrative court(s) should be obligated to use their full 
jurisdiction by fully applying the inquiry principle and take final decisions, except in cases where 
they would clearly interfere with the discretionary powers of the administration. 

8) The Government should review the existing regulations on public liability to ensure that they are: 

a.  clear and easily accessible,  

b. define a broad scope of public liability, and 

c. do not jeopardise the effective exercise of the right of action for compensation. 

The Government should introduce mechanisms to monitor court cases that result in the liability of 
the State, with the goal of improving administrative procedures and decisions, and thus reducing 
public liability cases in the future. 
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SERVICE DELIVERY 

1. STATE OF PLAY AND MAIN DEVELOPMENTS: 2014-APRIL 2015 

1.1. State of play  

Citizen-oriented state administration is one of the main objectives of the Public Administration Reform 
(PAR) Strategy and the associated PAR Action Plan 2015-2017. Serbia also has an e-government 
strategy, coupled with an action plan.  

An important obstacle to service delivery is that the current legislation provides for too many special 
administrative procedures that make the entire system less transparent for citizens and hamper 
modernisation efforts and the development of e-services.  

Mechanisms have been introduced to reduce red tape, including the “guillotine” project (lessening 
administrative burdens by reducing the number of legislative acts or simplifying them), RIA and the use 
of Standard Cost Model (to measure administrative burdens on business in order to set reduction 
targets). The Government reports considerable savings owing to the guillotine project. Another 
example of reducing red tape is the establishment of the Business Registry Agency – a one-stop shop 
functioning under the “silent consent” principle, whereby if a request is not formally responded to 
within a certain time limit, the request is deemed to have been approved.  

The number of services provided online has increased. Currently, the e-government portal includes 166 
services for citizens and businesses for the submission of documents online. Nevertheless, there are 
still only seven fully electronic services that also enable transactions.  

1.2. Main developments 

Further e-services have been introduced, and payment of the value-added tax (VAT) via the Internet 
has been required since 2014213.  

The National Interoperability Framework was adopted in January 2014. Guidelines for web pages were 
updated and upgraded, as were interoperability standards in June 2014214. 

  

                                                           
213

  Information received from Deutsche Gesellschaft für Internationale Zusammenarbeit (GIZ) GmbH in Serbia.  
214

  The Ministry of Public Administration and Local Self Government (MPALSG), Department for e-government, 
interoperability standards list version 1.0, June 2014. 
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2. ANALYSIS  

This analysis covers the four Principles of the service delivery area, which are all covered by one key 
requirement215. For this key requirement, baseline values are provided for the indicators of the 
Principles’ monitoring framework. The Principles cover the policy and practice of service delivery. 
There is a particular focus on the strategic and legal framework for service delivery and on standards 
for access to and quality of services. The Principles also refer to procedural guarantees of good 
administration conduct applicable to service provision. 

2.1. Key requirement: Administration is citizen-oriented; the quality and accessibility of 
public services is ensured. 

Baseline values 

The policy and practice of service provisions are examined through a set of 14 quantitative indicators, 
complemented by 3 qualitative indicators. Qualitative indicators analyse primarily the implementation 
of the policies and legislation in the area of service delivery. Most of the quantitative indicators are 
based on data that the country provides and are subsequently verified for the purposes of this 
assessment. Selected quantitative indicators are based on the international comparative studies 
“Doing Business”216 and “Global Competitiveness Report”217.  

A policy on service delivery, including e-services, exists. The Government is developing e-services, and 
citizens and companies are using them. However, there are still some legal barriers that prevent the 
public administration from offering more services with transactions online. No coherent policy has 
been implemented in relation to service quality (which is also reflected by the lack of data for 
indicators), but some actions have been taken to increase the accessibility of public services.  

 Principle 
no. 

Indicator Baseline 
year  

Baseline 
value 

Qualitative 

1 
Extent to which citizen-oriented policy for 
service delivery is in place and applied. 

2014 4 

1 
Extent to which policy and administrative 
preconditions for e-service delivery are 
applied. 

2014 4 

2 
Extent to which the legal framework for good 
administration is in place and applied. 

2014 2 

  

                                                           
215

  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, pp. 67-74. 
216

  The World Bank. 
217

  The World Economic Forum. 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=68.
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Quantitative 

1 
Expenditure on general public services as a 
share of gross domestic product. 

2013 15.9%218 

2 
Favouritism in decisions of government 
officials.  

2013 2.4219 

3 
Percentage of users satisfied with public 
services. 

2014 Not 
available220 

3 

Proportion of institutions using quality 
assurance tools and techniques (e.g. 
European Foundation for Quality 
Management, Common Assessment 
Framework and other international 
standards). 

2014 Not 
available221 

3 
Share of public servants directly engaged in 
service delivery who received training in the 
last two years.  

2014 Not 
available222 

3 
Average time needed to acquire a personal identification document 
(passport or ID card) after submitting the application223. 

 A. Passport 2014 4.8 

 B. ID 2014 4.8 

3 
Share of institutions where customer 
satisfaction surveys are conducted on a 
regular basis (at least every two years). 

2014 Not 
available224 

3 
Average number of days needed to set up a 
business. 

2014 12225 

3 Average cost of setting up a business. 2014 6.8%226 

4 
Number of one-stop-shops that provide the 
services for more than three different public 
institutions.  

2014 1227 

4 
Number of services provided through one-
stop-shops. 
 

2014 312228 

                                                           
218

  Economic reform programme. 
219

  According to The World Economic Forum Competitiveness Index. (Scale from 1/minimum to 7/ maximum).  
220

  Serbia does not have data covering the whole governmental administration. 
221

  Serbia does not have data covering the whole governmental administration. 
222

  No comparable data is available.   
223

  The number of days. Information provided by the MPALSG.  
224

  Serbia does not have data covering the whole governmental administration. 
225

  According to the World Bank Doing Business Report. 
226

  % of income per capita, according to World Bank Doing Business Report. 
227

  E-government portal. 
228

  The number relates to the e-government portal. Data provided by the Ministry for Public Administration and Local 
Self-Government. 



 Serbia 
Service Delivery 

74 
 

4 
Percentage of wheelchair-accessible 
institutions. 

2014 Not 
available229 

4 
Share of citizens who submitted 
paperless/electronic/digital income tax 
statements last year. 

2014 0%230 

4 
Share of companies that sent their tax 
declarations using the Internet. 

2014 0%231 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 1. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 1: Policy for citizen-oriented state administration is in place and applied. 

Citizen-oriented state administration is one of the main objectives in the general PAR Strategy and the 
PAR Action Plan 2015-2017. The objectives include the reduction of administrative burdens and the 
improvement of accessibility and transparency of public services. The central responsibility for e-
government lies with the Ministry for Public Administration and Local Self-Government (MPALSG), but 
service delivery is carried out mainly by either local authorities or administrative bodies, which are 
subordinated to a ministry.  

The PAR Strategy and the Action Plan also emphasise the general need to improve the business 
environment, as that will significantly contribute to economic stability and improved living standard of 
citizens.  

The first regulatory guillotine exercise was carried out in line with the PAR strategy 2008-2011, with 
some success. According to the Government, 229 proposals for changing or amending regulations were 

                                                           
229

  Serbia does not have data covering the whole governmental administration. 
230

  This indicator is about Personal Income Tax annual returns. Although the possibility to send them online exists now, it 
was not possible for 2014. 

231
  This indicator is about Corporate Income Tax annual returns. Although the possibility to send them online exists now, 

it was not possible for 2014. 
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implemented (out of 340)232; this resulted in savings for companies of around EUR 167 million per 
year233.  

According to the RIA methodology, all new laws should be analysed to ensure they do not create 
additional red tape (noting the impact on citizens and business). According to Public Policy Secretariat 
data, the proper assessment was submitted234 in only 35% of cases where the RIA was required, which 
shows that RIAs are not fully functioning in practice.  

The new Law on inspection supervision, which is targeted at private-sector inspections and was 
adopted in April 2015, will combine the inspection services of various ministries in one single body. 
This should lead to better co-ordination and thus to fewer burdens on businesses.  

The policy on service delivery is included in strategic documents. Important initiatives were conducted 
in some areas, which is reflected in a value of 4 for the indicator on citizen-oriented policy for service 
delivery. 

Serbia has had an e-government strategy, coupled with an action plan, since 2009. The latest one, 
adopted recently, covers the years 2015-2018. The linked action plan covers the years 2015 to 2017 
and is aligned with the PAR Strategy. The legislation to allow for e-service delivery is in place and is 
being applied, e.g. electronic signatures, identification via ID card. The unified government portal 
opened in 2010. It is not yet fully operational; nevertheless, it is widely used despite the country’s 
Internet penetration rate (2013) of only 57%235.  

New interoperability standards were set in June 2014. Interoperability236 exists only at the central level, 
and four registers are interconnected. There is no comprehensive monitoring of whether the registries 
in the institutions are up to date. For example, the central civil service registry is not fully up to date.  

Serbia has a value of 4 in the indicator on policy and administrative conditions for e-service delivery. 
The issues to be addressed concern mainly the low Internet penetration rate in the country and some 
remaining obstacles for further development of transactions in e-services.  

A policy on improving public services is included in strategic documents. Activities aimed at reducing 
administrative burdens are oriented mainly towards businesses, with some success.  

Principle 2: Good administration is a key policy objective underpinning the delivery of public service, 
enacted in legislation and applied consistently in practice. 

The existing Law on Administrative Procedures has a broad scope, but the numerous special 
procedures are a major obstacle to swift and transparent administrative procedures237. Although the 
current law is lengthy and overly detailed, it defines the key principles of good administrative 
procedures as well as the right to be heard before a final decision is taken. It obligates institutions to 
provide reasons for their decisions and to indicate the procedures for administrative redress and an 
appeal to the court. Every year, some in-service training is offered on the administrative procedures 
law. The indicator based on the extent to which the legal framework for good administration is in place 
has a value of 2, mainly because of too many special administrative procedures limit in practice the 
remit of general law on administrative procedures.  

                                                           
232

  According to data received from Public Policy Secretariat of the Republic of Serbia. 
233

  There were also some initiatives on red-tape reduction at the local level. For example, a USAID project dealing with 
improving the business environment revealed that there were around 400 non-tax burdens, registration charges, land 
development charges, etc., and already 139 of these have been eliminated. A standard cost model study was carried 
out in this context. 

234
  Data provided by the Public Policy Secretariat. 

235
  According to UN statistics for 2013: http://data.un.org/ 

236
  Statement of the Ministry for Public Administration and Local Self-Government, department for e-government. 

237
  The “optimus” project identified 635 business-related administrative special procedures in its project on improving 

the business environment in 6 Serbian cities. 

http://data.un.org/
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Although the basic principles for good administration are set by law, these are not always observed by 
the administration. This is reflected in the high number of complaints to the Commissioner of Free 
Access to Information and to the Ombudsman, and confirmed by the fact that of the complaints 
pursued with by the Ombudsman (2 007 in 2014), 90% were deemed justified. One of the main issues 
remains the non-response of the administration.  

The Ombudsman developed a Code of Good Governance in 2012, but the Parliament did not see the 
adoption of it as being within its remit. Nor has the Government adopted the Code. 

According to the Global Competitiveness Report, favouritism exists to a considerable degree in Serbia. 

The principles of good administration are defined by the law. They are not always implemented by 
the administration, however, as evidenced by the high number of citizen complaints. The multitude 
of differing procedures considerably reduces the application of the general administrative 
procedures law and makes requests and appeals to the administration difficult and cumbersome.  

Principle 3: Mechanisms for ensuring the quality of public service are in place. 

Serbia’s competitiveness 238  was stagnant over the past three reporting cycles of the Global 
Competitiveness Report, at 3.9 out of 7, and ranking 94 out of 144 economies. According to the World 
Bank Doing Business report, Serbia’s competitiveness fell by 14 ranks in 2014. The PAR Strategy 2015-
2018 and Action Plan 2015-2017 are addressing the persistent lack of improvement of the business 
environment. The average time to establish a business is 12 days, about three days longer than the 
OECD average (and 0.5 days longer than in 2013). The cost is double the OECD average, but there is no 
minimum capital required239. The average time needed for issuing a passport or an ID has decreased 
from 5.5 days in 2012 to 4.8 days in 2014240. 

The PAR Strategy 2015-2018 and PAR Action Plan 2015-2017 foresee some quality assurance activities 
regarding the delivery of public services. The MPALSG is not yet monitoring the implementation of 
these quality assurance activities because the PAR Action Plan has been adopted only recently. Quality 
assurance tools are used by some agencies and local governments, but not by ministries. No exact data 
is available on the number of institutions using these tools. User satisfaction surveys are not carried 
out on a regular basis. 

According to Human Resources Management Service statistics, in 2013 and 2014 training linked to 
service delivery was provided mainly in the area of human rights and data protection (for 84 
participants altogether) and in business communication (56 participants altogether). In addition, 
training was delivered on public relations and rules of written communication, as well as on anti-
corruption, conflict management and time management, which are also linked to service delivery. 

