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Executive Summary 

A. Background  

1. Preparations for Serbia’s accession to the European Union (EU) are under way. The 

Government of Serbia has committed to significantly advance accession negotiations during 

its mandate. On the EU side, expectations are set in the Acquis and related membership 

conditions on political, economic and institutional development. However, as the 2015 

Enlargement Strategy notes, while progress is being made in a range of preparatory activities, 

the reforms required for accession require time. The present vertical and horizontal review deals 

with institutional development in the National Program for the Adoption of the Acquis (NPAA).  

2. Serbia has the opportunity to prepare for accession and cover related gaps in a 

more efficient way than the former candidates from Central and Eastern Europe. Former 

candidate countries developed parallel structures and expanded their public sector more than 

was necessary. Serbia can do more with the existing institutional infrastructure, if it controls 

the unnecessary creation of new institutions. The current public administration is fragmented, 

necessitating optimization through mergers of small organizations. The accession process 

provides an opportunity to consolidate.  

3. This notes presents the result of the review of the NPAA to determine gaps in 

staffing and institutional capacity. The current version, prepared in 2014 (covering the period 

to 2018), presents an initial window into emerging opportunities for early strategic thinking on 

how to address the potential expansion of the public sector resulting from accession. The 

NPAA is uneven in its sectoral coverage and focuses on the transposition of the Acquis. The 

institutional and investment implications of the adoption of the Acquis, as well as issues related 

to enforcement and costing of implementation, were not fully covered. This hinders an accurate 

estimation of missing functions through the review of the NPAA. A new version of the NPAA 

foreseeing full transposition of the Acquis with an expanded part on the institutional 

implications, investment needed and respective costing element is currently being prepared. 

This review thus looks into the areas where the gap between the current situation and the 

accession requirements is greatest. 

4. The note is intended to provide some guidance to relevant authorities to manage 

expectations related to institutional expansion caused by the impending EU accession. 

The Ministry of Public Administration and Local Self Government (MPALSG) and the Serbia 

European Union Integration office (SEIO) have a key role in the EU accession planning and 

monitoring, especially in addressing its institutional development implications. MPALSG 

could enforce strict guidelines for additional institutions and staffing requirements to control 

unnecessary expansion of the public sector. 

5. This note recommends integrated solutions— mostly through reorganization and 

modest expansion—rather than parallel structures. Such a reorganization of existing 

structures to cover new functions in areas like investment planning, financial control, food 

safety, judiciary and justice, freedom and security should be based on the existing institutional 

infrastructure in these areas. The creation of parallel structures should only be considered 

where absolutely unavoidable. 

6. However, the adoption of an approach based on integrated solutions alone will not 

eliminate the need for additional staff. It is likely that some expansion in staffing will be 

needed, notably in areas such as statistics, transport, procurement, financial services and 
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environment. In many cases, the staffing numbers will have to increase to deal with missing 

functions. A substantial upgrade of processes through information technology (IT) systems will 

be necessary as well. Additionally, staff in the Serbian public administration are rapidly aging. 

Therefore, a substantial intake of young professionals will be necessary, probably through a 

scheme of early retirement and more incentives for younger civil servants.  

B. Key Strategic Issues  

7. Two main strategic issues stand out from the review. They provide a strong basis 

for decision making regarding how to address institutional consequences of accession. The 

choices made by the authorities will have consequences for the structure of the public sector 

post accession and the cost of running the public administration. These choices will have to 

consider two options: Integration (reorganization) — where new functions and staff are 

integrated into existing structures; or Differentiation (parallelism) — whereby new institutions 

are created to deal with new requirements resulting from accession. 

8. In certain areas expansion or reorganization of institutions might be necessary to 

deal with missing functions or inadequate institutional structures. Expansion could be 

undertaken through additional recruitment of staff to fill skills gaps in new functions and 

investment or through development of new structures within institutions to deal with new 

functions. This and investment in appropriate tools such as IT seem justified and well planned. 

In some cases, development of new structures could be a more efficient way of dealing with 

new functions. Of course, the choice to be made depends on the Government’s preferences, but 

would require close alignment with the objectives stated in the fiscal consolidation agenda. 

9. Serbia’s institutional infrastructure is well developed, and many new Acquis-

related functions can be managed by the existing institutions. Creation of new institutions 

should be an exceptional measure. Notable exemptions would include bodies to deal with the 

common agricultural policy and environmental policy. Additional possibilities include new 

agencies to deal with investment in the areas of environment, data, and consumer protection. 

10. Processes will have to be restructured as well as institutions. The current staff might 

be sufficient if redundant work is replaced by new Acquis-related work. For example, 

veterinary inspectors can do inspections that are more sophisticated if unnecessary 

requirements are eliminated and inspections are more risk-based. Process improvements re key 

to improving efficiency of the judiciary as outlined in chapter 23 of the Acquis.  

11. However, in