Some activities aimed at improving the quality of public services are contained in the PAR Action 
Plan. Quality insurance tools are not implemented currently in the state administration and 
customer satisfaction surveys are not conducted on a regular basis. Some improvements for citizens 
are in place; for example regarding the introduction of an appointment for services and a short 
waiting time to obtain a passport or ID.  

Principle 4: The accessibility of public services is ensured. 

The PAR Strategy and PAR Action Plan 2015-2017 address the accessibility of services. Serbia is making 
efforts to increase the accessibility of public services, not only by increasing the number of services 
accessible via the e-government portal, but also by providing a legal framework to ease the burdens on 
disabled customers.  

                                                           
238

  The Global Competitiveness report 2014-2015, Global Economic Forum. 
239

  Doing Business 2015: Going Beyond Efficiency -- Economy Profile 2015 Serbia (2014), p. 17. 
240

  According to data provided by the MPALSG. 
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Physical one-stop shops exist to a limited degree in local authorities, mainly for businesses but also as 
“service units” for citizens241.  

E-services are numerous, and the acceptance rate of citizens is increasing. There are 321 e-services, of 
which 243 are for citizens and 69 for businesses242 – though only a tiny minority are transactional.  

Figure 2. The number of services on the e-government portal in 2014 

By the level of sophistication and type of users (citizens, businesses, government) 

Source: Data provided by the Ministry for Public Administration and Local Self-Government.  

The introduction of some full transaction services has been postponed, as they require legislative 
changes. A positive development is that the Level 3 e-services are more numerous than those of the 
Level 1, where only information about services is available on the e-government portal. In e-services, 
the name of the staff working on the request is disclosed, so that after the legally set time limit of 30 
days a targeted complaint can be submitted if necessary. The number of e-government portal users is 
increasing sharply. For example, as of February 2015, citizens used the e-portal to extend more than 
800 000 vehicle registrations and to replace more than 6 000 driver’s licences.  

                                                           
241

  Information given by the Ministry for Public Administration and Local Self-Government, department for local self 
government and department for electronic government. 

242
  As for February 2015. 
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Figure 3. The number of users of the e-government portal in Serbia 

Source: Data provided by the Ministry for Public Administration and Local Self-Government.  

 

Figure 4. The number of claims filled via the e-government portal in Serbia 

Source: Data provided by the Ministry for Public Administration and Local Self-Government. 

The tax administration started offering the possibility to send personal and corporate income tax 
returns online from 1 April 2015. The sending of VAT returns online has been obligatory since 2014.  
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Serbia ratified the Convention on the Rights of Persons with Disabilities243 in 2009. The Law on 
Prevention of Discrimination against Persons with Disabilities was adopted in 2006244 and the Law on 
the Prohibition of Discrimination in 2009245. The main pieces of legislation containing provisions on 
accessibility standards are the Law on Planning and Construction246 and the new regulation on 
technical standards of accessibility from February 2015247 (replacing the 2012 regulation). Also, the 
new media legislation from 2014 introduces standards on the accessibility of the public media 
content248. Exact data regarding the implementation of these standards in the administration is not 
available. However, some reports show a low level of implementation of the Convention and 
associated legislation, i.e. the accessibility of public buildings and services, reported in The Special 
Report on Discrimination against Persons with Disabilities249 and The Report on Accessibility of the 
Commercial Buildings of State Organs250 of the Equality Commissioner, both from 2013.  

The Ministry of Labour and the Equality Commissioner have set and monitor special standards for 
the accessibility of disabled persons. The number of users of e-services has increased significantly, as 
has the number of e-services. Nevertheless, a vast majority of e-services still do not offer the 
possibility to conduct transactions. 

Key recommendations 

 Short-term (1-2 years) 

1) The Government should compile an inventory of special administrative regulations and analyse 
these, with the goal of limiting their number and scope.  

2) The Government should further increase the number of e-services that offer transaction 
possibilities for citizens and businesses.  

3) The Government should introduce mechanisms to measure citizens’ satisfaction with 
governmental services in all state institutions.  

Mid-term (3-5 years)  

4) The Ministry of Public Administration and Local Self-Government should promote the 
implementation of quality assurance tools in administrative bodies tasked with delivery of key 
public services to citizens. 

  

                                                           
243

  The Law on Ratification of the Convention on the Rights of Persons with Disabilities (Official Gazette No. 42/2009). 
244

  Official Gazette No. 33/2006. 
245

  Official Gazette No. 22/2009. 
246

  Official Gazette No. 72/2009, 81/2009 - changed, 64/2010 – CC decision, 24/2011, 121/2012, 42/2013 - CC decision, 
50/2013 - CC decision, 98/2013 - CC decision, 132/2014 i 145/2014. 

247
  The Rulebook on the Technical Standards of Planning, Projects and Construction of Objects which Assure Unconfined 

Movement and Access for Persons with Disabilities, Children and Older Persons (Official Gazette No. 22/2015). 
248

  The Law on the Public Media Services, The Law on Public Informing and the Media and The Law on Electronic Media 
(Official Gazette No. 83/2014).  

249
  Available in Serbian on pp. 51-58: www.ravnopravnost.gov.rs/images/files/Poseban%20izvestaj%20-

%20osobe%20sa%20invaliditetom%20FINAL%209.5.2013.pdf. 
250

  Available on: 
http://ravnopravnost.gov.rs/images/files/Izvestaj_o_pristupacnosti_poslovnih_zgrada_drzavnih_organa.pdf.  

http://www.ravnopravnost.gov.rs/images/files/Poseban%20izvestaj%20-%20osobe%20sa%20invaliditetom%20FINAL%209.5.2013.pdf
http://www.ravnopravnost.gov.rs/images/files/Poseban%20izvestaj%20-%20osobe%20sa%20invaliditetom%20FINAL%209.5.2013.pdf
http://ravnopravnost.gov.rs/images/files/Izvestaj_o_pristupacnosti_poslovnih_zgrada_drzavnih_organa.pdf
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PUBLIC FINANCIAL MANAGEMENT 

1. STATE OF PLAY AND MAIN DEVELOPMENTS IN 2014-APRIL 2015 

1.1. State of play 

The Government’s main priority is to stabilise the public finances. The Government’s Fiscal Strategy 
2015-17 is founded on the delivery of (i) a 10% reduction in pay and pensions, (ii) a public sector pay 
freeze until 2017, (iii) job cuts of about 5% per annum over the next three years, and (iv) restructuring 
state-owned enterprises (SOEs). The Fiscal Strategy aims to stabilise the general government debt to 
gross domestic product (GDP) ratio at about 79% in 2016/17.  

The 2015 Budget was submitted to the Parliament on 17 December, which was two days after the 
Parliament was supposed to vote on it. The supporting documentation that the Government provided 
to the Parliament in support of the Budget is not detailed. Overall, this shows that the commitment to 
transparency on the Budget is weak. 

There is no current policy plan for developing Public Internal Financial Control (PIFC). Most Budget 
users have not appointed a manager in charge of financial management and control (FMC), have not 
established a working group to deal with the introduction and development of FMC, and have not 
adopted plans for the implementation of FMC. There is also low awareness of the importance of 
internal audit (IA), and the independence of IA in public institutions is compromised by internal 
auditors’ having to carry out other activities that are outside the IA function. 

The Supreme Audit Institution (SAI) publishes audit reports that meet national and international 
auditing standards, but the percentage of recommendations implemented by auditees, at 63% of 
recommendations made in 2013, is low compared with the 100% acceptance rate of the validity of the 
recommendations. 

The regulatory framework251 (including public-private partnerships (PPPs) and concessions) is largely 
aligned with the acquis on public procurement. Some discrepancies remain, however, including e.g. the 
definition of a contracting authority, a few exemptions from the Public Procurement Law (PPL), the 
retention of the qualification system and national preferences. The system suffers from very detailed 
and prescriptive regulations. For example, the obligation to prepare extensive explanations of the 
procurement plans as well as a lack of flexibility of the plans places an excessive administrative burden 
on the contracting authorities. 

The institutional framework is established, and functions are clearly allocated. Nevertheless, an 
excessive number of obligations prescribed mainly to the Public Procurement Office (PPO) results in a 
lower-quality performance.  

Most contracts are awarded in an open procedure. However, the introduction of the PPL in 2013 did 
not improve the level of competition. The average number of bids submitted in public tenders has not 
increased since 2012.  

1.2. Main developments 

The 2015 Budget is the first to be presented on a programme budget basis, but this does not extend to 
creating strong links between allocated expenditure and policy objectives. There is no emphasis on 
results yet. 

The SAI staffing levels increased from 179 in 2013 to 223 in 2014. This enabled the SAI to adopt more 
audit reports, up from 56 in 2013 to 135 in 2014, including the SAI’s first performance audit report. 

                                                           
251

  The Public Procurement Law, Official Gazette 124/12, with later amendments (in force from April 2013),  

 The Law on Public-Private Partnership and Concessions, Official Gazette No. 88/11. 
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At the end of March 2015252, the Ministry of Finance (MoF) adopted a by-law requiring public 
administration institutions to assess the impact of legislation, and strategic and other documents on 
the Budget. This regulation gives comprehensive guidance on how to develop and present the 
estimated financial impact for all types of policy documents. It is in force and will be followed by public 
institutions from April 2015. 

The provisions on domestic preferences in the Public Procurement Law were amended (in force from 
February 2015), reducing the rate of preference for domestic tenderers to 5% each from 20% for goods 
and from 15% for services and works. 

New pieces of secondary legislation were adopted, namely the Regulation on the procurement 
procedure in the field of defence and security253, the Rules on the professional training program and 
the method of examination for public procurement officers254, the Regulation on establishing common 
procurement vocabulary 255 , and the Ordinance on the contents of the decision on joint 
implementation of the procurement procedure256. 

On 30 October 2014, the Government adopted the Strategy257 for the Development of the Public 
Procurement System in the Republic of Serbia for 2014-2018 (the Strategy), accompanied by an Action 
Plan258. The Strategy and the Action Plan are now being implemented. 

  

                                                           
252

  By-law on the Manner of Presentation and Reporting of Estimated Financial Effects of Acts on the Budget (110-00-
171/2015-03, 31 March, 2015). 

253
  Official Gazette No. 82/2014. 

254
  Official Gazette No. 77/2014. 

255
  Official Gazette No. 56/2014. 

256
  Official Gazette  No. 44/2014. 

257
  Public Procurement Development Strategy of the Republic of Serbia.  

258
  http://www.ujn.gov.rs/en/news/story/270/ACTION+PLAN.html 

http://www.ujn.gov.rs/en/news/story/269/PUBLIC+PROCUREMENT+DEVELOPMENT+STRATEGY+OF+THE+REPUBLIC+OF+SERBIA.htm.
http://www.ujn.gov.rs/en/news/story/270/ACTION+PLAN.html
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2. ANALYSIS  

The analysis covers the 16 SIGMA Principles of the public financial management area, grouped under 8 
key requirements259. For each key requirement, baseline values are provided for the indicators of the 
monitoring framework of the Principles. The Principles cover an entire budget cycle and address all 
aspects of the expenditure side of the budget, including formulation, execution, reporting, financial 
management and control, and external audit. 

2.1. Key requirement: The Budget is formulated in compliance with transparent legal 
provisions and within an overall multi-annual framework, ensuring that the general 
government budget balance and debt-to-gross domestic product ratio are on a sustainable 
path. 

Baseline values 

The development of both the multi-annual budget framework and annual Budget is considered using 
three qualitative and five quantitative indicators, as defined in the Principles of Public Administration. 

In Serbia, the budget is formulated within a multi-annual framework and in accordance with the legal 
provisions. It is not based on realistic assumptions, however, with revenue undershooting targets and 
expenditures being higher than projected. There were general government deficits of 6.4%, 5.3% and 
7.9% in 2012, 2013 and 2014 respectively, and the debt to GDP ratio rose quickly in the same period 
from 56.2% at the end of 2012 to 70.9% at the end of 2014. Also, the deadline for submission to the 
Parliament is not respected. This is reflected in both the quantitative and qualitative indicators. 

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

1 MTBF strength index. 2014 2 

1 Fiscal rules strength index. 2014 1 

2 
Extent to which the annual budget proposal 
includes full information at the time of 
presentation to the Parliament. 

2014 1 

Quantitative 

1 

Percentage differences between the 
planned budget revenues in the MTBF (as 
approved two years before the latest 
available year) and the outturn of the latest 
available year. 

2014 -11.5% 

1 

Percentage differences between the 
planned budget expenditure in the MTBF (as 
approved two years before the latest 
available year) and the outturn of the latest 
available year. 

2014 -5.0% 

2 General government budget balance. 2014 -7.9%260 

                                                           
259

  SIGMA (2014), The Principles of Public Administration, OECD Publishing, Paris, pp. 18-40. 
260

  See page 34 of the National Economic Reform Programme 2015-2017: 
www.mfin.gov.rs/UserFiles/File/dokumenti/2015/NERP%202015%20ENG%20za%20WEB%2018_3_2015.pdf. 

http://www.sigmaweb.org/publications/Principles-Public-Administration-Nov2014.pdf#page=19.
http://www.mfin.gov.rs/UserFiles/File/dokumenti/2015/NERP%202015%20ENG%20za%20WEB%2018_3_2015.pdf
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2 

Percentage differences between the 
planned budget revenues (as approved in 
the Budget) compared to the outturn of the 
latest available year. 

2014 -6.3% 

2 

Percentage differences between the 
planned budget expenditure (as approved in 
the Budget) compared to the outturn of the 
latest available year. 

2014 -10.7% 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 1. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 1: The Government publishes a medium-term budgetary framework on a general 
government basis that is founded on credible forecasts and covers a minimum time horizon of three 
years; all budget organisations operate within it. 

The Government publishes its three-year Fiscal Strategy annually. The Strategy covers the whole of 
government, and the budgetary framework is co-ordinated by the Ministry of Finance (MoF) with input 
from line ministries and subordinated bodies. It contains macroeconomic projections, as well as fiscal 
projections that are based on existing government policies. The Fiscal Strategy is founded in the Budget 
System Law261, which requires the Government to seek the opinion of the Parliament (though the 
Parliament does not approve it) and the Fiscal Council. The Fiscal Council, which exists under the 
Budget System Law262 and is accountable to the Parliament, is active and regularly issues opinions on 
the Government’s fiscal policies. 

However, there are no clearly defined monitoring and enforcement procedures. It is clear from the 
differences between actual and projected revenues and expenditures that the fiscal projections are 
indicative rather than binding. For 2014, the actual outturn for expenditure was 5.0% below the 
projected 2014 figure in the Fiscal Strategy 2013-2015; the actual outturn for revenue was 11.5% 
below the projected 2014 figure in the same Fiscal Strategy. There are no long-term capital-
expenditure projections, and details are lacking about capital expenditure in general, although the 
Strategy contains a figure for total capital expenditure. The Strategy also contains a list of fiscal risks, 

                                                           
261

  The Budget System Law, Article 27c to 27f. 
262

  The Budget System Law, Article 92. 
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though not in any significant detail, and there is no sensitivity analysis that would show the likely 
direction of public finances should the major variables be less positive. The Strategy covers ministries, 
but not strategic initiatives and programmes, so it is not possible to say that the strategic plans of 
individual organisations are consistent with the medium-term budgetary framework (MTBF). For these 
reasons, the value for the indicator on the MTBF strength index is 2. 

There are fiscal rules which require that the budget deficit be limited to 1% of GDP over the medium-
term and that the debt to GDP ratio not exceed 45% of GDP. Neither rule has been respected nor 
enforced in recent years. The Government has established a plan to stabilise public finances in the 
Fiscal Strategy 2015-17. The Strategy contains a plan for structural reforms, but these will be difficult to 
achieve in the prevailing fiscal climate. Although there are risks to the objectives being realised given 
the overly optimistic macroeconomic projections that have underpinned previous Fiscal Strategies, the 
Strategy shows that the fiscal challenges are being recognised263. Nevertheless, owing to large deficits 
since 2012 and a debt ratio that rose rapidly between 2012 and 2014, the value for the indicator on the 
fiscal strength index is 1. 

There is a medium-term budgetary framework, but with such variations in expenditure there is no 
evidence to suggest that all budget organisations operate within the framework. An examination of 
projections in the most recent Fiscal Strategies supports concerns that the current Fiscal Strategy, 
which sets ambitious targets for fiscal stabilisation, is also founded on overly optimistic assumptions. 

Principle 2: The Budget is formulated in line with the national legal framework, with comprehensive 
spending appropriations that are consistent with the medium-term budgetary framework and are 
observed. 

The Budget System Law provides for a budget that is transparent, comprehensive in scope and 
formulated within a timetable that allows the key actors to carry out their roles (although the six-week 
period that the Parliament has for its consideration of the Budget is about half of the three months 
that the OECD recommends264). It also requires that the financial plans of the social insurance funds be 
presented as part of the Budget265. There is a top-down ceiling within which the budget is framed, in 
accordance with details that the MoF establishes in an annual circular. The macroeconomic 
assumptions and general government projections are published, as is a list of fiscal risks (all are in the 
Fiscal Strategy). The published Budget separates capital and current expenditure, and pay and non-pay 
expenditure, for each public institution.  

In practice, however, there are several weaknesses: 

1) The 2015 Budget was presented to the Parliament on 17 December, which was not only after the 1 
November deadline but was also two days later than the 15 December deadline for the 
Parliament’s adoption of the Budget. 

2) The significant differences between budgeted and actual revenues and expenditures call into 
question whether the Budget is founded on realistic projections. This is shown in Figure 2 below. 

3) The Budget users do not provide the MoF with information on contingent liabilities, details of 
longer-term capital costs, or an assessment of the effects of new policies and investment priorities 
even though this is required by law266. Likewise, there is no separation of the costs of existing and 
new policies in the Budget, although this also is required by law267. 

                                                           
263

  The Fiscal Council opinion on the Strategy is that its projections are overly optimistic, but it welcomes the key 
measures as a step towards bringing the public finances onto a sustainable path. 

264
  Article 1.1 of the OECD Best Practices for Budget Transparency. 

265
  The Budget System Law, Article 32. 

266
  The Budget System Law Article 35.4; the introduction of the By-law on the Manner of Presentation and Reporting of 

Estimated Financial Effects of Acts on the Budget (110-00-171/2015-03, 31 March, 2015), which provides guidelines on 
how to assess the impact of new policies may improve this although it is too early to assess its effectiveness. 

267
  The Budget System Law, Article 31.1. 
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4) Capital-investment projects are not subject to cost-benefit analyses or prioritised accordingly. 

5) Comparative information for the current year is not provided. There is no linkage between 
Government policy objectives and the Budget, no non-financial performance information, and no 
long-term projections of total revenue and expenditure. 

6) National co-financing parts for Instrument for Pre-accession Assistance (IPA) programmes are 
shown at the expenditure line item level for individual budget users although the IPA funding is not, 
which means that a significant proportion of public expenditure is being omitted from the annual 
Budget268. 

These weaknesses mean that the value for the indicator on the extent to which the annual budget 
proposal contains full information when presented to the Parliament is 1. 

Figure 2. General government revenue and expenditure  
(percentage difference between the Budget forecast and outturn)  

 

Source: Fiscal Strategy 2012-2014 (2013 forecast), Fiscal Strategy 2013-2015 (2014 forecast), Public Finance Bulletin 
December 2013 (2013 outturn), Public Finance Bulletin December 2014 (2014 outturn). 

The Budget is not based on accurate, realistic projections. There is no rigorous analysis of the users’ 
Budget requests, and it contains minimal explanatory detail. Failure to respect the deadline for 
submitting the Budget to the Parliament suggests that the Parliament’s role is not strong. 

Key recommendations 

Short-term (1-2 years) 

1) The Fiscal Strategy should link Budget organisations’ strategic and operational plans to the 
Government’s priorities, within a medium-term expenditure framework, in order to improve the 
likelihood of the fiscal consolidation targets in the Fiscal Strategy being met. 

                                                           
268

  It should be noted, however, that the total funding available to each individual Budget user is shown in the annual 
Budget, beside the national co-financing element. 

-9.4 

-5.9 
-6.3 

-10.7 

- 13

- 11

- 9

- 7

- 5

- 3

- 1

 1

Revenues Expenditure

2013

2014

% 



 Serbia 
Public Financial Management 

87 
 

2) The MoF should develop proposals for the Government regarding the establishment of credible 
fiscal rules including corrective action to be taken in the event of the rules being breached. 

3) The submission deadline for the Budget to be sent to Parliament should be respected, and the 
Parliamentary Committee on Finance, State Budget and Control of Public Spending should develop 
its analytical capacity in order to improve Parliamentary oversight. 

4) The MoF should draft guidelines for better capital investment project appraisal procedures, and 
more details on capital investment projects should be published in the Fiscal Strategy in order to 
improve transparency. 

5) The MoF should ensure that the expenditure side of the Budget shows IPA-funded expenditures on 
a gross basis.  

Medium-term (3-5 years) 

6) The MoF should ensure that performance information is included in the Fiscal Strategy and other 
budget planning documents. 

2.2. Key requirement: Accounting and reporting practices ensure transparency and public 
scrutiny over public finances; both cash and debt are managed centrally, in line with legal 
provisions. 

Baseline values 

The execution, monitoring and reporting of public finances is examined under six indicators, four of 
which are quantitative and two qualitative. 

Both cash and debt are managed centrally in Serbia, in line with legal provisions. However, the 
planning of cash requirements and monitoring of in-year expenditures is weak. Monthly profiles are 
not published and, although they are used internally, the variations between projections and actual 
expenditures in individual months are volatile. Cash planning is on a month-to-month basis, with 
monthly allocations being decided on the 15th of the preceding month. Transparency is poor because 
profile data is lacking and because much of the annual information provided in financial 
documentation is difficult to compare from year-to-year. This is shown by the qualitative indicators, 
which reflect weak in-year monitoring in particular. 

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

5 
Extent to which in-year financial 
reporting provides full information and 
is made publicly available. 

2014 1 

5 

Extent to which the annual financial 
report includes full information and is 
made available in time to the 
Parliament. 

2014 2 
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Quantitative 

3 
Average percentage differences 
between cash flow projections and 
actual cash balance on a monthly basis. 

2014 1.9%269 

3 

Accumulated arrears for central 
government measured as a percentage 
of total expenditure at the end of the 
latest available calendar year. 

2014 Not 
available270 

4 
Public-sector debt servicing costs as a 
share of gross domestic product. 

2014 2.9% 

4 
Difference of public-sector debt level 
outturn from target. 

2014 7% 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 3. Country baseline value in comparison with the regional range 

 

Analysis of Principles 

Principle 3: The Ministry of Finance, or authorised central treasury authority, centrally controls 
disbursement of funds from the treasury single account and ensures cash liquidity. 

The disbursement of funds is centrally controlled by the Treasury through a treasury single account, in 
accordance with the Budget System Law271. The Treasury is responsible for keeping a record of all 
transactions executed from this account. The Treasury ledger maintains a full record of all payments 
according to an organisational, functional, programme, three-digit economic, six-digit economic and 
source-of-financing classification. This means the system incorporates adequate coding structures to 
facilitate detailed analysis of expenditure and income if such information is requested. 

The monthly Public Finance Bulletin published by the MoF shows figures for the main elements of 
public expenditure and for revenues of the executed Budget, but it does not provide figures for 
individual Budget organisations. Direct Budget users must provide the Treasury with an estimate of 
monthly cash requirements by the 15th of the preceding month. Cash planning, therefore, is on a 
month-to-month basis. The Treasury does not publish a monthly profile for the upcoming year, 

                                                           
269

  The average variation of 1.9% is for expenditure. This does not show that the variations for individual months are 
volatile. For example, expenditure in January 2014 was 11.5% less than projected but in December 2014, expenditure 
was nearly 30% more than projected. 

270
  This was requested but could not be provided. 

271
  The Budget System Law, Article 9. 
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although this information is available. For the latter months of the year, deviation from the original 
profile can be significant. This is clear from Figure 4 below, which shows that spending was lower than 
planned in every month from January to October but was greater than expected in November and 
December. The near 30% difference between the original profile and the actual outturn suggests that 
expenditure was incurred simply to use up resources before the end of the year.  

Figure 4. Variation of difference between monthly planned expenditure 
and actual expenditure in 2014 (%) 

Source: Ministry of Finance. 

SOEs are not required to get prior approval from their controlling body before undertaking fiscal risk. 
These enterprises present a serious risk to the public finances and their restructuring is considered an 
essential element of the Government’s fiscal consolidation programme, as outlined in the Fiscal 
Strategy 2015-17. It is too early to assess what effect this new policy announcement will have in 
practice. 

The Stand-By Arrangement agreed with the International Monetary Fund (IMF) 272  includes a 
requirement to eliminate existing arrears and prevent accumulation of new arrears. Although the IMF 
had estimated that in 2012 these arrears stood at 0.4% of GDP, or about SRB 13 billion, the authorities 
were unable to provide any update on this figure. Nevertheless, arrears are being addressed. Under 
the Law on Late Payments in Commercial Transactions, late payments 273  and compensatory 
payments274 in the event of late payments are both clearly defined. The MoF publishes details of 
outstanding payments on its website, and this report is updated daily275. 

Cash liquidity is ensured through the Treasury Administration using the treasury single account. 
However, cash planning is on a month-to-month basis. Until the announcement of the IMF Stand-By 
Arrangement, there was no systematic monitoring of accumulated arrears and, although the MoF 
publishes details of outstanding payments on its website, an accumulated figure is not published. 

                                                           
272

  Agreed by the International Monetary Fund Executive Board on 23 February 2015. 
273

  The Law on Late Payments in Commercial Transactions, Article 4. 
274

  The Law on Late Payments in Commercial Transactions, Articles 5 and 7. 
275

  www.mfin.gov.rs/pages/article.php?id=9503.  
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Principle 4: There is a clear debt management strategy in place and implemented so that the 
country’s overall debt target is respected and debt servicing costs are kept under control. 

The Public Debt Law sets out the legal framework for debt management. It defines public debt and 
establishes the responsibilities of the key government bodies, including the Ministry of Finance and the 
Debt Administration, the latter of which carries out central government borrowing. It also limits the 
borrowing powers of local government and social-security funds so that they may borrow only with the 
permission of the Government. Local government borrowing is monitored monthly and reported in the 
Public Debt Administration Monthly Report276. The SAI audits the Public Debt under Article 9 of the SAI 
Law277. 

The Debt Administration publishes a debt-management strategy that includes an annual risk and 
sensitivity analysis. This is also included in the Fiscal Strategy, which sets the framework for the annual 
Budget. However, the projected debt limit was exceeded in 2012, 2013 and 2014. The debt-to-GDP 
ratio rose from 29.2% at end-2008 to an estimated 70.9% at end-2014, despite the fiscal rule278 stating 
that the limit shall be 45% of GDP. Furthermore, the interest on the public debt has been increasing in 
recent years, from 1.8% of GDP in 2012 to 2.9% of GDP in 2014, which shows that debt-servicing costs 
are taking up a greater proportion of public expenditure. The Government has announced a fiscal-
consolidation programme over the period 2015-17 with the intention of stabilising the debt ratio at 
about 79% in 2016/17. However, with 30.9% of debt being denominated in USD and with interest on 
23.4% of debt being variable279, there is a risk that the appreciation of the USD and a rise in interest 
rates could affect the targets.  

Neither the Public Debt Law nor the Budget System Law prevent SOEs from borrowing, and the Public 
Debt Law allows the Government to guarantee borrowing by these companies. The impact of the 
guarantees is reflected only when the Government is required to honour them, but they have been 
significant, with payments amounting to 0.8% of GDP in 2014. The stock of guaranteed borrowing, 
which at the end of 2014 was 7.9% of GDP280, is reported in the Public Debt Administration Monthly 
Report. 

There is no annual report on debt management other than the debt management strategy, which is 
produced before the end of the preceding year. Therefore, the data for the most recent year is 
estimated. 

The debt target is not respected and although the Government has announced steps to stabilise the 
debt, it is too early to judge how effective this will be. There is a debt management strategy, and 
debt is monitored and reported monthly, but the debt ratio has risen quickly in recent years. Debt 
servicing is now costing the equivalent of 2.9% of GDP and is exposed to exchange-rate movements 
and interest-rate rises. 

Principle 5: Budget transparency and scrutiny are ensured. 

The Debt Administration publishes its report on borrowing each month within four weeks of the 
month’s end281. However, the MoF publishes the monthly report on central government revenue and 
expenditure cash flows, which is compiled using Treasury data282, with an eight-week delay283. This 
                                                           
276

  www.javnidug.gov.rs/eng/default.asp?P=76. 
277

  The Law on the State Audit Institution, November 2005 (Official Gazette No. 101/05); Amending Law, May 2010, 
Official Gazette No. 36/10. 

278
  The Budget System Law, Article 27g.4. 

279
  P. 9 of the Investor Presentation January 2015 at 

www.javnidug.gov.rs/upload/Informacije%20za%20investitore/2015/Investor%20presentation%20January%202015%
20final.pdf. 

280
  P. 4 of the Public Debt Administration December Report. 

281
  Public Debt Administration Monthly Report, www.javnidug.gov.rs/eng/default.asp?P=76.  

282
  This is referenced in the monthly report. 

283
  http://www.mfin.gov.rs/pages/issue.php?id=8528 – latest report at 25 March 2015 is for December 2014. 

http://www.javnidug.gov.rs/eng/default.asp?P=76
http://www.javnidug.gov.rs/upload/Informacije%20za%20investitore/2015/Investor%20presentation%20January%202015%20final.pdf
http://www.javnidug.gov.rs/upload/Informacije%20za%20investitore/2015/Investor%20presentation%20January%202015%20final.pdf
http://www.javnidug.gov.rs/eng/default.asp?P=76
http://www.mfin.gov.rs/pages/issue.php?id=8528
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report also includes separate cash-flow information on local government and extra budgetary funds. In 
addition, it contains consolidated data for general government compiled on the Government Finance 
Statistics (GFS) 2001 basis. The report does not explain variations from the profile since no profile is 
published, and it does not include future spending commitments. Nor does it provide data about 
individual budget organisations or even ministries. Therefore, the value for the indicator on in-year 
financial reporting providing full information and being publicly available is 1. 

The Budget System Law284 requires that the annual financial statement be subject to external audit by 
the SAI, and this is done. The statement is in a similar format to that of the Budget and shows the 
Budget allocation, executed Budget figures and the differences between the two. That said, it provides 
no explanation of the basis for the variations, many of which are significant, even at the detailed line 
item level according to the 2013 Annual Financial Statement285. Details on a general government basis 
or details of state assets are not included, and there is no non-financial performance information. The 
Law also requires that the annual financial statement be submitted to Parliament by 15 July for 
approval. This is also done and a debate takes place, but there is nothing to suggest that the opinion of 
Parliament is taken into account before the Government’s consideration of the next Budget. Therefore, 
the value for the indicator on the annual financial report providing full and timely information to the 
Parliament is 2. 

The Budget System Law provides for transparency and scrutiny, and at the most basic level the 
requirements of the Law are implemented. Profiles against which Budget execution can be analysed 
are not published, however. Furthermore, the annual financial statement provides only the most 
basic details. 

Key recommendations 

Short-term (1-2 years) 

1) The MoF should publish a monthly profile of planned expenditure and revenue at the beginning of 
the year. In the monthly Finance Bulletins, which should be produced within four weeks of the 
month’s end, the MoF should compare actual outcomes versus the profile and explain significant 
differences. 

2) The MoF should analyse and report to the Government on the large difference in planned and 
actual expenditure in November and December, with the objective of identifying possible savings. 

3) To enhance budget transparency, the MoF should publish on its website a time series of the key 
components of expenditure and revenue; this information is available but currently can be found 
only by searching through different publications. 

4) The MoF should ensure that the Annual Financial Statement explains significant variations in 
expenditure by Budget users, is available by the end of June, and includes information on a general 
government basis.  

Medium-term (3-5 years) 

5) The MoF should ensure that the monthly Finance Bulletins show spending data for the individual 
direct Budget users. 

6) The MoF should ensure that the Annual Financial Statement provides non-financial performance 
information on Budget programmes and information on financial assets and liabilities. 

                                                           
284

  Article 92 of the BSL. 
285

  www.parlament.gov.rs/upload/archive/files/lat/pdf/predlozi_zakona/2594-14Lat.pdf. 

http://www.parlament.gov.rs/upload/archive/files/lat/pdf/predlozi_zakona/2594-14Lat.pdf
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2.3. Key requirement: National financial management and control policy is in line with the 
requirements of Chapter 32 of European Union accession negotiations and is systematically 
implemented throughout the public sector. 

Baseline values 

Financial management and control in the Serbian public sector is examined through four indicators, 
three of which are quantitative and one qualitative. The qualitative indicator covers 10 critical 
elements of an effective framework as defined in the Principles of Public Administration. It is 
complemented by three numerical indicators to analyse how key aspects of financial management and 
control are developing. 

The legal framework exists for a functional internal financial control system that supports FMC, 
including managerial accountability. However, the objectives and benefits of a fully operational FMC 
system are poorly understood throughout the administration. The baseline value on the qualitative 
indicator reflects that FMC is significantly short of being fully developed. The quantitative indicators 
are consistent with this, with no data being available for two and the third, regarding wastefulness of 
government spending, showing a very low rating as Serbia was ranked 132 out of 144 countries. 

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 6 
Extent to which the operational framework for 
FMC is complete, in place and applied. 

2014 2 

Quantitative 

7 
Share of first-level budget organisations where 
budget structure is aligned with the 
organisational structure. 

2014 Not 
available286 

7 

Share of first-level budget organisations where 
delegated budget holders below minister or 
secretary-general level receive at least monthly 
information on financial commitments and 
spending against the Budget within their part of 
the Budget. 

2014 Not 
available287 

7 
Wastefulness of Government spending (The 
World Economic Forum). 

2013/2014 2.2288 

                                                           
286

  This data is not collected by CHU/FMC. 
287

  This data is not collected by CHU/FMC. 
288

  www3.weforum.org/docs/WEF_GlobalCompetitivenessReport_2014-15.pdf Global Competitiveness Report 2014-
2015, p. 329. Serbia is ranked 132 out of 144 countries. 

http://www3.weforum.org/docs/WEF_GlobalCompetitivenessReport_2014-15.pdf
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The value of the qualitative indicator of the country is displayed below in comparison with the range of 
values for the same indicators in the other Enlargement countries (in the Western Balkans and Turkey). 
The range is formed by the values given to the lowest and highest performer for a given indicator. 

Figure 5. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 6: The operational framework for financial management and control defines responsibilities 
and powers, and its application by the budget organisations is consistent with the legislation 
governing public financial management and public administration in general. 

The Budget System Law (BSL) 289  and the Rulebook on Common Criteria and Standards for 
Establishment, Operation and Reporting on the Financial Management and Control System in the 
Public Sector provide a legal framework for the development of FMC. The Rulebook, which dates 
originally from 2007, was updated in both 2011 and 2013, and it is consistent with the amendments to 
the BSL that have been made since then. However, the BSL290 does not explicitly require the Central 
Harmonisation Unit (CHU) to engage in networking activities or in analysing individual internal control 
systems, which is a core activity of a CHU if it is to play its role in implementing FMC throughout the 
administration. There is a manual for FMC, but it has no legal status and is not published although it is 
widely distributed291. The MoF acknowledges that the legislation underpinning various aspects of FMC, 
including budgetary and treasury arrangements and financial inspection, as well as financial 
management itself, requires further amendment in order to eliminate contradictions and duplication. 

The CHU has three staff out of four posts working full-time on FMC development. However, it has 
focussed on FMC-related training courses rather than monitoring FMC in practice, and its annual report 
to the Government is based on self-assessment questionnaires completed by the Budget beneficiaries 
themselves. In 2014, only 119 out of 187 direct budget beneficiaries (64%) returned the questionnaire, 
although the highest-spending organisations are included in those making returns. The most recent 
annual report292 contains minimal information about results achieved and makes only the most general 
recommendations for improvements (though it does identify shortcomings). The Government does not 
use the report to further implement FMC and, although there were Government decisions that 
approved the adoption of the FMC Rulebook and the amendments in 2013, the Government has not 
issued any directions that would enhance managerial accountability within the administration until the 
recent adoption of the PAR Action Plan 2015-17293. The PIFC Strategy Paper 2009-2014 should have 
been replaced by the end of 2014, but the new Strategy Paper has been delayed. Currently, therefore, 
there is no updated plan in place to develop FMC in the Budget beneficiaries. Based on the details 

                                                           
289

  The Budget System Law, Article 81. 
290

  The Budget System Law, Article 83. 
291

  The MoF includes the manual in an information pack for participants at training courses for both direct and indirect 
Budget users. 

292
  For 2013; 2014 report due in May 2015. 

293
  The impact of the PAR Action Plan 2015-2017 cannot be assessed as it has only been adopted, but it includes 

performance indicators and specific targets that will allow monitoring of implementation of the specified objectives, 
including objectives for FMC, in the future. 
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outlined above, therefore, the value for the indicator on the extent to which the operational 
framework is complete and applied is 2. 

A legal framework for FMC is in place, but implementation of the legal procedures is weak. Although 
elimination of inconsistencies in the legal framework will improve the framework, it will not be 
enough to ensure implementation. There is no current policy plan in place and CHU/FMC has limited 
itself to training and issuing reports instead of trying to raise awareness at a managerial level of the 
importance of FMC. 

Principle 7: Each public organisation implements financial management and control in line with the 
overall financial management and control policy documents. 

The BSL requires all beneficiaries of public funds to establish FMC, and it defines these beneficiaries 
very widely so that it includes extra-budgetary funds and SOEs. Nevertheless, no numbers are available 
on how many beneficiaries are required to implement FMC. The CHU annual report for 2013 showed 
that of 119 direct (first-level) beneficiaries who returned forms, 71 had internal regulations for 
implementing FMC, 45 had appointed a high-level manager for FMC and 29 had an implementation 
plan for developing FMC within the organisation. There is no requirement for budget beneficiaries to 
report on progress made on the implementation of FMC within the organisation. As there are 187 
direct beneficiaries, these figures show that FMC is not yet fully operational throughout the 
administration. 

Figure 6. Implementation of FMC: Key elements 

Source: Ministry of Finance. 

Although subordinate institutions are legally required to adopt FMC, there is no evidence to suggest 
that this is widely applied. Nor can it be said that SOEs, which have incurred large losses in recent years, 
are subject to robust monitoring by their responsible first-level organisations. 

While the introduction of programme budgeting will enhance the transparency of expenditure and will 
show responsibilities more clearly, managerial accountability is not well established in Serbia. The 2013 
CHU Annual Report lists a number of shortcomings including, in most organisations, no plans for FMC 
implementation, a failure to establish a working group to develop FMC, poor attendance rates among 
high-level managers at FMC training events, and an emphasis on legal compliance but no awareness of 
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how to overcome barriers to achieve objectives. Furthermore, although new policy proposals are 
required to estimate likely costs before the Government can consider the proposals, there is no 
evidence that Budget users have fully implemented this requirement294. 

Public organisations have not implemented financial management and control in line with the legal 
framework. A significant number of institutions do not even return the annual CHU questionnaire, 
and many that do complete it are not implementing the key steps for developing it within their 
organisation. This is an impediment to the development of the new programme Budget system, 
since managers need to understand their responsibility and take actions through FMC to ensure that 
they achieve their programme objectives. 

Key recommendations 

Short-term (1-2 years) 

1) The MoF should finalise and publish the PIFC Strategy 2014-2020 in co-ordination with the 
publication of the public financial management (PFM) Programme. 

2) The MoF should review the FMC Manual to ensure that it is consistent with legislation in the area 
of public financial management, and ensure that it is given a legal status.  

3) The MoF should start performing analyses in individual organisations on the level and quality of 
implementation of – as opposed to the existence of – FMC rules and procedures. 

4) The MoF should ensure that the good practices that apply to the management and control of IPA 
funds are applied to the management of all public funds in the Budget. 

Medium-term (3-5 years) 

5) The MoF should develop proposals for increased emphasis on the use of performance indicators to 
measure efficiency and effectiveness and therefore enable budget beneficiaries to achieve 
strategic objectives within Budget limits. 

2.4. Key requirement: The internal audit function is established throughout the public sector 
and internal audit work is carried out according to international standards. 

Baseline values 

The IA function in the public sector of Serbia is examined through three quantitative and two 
qualitative indicators. The qualitative indicators cover elements of the IA legal and operational 
framework and the quality of IA reports. All data collected is supplemented by interviews. 

All key functions for the IA function are established, and the values below reflect partial 
implementation. The legal framework for an IA function in Serbia is in place, although improvements 
are necessary. However, only 57% of public institutions have established the function and only 72% of 
IA staff had national certificates for IA in 2013 (cf. 63% in 2012). The CHU does not compile data about 
annual IA plans conforming to national legal requirements, and the quality of IA reports cannot be 
assessed owing to insufficient data. 

                                                           
294

  An examination of some policy proposals shows that costs are not robustly calculated. 
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 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

8 
Extent to which the operational framework for 

internal audit is designed and in place. 

2013 3 

9 
Quality of internal audit reports. 2014 Not 

available295 

Quantitative 

8 

Share of public administration organisations 

meeting national legal requirements for 

establishing and minimum staffing of internal 

audit units. 

2013 36%296 

8 
Share of internal auditors with a national or 
international internal audit certificate. 

2013 72%297 

9 
Share of organisations with annual internal audit 

plans conforming to national legal requirements. 

2014 Not 
available298 

The value of the qualitative indicator of the country is displayed below in comparison with the range of 
values for the same indicators in the other Enlargement countries (in the Western Balkans and Turkey). 
The range is formed by the values given to the lowest and highest performer for a given indicator. 

Figure 7. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 8: The operational framework for internal audit reflects international standards and its 
application by the budget organisations is consistent with the legislation governing public 
administration and public financial management in general. 

IA is established as a decentralised system overseen by the CHU, which has five staff working full-time 
on IA development. IA is performed on the basis of Article 82 of the Budget System Law299. The MoF 
has adopted a Rulebook on Joint Criteria for the Organisation and Standards and the Methodological 
Guidelines for Performing Internal Audit in the Public Sector, including the audit of European Funds. 
The Rulebook, which dates originally from 2007, was updated in both 2011 and 2013, and it reflects 
the amendments to the BSL that have been made since then. 

                                                           
295

  Only four IA reports out of ten requested were submitted, which is not a sufficient sample to assess the quality of IA 
reports. 

296
  The CHU reported that 67 out of 185 central budget institutions that are required to introduce IA have set up IA in 

accordance with legal requirements; it also reported that 109 budget institutions in total have set up IA in accordance 
with legal requirements. This report uses central budget institutions as the basis. 

297
  CHU reported that 189 out of a total of 263 IA staff have national certificates. The number of staff with international 

certificates is unknown. 
298

  CHU reported that there is no data on annual IA plans conforming to national legal requirements. 
299

  Official Gazette No. 54/09, 108/13. 
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In 2013300, the number of IA units established in central budget institutions continued to increase, to 
67 from 49 in 2012. However, this represents only 36% of the 185 central budget institutions that are 
required to introduce IA. Although the CHU sometimes arranges meetings for the heads of IA units, the 
slow pace of IA development and the absence of written agendas or minutes mean that the meetings 
cannot be considered effective. The number of IA staff also increased in 2013, to 263 from 225. There 
were 204 vacancies reported for 2013. 

Established IA units plan their activities according to a three-year strategic plan and an annual work 
plan. The head of the institution approves audit plans, audit reports and recommendations. For 2013, 
IA units planned 695 audits (cf. 466 in 2012), performed 615 audits (cf. 390) and made 2 993 
recommendations (cf. 2 382), of which the institutions implemented 2 212 by the year-end (cf. 1,669). 
Of the recommendations, 1 274 (compared with 2 013 in 2012) covered the need for improvements to 
internal policies and procedures; other recommendations covered areas such as procurement and 
contracting, accounting records and financial reporting, and salaries and benefits. 

The regulations for IA provide clear requirements for safeguarding the independence of internal 
auditors301, but the CHU annual report records that these auditors spend a significant proportion of 
time on activities that are not within their remit. This is not in accordance with IA standards and 
directly threatens their functional independence. Budget inspection is organisationally separate from 
IA, but the roles and responsibilities as set out in the law302 risk overlapping with those of IA, 
particularly as both functions are concerned with legal compliance issues. 

On the basis of the evidence provided and outlined above, the value for the indicator on the extent to 
which the operational framework is designed and in place is 3. 

The annual CHU report shows further progress in the development of internal audit. An effective and 
fully operational IA function has not yet been established in all public institutions, however. Also, 
the practical application of the requirements for IA independence is weak, and the CHU does not 
provide guidelines in this regard. There is a risk of overlap and duplication in the work of IA and of 
budget inspection. 

Principle 9: Each public organisation implements internal audit in line with the overall internal audit 
policy documents as appropriate to the organisation. 

The CHU provides training for internal auditors for continuing professional development, as well as for 
training staff for the certified public-sector qualification. The CHU provided theoretical training for 108 
IA staff from 46 public institutions in 2013. It also provided practical experience for 71 staff from 17 
public institutions. Forty-eight staff members passed the examinations and became certified auditors. 
Thus, 189 IA staff have now earned the title of “certified public internal auditor” (cf. 141 staff in 2012). 
IA units, however, have difficulty in recruiting and retaining suitable staff. 

The review of a selection of IA reports found that the units undertake their audits in accordance with 
the regulatory framework and implement the specific requirements of the Rulebook as regards the 
planning, undertaking and reporting processes303. The scope of the audits, as set out in the internal 
reports examined in this exercise, records that IA includes the assessment of the control procedures 
and compliance with the rules in the selected sub-system. Samples of transactions are tested and the 
results recorded in the audit report. The review also found that recommendations are made, referring 
when appropriate to the recommendations made in previous IA reports. There is no evidence of 

                                                           
300

  CHU Report for 2013 data, based on responses to a CHU questionnaire. 
301

  Rulebook on Joint Criteria for Organising and the Standards and Methodological Instructions for Performing Internal 
Audit in the Public Sector, Article 7. 

302
  The Budget System Law, Articles 84 to 91. 

303
  Rulebook, Articles 21 to 30. 
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examples of recommendations concerning the economy, efficiency or effectiveness of the institutions 
being audited. 

The CHU has no programme to carry out external quality assurance reviews of IA. In 2013, it carried 
out a check of IA in ten ministries, two mandatory social insurance funds and two cities with the 
assistance of consultants, but it has not continued with the checking. Furthermore, there is no 
information about management’s implementing IA recommendations. 

The indicator about the quality of IA reports cannot be assessed because only four IA reports out of the 
ten requested have been submitted, which is not a sufficient sample to assess the quality of IA reports. 

The IA units that have been established are undertaking audits in line with the regulatory framework 
for IA. The CHU has provided training to IA staff, and the number of certified internal auditors has 
continued to increase. In the examples of IA reports seen, IA units are providing useful 
recommendations to help management improve its control systems. The review of IA reports did not 
identify any recommendations in respect of economy, efficiency or effectiveness. 

Key recommendations 

Short-term (1-2 years) 

1) The Government should endorse an implementation schedule for IA units as part of a revised PIFC 
strategy to ensure that the mandatory IA function is established and is operating effectively 
throughout the public administration. 

2) The CHU should reinforce the operational independence of IA in public institutions and undertake 
a structured programme of quality assurance reviews of IA units to improve the quality of the 
audits being undertaken within the institutions. 

3) The MoF should analyse examples of overlap or duplication between budget inspection and IA and 
should raise awareness of public-institution staff on the differing roles and responsibilities of these 
functions.  

Medium-term (3-5 years) 

4) The CHU should provide guidance to IA units to consider economy, efficiency and effectiveness 
issues as part of their audits. 

2.5. Key requirement: Public procurement is regulated by duly enforced policies and 
procedures that reflect the principles of the Treaty on the functioning of the European 
Union and the European Union acquis, and are supported by suitably competent and 
adequately resourced institutions.  

Baseline values 

The key requirement for harmonisation of public procurement regulations with the EU acquis, as well 
as the establishment of corresponding institutional structures and arrangements, is examined through 
six qualitative indicators. The first two describe the extent to which the legislation is complete and 
enforced, covering the eight main goals defined in Principle 10, and the openness of policy making and 
monitoring. The next two indicators concern the development and implementation of the policy 
framework and the existence and performance of a dedicated institution for central procurement 
functions. The last two cover the effective monitoring of the public procurement system and the extent 
to which information about its workings is readily available to all interested parties. 

In Serbia, the legal framework for public procurement (including defence procurement) is largely 
harmonised with the EU acquis. In 2014, most of the secondary legislation, including the regulation on 
procurement in the field of defence and security, was adopted. The current legal framework ensures 
proper conditions for increasing transparency in public procurement and for tackling corruption. 
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Nevertheless, the system suffers from very detailed and prescriptive regulation. The institutional 
framework provides the necessary elements for a functional system, but the excessive number of 
functions allocated to central institutions (especially to the PPO) negatively influences the performance. 

 Principle 
no. 

Indicator 
Baseline 

year 
Baseline 

value 

Qualitative 

10 
Extent to which public procurement legislation 
is complete and enforced. 

2014 3 

10 

Nature and extent of public procurement 
consultations during the process of developing 
regulations for public procurement and 
monitoring of their use and appropriateness.  

2014 4 

11 
Extent to which policy framework for public 
procurement is developed and implemented. 

2014 4 

11 

Extent of coverage by dedicated institutions of 
the central procurement functions mentioned 
and of regulations defining their roles, 
responsibilities, working practices, staffing and 
resources. 

2014 3 

11 
Comprehensiveness of systems for monitoring 
and reporting on public procurement 
procedures and practices. 

2014 3 

11 

Clarity, timeliness, comprehensiveness and 
accessibility of information available to 
contracting authorities and entities, economic 
operators and other stakeholders. 

2014 4 
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The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 8. Country baseline value in comparison with the regional range 

 

Analysis of Principles 

Principle 10: Public procurement regulations (including public-private partnerships and concessions) 
are aligned with the acquis, include additional areas not covered by the acquis, are harmonised with 
corresponding regulations in other fields, and are duly enforced. 

The legislative framework consists of the PPL304, covering procurements in the public sector, the 
utilities sector, and defence and security, along with 16 implementing bylaws305, and the Law on Public-
Private Partnership and Concessions306 with implementing secondary legislation.  

The PPL is largely aligned with the EU acquis, although some discrepancies remain. For example, not all 
definitions reflect the terms of the relevant Directives307 (e.g. definition of the Contracting Authority), 
some exemptions are wider in scope than in the Directives308, and provisions for the utilities and 
defence sector do not make use of all available flexible instruments envisaged in European law. The 

                                                           
304

  Official Gazette No. 124/12 with later amendments. 
305

  Still awaiting adoption: List of contracting authorities referred to in Articles 2 and 117 of the Law, to be adopted by the 
Government on proposal of the Ministry of Finance and the Public Procurement Office at the beginning of each 
budget year; List of contracting authorities covered by exemptions provided for in Article 7, paragraph 1, items 1), 6) 
and 7) of the Law, to be adopted by the Government of the Republic of Serbia. 

306
  Official Gazette No. 88/11. 

307
  2004/17/EC Directive, 2004/18/EC Directive. 

308
  E.g. Article 7 paragraph (2) point 1 of the PPL. 
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PPL defines the main principles of public procurement: efficiency and cost-effectiveness, competition, 
transparency, equality of bidders, environmental protection and energy efficiency309. The non-
discrimination principle is not fully respected, as the application of domestic preferences is 
mandatory310. Special provisions focusing on the prevention of corruption and conflicts of interest311 
provide for additional duties for contracting authorities, with the aim of ensuring internal risk 
assessment312 and notification of irregularities. Special instruments such as supervision of the most 
valuable procurements by civil supervisors313 ensure transparency of the procedures.  

Works concessions are awarded in line with the PPL. A special procedure is conducted for service 
concessions, ensuring transparency through the publication of concession notices. Concessions are 
awarded based on the highest offer or the economically most advantageous bid314. Nevertheless, there 
is a need for further steps to align the PPL with the EU Directive on Concessions315.  

The contracting authorities are obligated to prepare annual public procurement plans including, among 
other things the object and value of the procurement, which are sent to the PPO and the SAI316. The 
preparation of plans was intended as a mechanism not only for minimising the risk of corruption, but 
mainly as a tool for proper management of public procurement. However, the detailed requirements 
for stating the reasons and justifications for each procurement, accompanied by the manner of 
determining the estimated value, place a heavy administrative burden on contracting authorities. The 
other problem in practice results from a tight margin of flexibility. The funds that were originally 
foreseen for a specific public procurement in the plan cannot be increased by more than 10%, except 
in cases of natural disasters, accidents or major breakdowns, or events beyond the control of the 
contracting authority317. The contracting authority may change its procurement plan, however, in the 
case of a revised budget or amended financial plans. In practice, the modification of any item in the 
procurement plan generates a considerable administrative burden. The introduction of changes takes 
two months318 in some cases. Yet neither the contracting authority nor the PPO publishes the public 
procurement plans; thus, the economic operators do not have access to the plans and cannot benefit 
from them. 

In previous years the conclusion of multi-year contracts was one of the main problems owing to a lack 
of harmonisation with the Budget System Law319. The Decree on Criteria for Determining the Nature of 
Expenditures and Conditions and Manner of Obtaining Consent for Specific Contracts which require 
Multi-annual Payments due to the Nature of Expenditures320 attempts to eliminate this obstacle. The 
provisions allow a contract to be concluded if it fulfils defined criteria for a maximum three years while 
stating that the contracting authority is obligated to guarantee the funds in its budgets for those years. 
The decision to conclude a multi-year contract must be approved by the relevant supervisory body.  

                                                           
309

  The PPL, Chapter I subchapter 3. 
310

  The PPL, Article 86. 
311

  Chapter II PPL and Regulation on the Contents of By-law Further Regulating Public Procurement Procedure within the 
Contracting Authority (Official Gazette No. 106/13). 

312
  The contracting authority is obliged to adopt internal by-law regulating in detail the process of public procurement. 

313
  According to the Public Procurement Law, Article 28, it is mandatory that procedures with a value above RSD 1 billion 

are supervised by the civil supervisor – a person appointed by PPO supervising the procedure by having permanent 
insight into all documents and communication between parties. The civil supervisor is obligated to elaborate a report 
after the procedure is finished, and send it to specified institutions. 

314
  The Law on Public-Private Partnership and Concessions, Chapter III. 

315
  Directive 2014/23/EU of the European Parliament and of the Council of 26 February 2014 on the award of concession 

contracts. 
316

  The PPL, Article 51, and Regulation on Form and Contents of Procurement Plan and Procurement Plan Implementation. 
317

  The PPL, Article 51. 
318

  Reported by contracting authorities during meetings. 
319

  SIGMA (2014), Assessment of Serbia, OECD Publishing, Paris. 
320

  Official Gazette No. 21/2014. 

http://www.sigmaweb.org/publications/Serbia-Assessment-2014.pdf
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The regulatory situation (continuing deficiencies of the PPL, additional administrative burdens on 
contracting authorities and non-alignment for concessions) leads to a value of 3 for the indicator 
“Extent to which legislation is complete and enforced”.  

Representatives of the administration and contracting authorities are involved in consultations on 
regulatory and policy development (a recent example is the process for developing the Strategy). The 
opinions on implementation of existing regulations are gathered during PPO workshops and seminars 
and from representatives of business (e.g. Serbian Chamber of Commerce)321. Nevertheless, no special 
online instruments are established to collect comments from the public as part of a consultation and 
there are no reports back to the public on the outcome of a consultation. These lead to a value of 4 for 
the indicator covering the nature and extent of public consultations. 

The legal framework for public procurement (including defence procurement) is largely harmonised 
with the EU acquis. The current legal framework ensures proper conditions for increasing 
transparency in public procurement and for tackling corruption. However, the system suffers from 
very detailed and prescriptive regulations, which place a heavy administrative burden on the 
contracting authorities.  

Principle 11: There is central institutional and administrative capacity to develop, implement and 
monitor procurement policy effectively and efficiently. 

With a staff of 28, the PPO performs the functions of the central administrative body responsible for 
public procurement. It has no power to officially propose amendments to the PPL322, however, as this 
function is performed by the MoF. In 2014, the PPO performed numerous activities such as323 providing 
opinions on the joint conduct of public procurement by multiple contracting authorities (139 opinions 
were prepared by the PPO) and the issuing of opinions on the justifiability of the use of the negotiated 
procedure without prior publication (in 2014, 4 338 requests were submitted to the PPO). In the latter 
case, the PPO reports that the preparation of an opinion takes 45 minutes on average. The limited time 
that the PPO can allocate to analysing each request raises questions about the quality of the process. 
The list presented is not exhaustive, and the other activities cannot be considered as less important. 
This overload of duties results in the PPO being unable to perform all of its obligations in a proper and 
timely manner. The main area where the activities are executed in a limited way is monitoring wherein, 
for example, the analysis of public procurement plans or amendments to contracts is not performed324.  

The PPO is responsible for establishing and maintaining the registry of concluded public contracts on 
the Public Procurement Portal325, but this has not been created, yet.  

The Budget Inspection Unit within the MoF is responsible for controlling the implementation of the 
laws and secondary legislation on financial and material operations, as well as the appropriate and 
lawful use of funds by all spending units listed in the Law on Budget System326. 

The SAI includes public procurement in its audits of the administrative bodies. The external audit 
remains focussed on compliance of procedures with the PPL, while less attention is paid to 
performance. In 2014, 134 reports on compliance were adopted but only one on performance327. 

                                                           
321

  Information collected during interviews with the Serbian Chamber of Commerce, with representatives of economic 
operators and representatives of contracting authorities. 

322
  The PPL, Article 136 does not clearly state the power in the field. The Public Procurement Office was not the initiator 

of the adoption of the current PPL. 
323

  Data provided in the Report on Public Procurements in the Republic of Serbia in the period 1 January 2014-30 June 
2014. 

324
  The conclusion is based on interviews with the Public Procurement Office. 

325
  Regulation on manner of Keeping and the Contents of the Register of Public Contracts adopted by the Ministry of 

Finance (Official Gazette No. 57/2013).  
326

  Report on Public Procurements in the Republic of Serbia in the period 1 January 2014-30 June 2014, Public 
Procurement Office. 

327
  Questionnaire of external audit. 
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Moreover, the SAI is involved in some processes described in the PPL328, under which analysis of public 
procurement plans was performed329 in 2014. 

In the field of concessions and PPPs, the distribution of functions and responsibilities among the 
central institutions is complicated. The Ministry of Economy and Regional Development330 was 
responsible for the legislative process until 2010, a situation still visible in the composition of the 
Commission for Public-Private Partnership - its President is a representative of the Ministry. The 
Ministry of Trade, Tourism and Telecommunications is, under the Law on Ministries331, vested with 
public administration duties relating to concessions and PPPs, which is reflected in the Action Plan 
accompanying the Strategy332. The Commission for Public-Private Partnership333 provides technical 
assistance on the implementation of PPP projects and concessions, as an independent 
interdepartmental public body. The Commission has nine members (including its President and Vice-
president) and meets at least once a month. The impermanent way of working and lack of necessary 
resources334 create an obstacle in the performance of activities related to promotion of concessions 
and PPP projects, and dissemination of best practices. This also results in insufficient co-operation 
between the Commission and the PPO. 

In April 2014, a Memorandum of Co-operation was signed between the Republic Commission for the 
Protection of Rights in Public Procurement Procedures, the SAI, the Anti-Corruption Agency, the Anti-
Corruption Council, the Competition Commission, the MoF, the Ministry of Economy and the PPO. 

The institutional framework for public procurement and concessions/PPP is in place, but the above-
mentioned shortcomings lead to a value of 3 in the relevant indicator. 

In October 2014, the Government adopted the Public Procurement Development Strategy of the 
Republic of Serbia period 2014-2018335. The Strategy covers public procurement and concessions/PPP. 
The accompanying Action Plan defines the activities, actors responsible for these, time periods and 
milestones for implementation. The Action Plan covers only 2015. The main risks in the 
implementation are a lack of financial support and resource planning and allocation, which leads to a 
value of 4 for the relevant indicator. 

The PPO has a developed system of collecting and processing data on public procurement. Annual and 
periodic reports are prepared. However, the system does not make full use of the opportunity to 
collect, process and present data that is relevant for the procurement market (details about award 
criteria used in procurement procedures, costs of preparation of a tender by the bidder or unit prices 
of goods, services or works in particular). No data is available on contracts awarded in the fields of 
defence and security or on the number of works and services concessions. Legislation, periodic and 
annual reports, and operational tools and guidelines are available on the PPO webpage. The limitations 
of the monitoring system justify the value of 3 for the relevant indicator. The PPO’s successful attempts 
to prepare and publish comprehensive guidelines, model tender documents and other tools available 
to contracting authorities and procurement officials lead to a value of 4 for the respective indicator. 
The portal that the PPO operates is an important source of information for contracting authorities, but 
not all documents that it prepares are disseminated (such as opinions issued by the PPO), no 

                                                           
328

  The PPL, Articles 22, 36, 49, 51, 107, 115, 148, 165. 
329

  The conclusion is based on interviews with contracting authorities.  
330

  At present, the Ministry of the Economy.  
331

  Official Gazette No. 44/14. 
332

  In 2015 the Ministry of Trade, Tourism and Telecommunications will be responsible for preparation of gap analysis of 
the Serbian legislation on concessions in the light of the Concessions Directive. 

333
  The Law on Public Private Partnership and Concessions, Article 65. The Commission was established by the Decision of 

the Government on the establishment of the Commission for Public-Private Partnership (Official Gazette No. 13/12). 
334

  The Commission has no permanent administrative structure and has only one permanent employee meeting with the 
representative. 

335
  Public Procurement Development Strategy of the Republic of Serbia. 

http://www.ujn.gov.rs/en/news/story/269/PUBLIC+PROCUREMENT+DEVELOPMENT+STRATEGY+OF+THE+REPUBLIC+OF+SERBIA.htm.
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publications about sustainable procurement are available, some thematic publications are outdated, 
and the business sector is insufficiently addressed.  

The institutional framework provides the necessary elements for a functional system, but the 
excessive number of functions allocated to central institutions (especially to the PPO) negatively 
influences performance. In 2014, the PPO had to prioritise its tasks and focussed mainly on the 
preparation of the missing implementing tools and thus put less effort into its monitoring and 
oversight functions.  

Key recommendations 

Short-term (1-2 years)  

1) The MoF and the PPO should supplement the existing (and future) Action Plan, accompanying the 
Strategy with the budget allocation for the actions. 

2) The Government should sufficiently define, with legislation, the co-ordination function in the area 
of concessions and PPPs.  

3) The MoF and the PPO should prepare, and the Government should adopt, the List of contracting 
authorities referred to in Articles 2 and 117 of the PPL, and the List of contracting authorities 
covered by exemptions provided for in Article 7, paragraph 1, items 1), 6) and 7) of the PPL. 

4) The PPO should publish procurement plans of contracting authorities in order for economic 
operators to benefit from the advantages of public accessibility to such a database, as well as 
reconsider the provisions concerned with preparation and dissemination of public procurement 
plans so the plans may become a useful and flexible tool for proper public procurement 
management. 

Medium-term (3-5 years)  

5) The Government should review the PPL and its implementing legislation to implement the new EU 
Directives on public procurement and concessions336.  

6) The MoF and Ministry of the Economy should ensure the provision of resources that are essential 
for the Commission for Public-Private Partnership’s continuous performance. 

7) The Government should review the obligatory activities of the PPO, with the aim of reducing those 
that do not have a real impact on the public procurement system (e.g. the opinions on joint 
conduct of procurement procedures).  

8) The MoF and the PPO should monitor the influence of the regulations concerning multi-year 
contracts.  

2.6. Key requirement: In case of alleged breaches of procurement rules, aggrieved parties 
have access to justice through an independent, transparent, effective and efficient remedies 
system. 

Baseline values 

The key requirement for the establishment of an independent, transparent, effective and efficient 
remedies system is examined through six indicators, four of which are quantitative and two are 
qualitative. They describe the timeliness of the review procedure, accessibility of the review system for 
economic operators and performance of the review body. 

In Serbia, a proper regulatory framework and institutional set-up for handling complaints is in place. 
The review body is facing a constantly growing number of complaints. Access to the review system is 
not restricted by excessive costs. 

                                                           
336

  Directive 2014/24/EU, Directive 2014/23/EU, Directive 2014/23/EU. 
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 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

12 

Presence of procurement review and 
appeal bodies covering the functions 
mentioned and of regulations defining 
their roles, responsibilities, working 
practices, staffing and resources, including 
the integrity of their work. 

2014 3 

12 

Presence of user-friendly procurement 
review website including timely 
publication of decisions and statistics, with 
adequate research functions. 

2014 4 

Quantitative 

12 
Actual processing time of complaints 
related to procurement compared with 
maximum legal requirements. 

2014 Not 
available337 

12 

Number of cases in which the 
procurement review body exceeded the 
legal maximum processing time in relation 
to the total number of complaints. 

2014 26.56% 

12 
Number of complaints in relation to the 
number of tender notices published. 

2014 5.1%338 

12 
Share of complaints in procurement that 
are challenged to the next judicial level. 

2014 10% 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 9. Country baseline value in comparison with the regional range 

 

                                                           
337

  The average actual processing time of complaints is 26 days. However, as there are different deadlines for different 
complaint procedures in the law (20, 30 or 45 days) and statistics on the actual processing time per procedure are not 
available baseline value for the indicator cannot be given.  

338
  Number of complaints: 3.052, number of tender notices published: 59.665. 
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Analysis of Principles 

Principle 12: The remedies system is aligned with the acquis standards of independence, probity and 
transparency and provides for rapid and competent handling of complaints and sanctions 

The Republic Commission for the Protection of Rights in Public Procurement (CPR) ensures the 
protection of rights in public procurement procedures, and it reports to the Parliament. The CPR has 6 
members and 69 supporting staff339. 

Table 1. Key characteristics of the remedies system. 

 2012 2013 2014 

Number of appeals submitted 1 182 1 595 2 162 

Number of decisions taken 1 231 1 522 2 052 

Number of decisions published 1 473 1 720 2 095 

Number of appeals accepted (decision of 
contracting authority changed) 

52 partly 
140 fully 

498 partly 
115 fully 

766 partly 
129 fully 

Number of appeals rejected 264 351 526 

Average time of processing the case before 
the CPR (days) 

13.35 19.78 27.25 

Number of complaints challenged to the next 
judicial level 

104 87 156 

Source: Republic Commission for the Protection of Rights in Public Procurement. 

In 2014 the CPR faced an escalation of submitted complaints: 1 556 complaints were reviewed340, 
compared with 1 258 in 2013341. The trend reflects the increase of the procurement market342. The 
significant increase in received cases confirms the growing interest of economic operators in review 
procedures: in the first half of 2013 the CPR received 423 requests for protection of rights, while in the 
first half of 2014 the number was 1 060343.  

The CPR concludes a review in 20 or 30 days, which can be extended for additional 15 days344. In about 
half of the cases the legal maximum time for processing the complaint was exceeded345. The problems 
with timely processing arise mainly owing to the CPR’s undercapacity. According to Article 140 of the 
PPL, the CPR should have a President and six members. In 2014 all of the members were appointed; 
however, one was unable to perform her duty (because of maternity leave). The requirement to take 

                                                           
339

  Public Procurement Law, Article 159. 
340

  Republic Commission for the Protection of Rights in Public Procurement. 
341

  Report on the Work of Republic Commission for Protection of Bidder’s Rights for 1 January 2013-30 June 2013 and 
Report on the Work of Republic Commission for Protection of Bidder’s Rights for 1 July 2013-31 December 2013. 

342
  According to the Public Procurement Office Report on Public Procurements in the Republic of Serbia for 1 January 

2014-30 June 2014, the value of the market accounted for RSD 147 billion, cf. RSD 131 billion in 2013. 
343

  Report on the Work of Republic Commission for Protection of Bidder’s Rights for 1 January 2013-30 June 2013 and 
Report on the Work of Republic Commission for Protection of Bidder’s Rights for 1 January 2014-30 June 2014. 

344
  Public Procurement Law, Article 158. 

345
  In the first half of 2014, 801 cases were delayed versus 1 556 reviewed. 
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the decisions in panels composed of three members346 results in two panels working in parallel. With 
more than 1 500 complaints to review a year, the timeliness, but also the quality of work, is threatened. 
The procedure before the administrative court is very long, which also negatively influences the system. 
The average time for processing the claim was reported as 295 days347. 

From 1 431 complaints reviewed in substance, almost 36% were found to be unfounded348. The main 
reasons for upholding the decision of the Contracting Authority were 1) the allegations in the request 
were unsubstantiated, and 2) the request for protection of rights was filed after the legal deadline for 
contesting certain phases of the procedure. The number of altered decisions is significant: 766 
decisions of contracting authorities were partially changed, while 129 were fully changed349. The CPR 
focuses on the formal aspects of procurement, in line with the provisions of administrative proceedings. 
The stakeholder of the public procurement system reported a number of contradictory decisions in 
similar cases350. 

Articles 140-141 of the PPL provide for the mechanism to ensure the implementation of the CPR 
decisions. In the first half of 2014, 10% of the CPR decisions were appealed to the next judicial level 
(the respective administrative court). In 54 cases of the 156 claims the CPR decision was upheld, in 23 
cases it was altered, while more than half of disputes were not resolved351. One of the main problems 
in the review system is the lack of access to the second judicial instance review by contracting 
authorities. Owing to the interpretation of the Law on Administrative Disputes352, the court rejected 
the claims as it deemed that the contracting authority had no legal capacity to submit a claim353. 

Given the problems in functioning of the review system in the second instance and the significant 
number of cases in which the procurement review body exceeded the legal maximum processing time, 
the corresponding value is 3. All decisions issued by the CPR are available on the public procurement 
portal as well as on the CPR’s website354. The complaints register provides search facilities by party 
involved, date, type of decision, etc. The possibility to search by reference to the article of law has also 
been available from January 2015. The most important information is also accessible: legislation, 
instructions about fees, forms of complaints, annual reports, principal legal positions, Bulletin of Legal 
Practice of the CPR355 and thematic publications. The decisions of the Administrative Court (second 
instance in the review system) are not published, however, which leads to a value of 4 in the respective 
indicator.  

In Serbia, a proper regulatory framework and institutional set-up for handling complaints is in place. 
The remedies system covers the traditional and utilities sectors. The CPR is facing a constantly 
growing number of complaints. Access to the review system is not restricted by excessive costs. 

                                                           
346

  Public Procurement Law, Article 146, and Rules оf Procedure of Republic Commission for Protection of Rights in Public 
Procurement Procedures. 

347
  Republic Commission for the Protection of Rights in Public Procurement. 

348
  Republic Commission for the Protection of Rights in Public Procurement. 

349
  Republic Commission for the Protection of Rights in Public Procurement. 

350
  Meetings with contracting authorities, non-governmental organisations. 

351
  All data based on Q71209. 

352
  Official Gazette No. 111/09. 

353
  Republic Commission for the Protection of Rights in Public Procurement, detailed analysis of the following randomly 

selected judgements of Administrative Court in Belgrade: No. 9U17500/12, date 8 February 2013, No. II-4 U15215/12, 
date 18 March 2013, No. III-3 U16268/14, date 5 March 2015. 

354
  http://www.kjn.gov.rs/. 

355
  http://www.kjn.gov.rs/en/bilten-republicke-komisije.html 

http://www.kjn.gov.rs/
http://www.kjn.gov.rs/en/bilten-republicke-komisije.html
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Key recommendations 

Short-term (1-2 years) 

1) The CPR should ensure the timeliness of complaint processing.  

2) The Government should ensure that contracting authorities have access to judicial review against 
CPR decisions.  

Medium-term (3-5 years) 

3) The CPR and the Administrative Court (second instance in the review system) should publish the 
Court’s judgements.  

4) The Government should endeavour to make the remedies system more effective and efficient, and 
ensure the rapid handling and resolution of complaints. 

2.7. Key requirement: Contracting authorities are adequately staffed and resourced and 
carry out their work in accordance with applicable regulations and recognised good practice, 
interacting with an open and competitive supply market. 

Baseline values 

The key requirement for an efficient public procurement system, based on professional, value-driven 
and integrity-conscious management functions in contracting authorities, is examined through a set of 
quantitative indicators describing the performance of the public procurement market. Three 
qualitative indicators describe the presence and performance of modern procurement tools, the 
existence and availability of guidelines and the professionalisation of procurement officials. The 
indicator on the use of modern procurement techniques and methods describes the presence and 
performance of modern tools: e-procurement, framework agreements and establishment of central 
purchasing bodies and arrangements. 

In Serbia, framework agreements are widely used, while the degree of e-procurement penetration 
within the procurement system is still low as only notices are published on the Internet. Most contracts 
are awarded in an open procedure. Key materials for helping contracting entities to comply with 
procedural regulations are available. Both the contracting authority and the bidder tend to lack 
professional skills. 

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

13 
Extent of use of modern procurement 
techniques and methods. 

2014 4 

14 

Nature and extent of clear, user-friendly 
guidelines and instructions, standard 
documents and other tools available to 
contracting authorities and procurement 
officials. 

2014 4 

14 
Professionalisation of procurement 
officials. 

2014 3 
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Quantitative 

13 
Share of contracts already announced in 
published procurement plans or indicative 
notices. 

2014 4.5% 

13 
Share of contracts awarded by competitive 
procedures. 

2014 95% 

13 
Share of contracts awarded based on 
acquisition price only. 

2014 74% 

13 Share of contracts amended after award. 2014 2% 

13 
Share of contracts subject to formal post-
evaluation. 

2014 Not 
available356 

13 
Average number of tenders submitted per 
goods contract to be procured. 

2014 2.7 

13 
Average number of tenders submitted per 
works contract to be procured. 

2014 2.7 

13 
Average number of tenders submitted per 
services contract to be procured.  

2014 2.3 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 10. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 13: Public procurement operations comply with basic principles of equal treatment, non-
discrimination, proportionality and transparency, while ensuring the most efficient use of public 
funds and making best use of modern procurement techniques and methods. 

Most contracts are awarded in an open procedure357. In 2014, the share of negotiated procedures 
without prior publication of a notice decreased significantly. In 2013 the value of procurement 

                                                           
356

  No information was provided for the analysis. 
357

  According to the Public Procurement Office Report on Public Procurements in the Republic of Serbia for 1 January 
2014-30 June 2014, 86% of the total value for procurement above RSD 3 million was awarded in open tenders. 
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conducted in negotiated procedures without notice accounted for 17% of the total value, while in 2014 
it was only 5%358. This positive change is a result of setting up the mechanism of obtaining PPO 
opinions in advance.  

Figure 11. Number of procurement procedures with a prior publication of a notice 

 

Source: Public Procurement Office.  

Figure 12. Total value of contracts awarded with and without prior publication  

 

Source: Public Procurement Office.  

                                                           
358

  Public Procurement Office data. 
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The relatively high share of procedures that do not use the lowest price criterion exclusively (36 877 
procedures of 49 910 published359) indicates that public procurement officers are interested in 
achieving the objectives of procurement rather than the lowest possible expenditure. However, a more 
detailed analysis reveals that the most popular award criteria - time of delivery or service performance, 
guarantee period, and method of payment - still focus on the economic aspects of procurement360. 

In 2104, the average number of bids submitted per tender was 2.6361. The competitiveness in the 
procedures with prior publication is at a medium level compared with the EU average362 and decreased 
in the past year (the 2013 PPL did not help to attract more businesses).  

Table 2. Average number of bids submitted per tender363 

 
2012 2013 2014 

All contracts 2.7 2.7 2.6 

Services 2.3 2.4 2.3 

Supplies 2.7 2.7 2.7 

Works 3.2 3.6 2.7 

Source: Public Procurement Office.  

                                                           
359

  According to the Public Procurement Office, the data refers to the number of the published contracts without the 
small value contracts (contracts of value less than RSD 3 million.)  

360
  Public Procurement Office. 

361
  Public Procurement Office data. 

362
  Most EU-advertised tenders receive between 4 and 6, with an average of 5.4 bids: EU Public Procurement Legislation: 

Delivering Results - Summary of evaluation report, European Commission, Internal Market and Services, p. 13. 
http://ec.europa.eu/internal_market/publicprocurement/docs/modernising_rules/executive-summary_en.pdf 

363
  For contracts below EU thresholds. 

http://ec.europa.eu/internal_market/publicprocurement/docs/modernising_rules/executive-summary_en.pdf
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Figure 13. Types of contracts (contract value) 

 

Source: Public Procurement Office.  

The procurement performance in contracting authorities is affected by many formal requirements, 
such as the preparation of quarterly reports on procurement procedures, preparation of detailed plans, 
internal regulations, etc. In addition, there is a duplication of some activities, such as mandatory 
publication of notices for procedures of high value in three places (the Public Procurement Portal, 
contracting authorities’ website and the Portal of Official Bulletins). This results in less time spent on 
core procurement activities. The main problems that the CPR identified364 concerned technical 
specifications, eligibility criteria and evaluation of tenders. 

In 2014, 3 352 framework agreements were concluded, for a total value of RSD 26.6 billion (EUR 226 
million)365, which reflects end users’ great interest in and recognition of the advantages of this 
approach.  

Framework agreements are often used for the performance of centralised purchases. In addition to the 
Administration for Joint Services of Republic Bodies, which plays the role of a central purchasing body 
for the purposes of national authorities and organisations, including judicial authorities, joint 
procurement is also possible: in the first half of 2014, the PPO issued 90 opinions on the joint conduct 
of public procurement by multiple contracting authorities366. 

In relation to e-procurement, the functions of e-noticing and e-tender documentation are in place. The 
PPL provides for the use of e-auctions367, but no activity in the field was observed. The use of a joint 
procurement mechanism, including the establishment and functioning of the central procurement 
body368, leads to a value of 4 for the relevant indicator.  

                                                           
364

  Report on the Work of the Republic Commission for Protection of Bidder’s Rights for 1 January 2014-30 June 2014. 
365

  Public Procurement Office. 
366

  Public Procurement Office Report on Public Procurements in the Republic of Serbia in the period 1 January 2014-30 
June 2014. 

367
  Articles 42-47. 

368
  The Administration for Joint Services of the Republic Bodies. 
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While legal provisions are foreseen, e-auctions and a dynamic purchasing system369 have thus far not 
been used. Framework contracts are used beyond the purpose of centralised purchasing. Most 
contracts are awarded in an open procedure. In 2014, the share of negotiated procedures without 
publication decreased significantly. 

Principle 14: Contracting authorities and entities have the appropriate capacities and practical 
guidelines and tools to ensure professional management of the full procurement cycle. 

Practical guidelines and tools that the PPO issues support the planning and conducting of the 
procurement procedure. The contracting authorities are not obligated to follow the standard PPO 
tender documentation, although the templates are often used. The templates and guidelines focus 
mainly on the formal aspect of procedures, and not enough attention is given to promoting 
performance-oriented practice. Materials are not available on taking a modern approach to 
procurement, such as on green or social procurement, or promoting the value-for-money principle or a 
whole-lifecycle-cost approach. The existence of the above-mentioned documents and additional 
opinions, training materials and reports gives a value of 4 on this relevant indicator. 

According to Article 134 of the PPL, the ability to perform procurement tasks in each contracting 
authority should be defined. In contracting authorities that spend more than RSD 21 million (about 
EUR 175 000) per year at least one procurement officer should be employed, i.e. a person trained to 
perform the procurement tasks.  

According to reported data, less than 25% of public procurement officials have at least a bachelor’s 
degree covering specifically public procurement370, and there is no monitoring of the actual level of 
education371. The PPO started to provide training and exams for procurement officers in the last 
months of 2014. The programme for professional training and examinations for procurement officers is 
defined in the Regulation on the professional training programme and the method of examination for 
public procurement officers372. It covers mainly the procedures envisaged by the PPL, focusing on 
formal compliance with the provisions. The PPO further elaborated the Manual373 for officers preparing 
to undertake the training and sit for exams. At the end of February 2015, 293 officials had passed the 
exam374. There is a growing need for training for public procurement officials. Although training is 
required for procurement officials by law, the PPO is not obligated to organise and deliver it, or the 
training in preparation for the exam. However, it is involved in the organisation of seminars and 
conferences for both contracting authorities and economic operators. This situation leads to a value of 
3 on the relevant indicator. 

Key materials for helping contracting entities comply with procedural regulations are available. Both 
the contracting authority and the bidder tend to lack professional skills, in particular with regard to 
introducing new working methods, such as greater centralised procurement, framework agreements, 
dynamic purchasing systems and e-auctions. 

                                                           
369

  Public Procurement Law, Article 3, point 21. 
370

  Public Procurement Office.   
371

  Public Procurement Office. 
372

  Official Gazette No. 77/2014. 
373

  The Manual was published on the Public Procurement website in February 2015. 
374

  http://ujn.gov.rs/ci/sluzbenik.html. 

http://ujn.gov.rs/ci/sluzbenik.html.
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Key recommendations 

Short-term (1-2 years) 

1) The PPO should promote the use of modern procurement tools such as framework agreements, 
electronic procurement, and dynamic purchasing systems. 

2) The PPO should monitor spending that is exempt from PPL provisions, to increase awareness of 
contracting authorities that exemptions should be interpreted strictly.  

3) The PPO should monitor and control the quality of the training system. 

Medium-term (3-5 years) 

4) With the assistance of line ministries, the PPO should develop and implement sector-specialised 
operational tools (e.g. on IT services and supplies, health supplies, road construction, office 
supplies), such as model tender documents, standard technical specifications, and methodologies 
for tender evaluation. 

5) The PPO should reconsider the need to perform all the activities prescribed to contracting 
authorities surpassing direct procurement functions, to improve the work efficiency.  

The PPO and contracting authorities should ensure access to training for procurement officials, to 
improve the level of competence.  

2.8. Key requirement: The constitutional and legal framework guarantees the independence, 
mandate and organisation of the Supreme Audit Institution to perform its mandate 
autonomously according to the standards applied for its audit work, allowing for high-
quality audits that impact on public sector functioning. 

Baseline values 

The legal framework of the SAI is examined through three quantitative indicators and two qualitative 
ones by reviewing the Constitution, the legislation governing the SAI, including internal rules and 
procedures, and other relevant documents. The SAI functioning is examined through three quantitative 
indicators and one qualitative one by an analysis of relevant documentation. All the data collected has 
been supplemented by interviews. 

In Serbia, there is a good legal framework for the key functions of external audit, including European 
integration, and the qualitative indicator for the legal framework has a value of 5. All audit reports are 
published on the SAI website in a timely manner. The indicators for the execution of the SAI budget in 
2014 give no cause for concern. There is no data available for a comparison of resources devoted to 
mandatory audits and audits selected independently by the SAI, but the SAI does not audit all the 
institutions included in its mandate every year. Furthermore, of the audit recommendations that the 
SAI made in its 2013 reports for those public institutions it audits, the institutions implemented only 63% 
by the end of the following year. 

 Principle 
no. 

Indicator Baseline 
year 

Baseline 
value 

Qualitative 

15 

Extent to which the fundamental requirement 
for SAI independence, mandate and 
organisation is established and protected by 
the constitutional and legal framework. 

2014 5 

15 
Extent to which SAI management ensures the 
development of the institution. 

2014 3 
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16 
Extent to which the SAI uses the standards to 
ensure quality of work. 

2014 4 

Quantitative 

15 
Difference between approved budget and 
realised expenditure of the SAI. 

2014 -7.2% 

15 Share of SAI budget in the state Budget. 2014 0.05% 

15 
Amount of resources used for mandatory 
audits compared with resources for audits 
selected independently by the SAI 

2014 Not 
available375 

16 
Proportion of audit reports published on the 
SAI website compared with audit reports 
adopted. 

2014 100% 

16 
Share of audit recommendations accepted 
and implemented by auditees. 

2013376 

 

63%377 

16 
Share of timely audit reports. 2014 100% 

The values of the qualitative indicators of the country are displayed below in comparison with the 
range of values for the same indicators in the other Enlargement countries (in the Western Balkans and 
Turkey). The range is formed by the values given to the lowest and highest performer for a given 
indicator. 

Figure 14. Country baseline value in comparison with the regional range 

 

Analysis of Principles  

Principle 15: The independence, mandate and organisation of the Supreme Audit Institution are 
established and protected by the constitutional and legal framework and are respected in practice. 

  

                                                           
375

  The SAI could not provide this data. 
376

  Year 2014 data not available. 
377

  This percentage relates to the implemented recommendations, the percentage of recommendations accepted by 
auditees is 100. 
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The Constitution378 provides sufficient overall independence for the SAI. This independence is further 
reinforced in the SAI Law379, which stipulates that the SAI is the supreme state body for the audit of 
public funds in Serbia. The audit mandate380 is exhaustive, and the SAI is empowered to undertake 
financial, compliance and performance audits, in accordance with national and international auditing 
standards. 

The SAI Law381 provides independence for the SAI Council Members (including the Auditor General), 
and no members of the Council have been removed from office since the SAI’s establishment. The 
terms of office of the SAI Council members382 are relatively short, at five years, with the possibility of 
election by Parliament no more than twice. In addition, a vote of only 20 members of Parliament is 
necessary to raise an initiative for their dismissal, though a parliamentary vote is also required for their 
exclusion from office. 

It is clear that the SAI independence, mandate and organisation are established and protected by the 
constitutional and legal framework, and that they are respected. Therefore, the value for this indicator 
is 5. 

The SAI has a Strategic Development Plan 2011-2015, which was drafted with the assistance of the 
Office of Auditor General of Norway and is published on the SAI website383. The SAI reviews and 
reports on progress to the Parliament in its annual activity report. 

The SAI Council prepares and adopts its financial plan384 in accordance with the Budget framework 
established by the Government and proposes this plan to the Parliament for approval. The Parliament 
has approved the SAI’s requests for funds, which have taken into account the austerity restrictions 
imposed for the whole of government. The SAI reports its findings to the Parliament385. The 
Parliamentary Committee charged with the oversight of the SAI reports meets the SAI to consider the 
reports, although these meetings do not involve the auditees. 

The SAI has management and supporting structures allowing it to implement its mandate386. The 
responsibility for managing audit staff in all major categories is clearly assigned in the annual audit plan. 
The SAI improves the professional development of its members and staff by a certification training 
programme that it provides for State Auditors and Certified State Auditors387. The SAI also provides 
ongoing training for its staff, although there is no training-needs analysis as such and the SAI Council 
does not monitor or evaluate the results of training audit staff and support staff annually because this 
is the responsibility of the Auditor General. 

Based on the factors above, the value of the indicator on the extent to which SAI management ensures 
the development of the institution is 3. 

The independence, mandate and organisation of the SAI are established and protected by the 
Constitution and the Audit Law. As the activities of the SAI expand and its reports gain in importance, 
it may be subject to political pressures but this has not happened so far. 
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Principle 16: The Supreme Audit Institution applies standards in a neutral and objective manner to 
ensure high quality audits, which positively impact on the functioning of the public sector. 

The SAI Law provides for the audit process, audit reporting and quality control388. In April 2015 the 
Auditor General formally adopted manuals covering financial and compliance audits, performance 
audits and quality control.  Also, internal guidelines are in place for audit work based on International 
Standards of Supreme Audit Institutions and with clearly defined responsibilities. The SAI audit reports 
which have been examined show that the audit work undertaken meets national and international 
auditing standards. For 2014, the SAI submitted 135 reports to the Parliament, of which 73 covered 
complete sets of financial statements. The reports provided audit opinions for both financial and 
compliance audits. Only three reports provided “unqualified” opinions. In 2014, the SAI also submitted 
its first performance audit to the Parliament. In February 2015, the Parliamentary Committee on 
Finance, State Budget and Control of Public Spending established a sub-committee to consider SAI 
reports. 

Staff resources have been limited since the establishment of the SAI and totalled 223 as of December 
2014, including 5 SAI Council Members and 32 support staff. The authorised staffing level is 431, of 
which 370 should be audit staff. Therefore, the SAI Council undertakes a risk-based approach for its 
annual audit planning process to ensure the SAI discharges its mandate as effectively as possible. The 
Council assesses the implementation of the annual plan and in 2014, 135 audit reports were planned 
and completed.  

The SAI must submit 389  to the competent authority, without delay, any evidence relating to 
misdemeanours or criminal offences, and that body is required to inform the SAI of its decision. The 
time required to prepare the evidence for such cases is significant and reduces the time available for 
audit staff to undertake financial and performance audits, but the public has high expectations of 
successful prosecutions. The SAI Law390 also requires the auditee to report to the SAI on the 
elimination of detected irregularities or deficiencies that had not been eliminated during the course of 
the audit. The SAI monitors progress by auditees on the implementation of its recommendations every 
year and has published four reports on the progress. In 2013 (latest information available), the SAI 
made 1 044 recommendations in its reports but established that only 657, or 63%, were implemented 
by the end of the next calendar year. 

Based on the factors above, the value of the indicator on the extent to which the SAI uses international 
standards to ensure the quality of its work is 4. 

The SAI publishes audit reports that meet national and international auditing standards, although it 
does not audit all institutions within its mandate every year. The SAI management has mitigated the 
impact by applying a risk-based approach for the audit planning decisions taken each year. The 
number of recommendations implemented by auditees by the end of the following year is low (63%, 
compared with a 100% acceptance rate by auditees of the validity of the recommendations in 2013). 
The time that the SAI takes to initiate “offence procedures” reduces their time available to 
undertake financial and performance audits. 
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  SAI Law, Articles 34 to 42 and Articles 43 to 50. 
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  SAI Law, Article 41. 
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  SAI Law, Articles 39 and 40. 
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Key recommendations 

Short-term (1-2 years) 

1) The SAI should take steps to minimise the impact of offence procedures on the time available for 
audit staff to undertake financial and performance audits. 

2) The SAI should take further measures to improve the rate of implementation of its 
recommendations by auditees. 

3) The SAI should work closely with the Parliament to establish effective arrangements, including 
awareness-raising events to deal with the number of issues and broad range of public institutions 
that SAI audit reports cover. 

Medium-term (3-5 years) 

4) The SAI should endeavour to revise the audit law to provide longer terms of appointment for SAI 
Council members, currently at five years, and to raise the possibility of increasing the minimum 
number of members of parliament required to initiate the dismissal of SAI Council members. 

  



 

 

 


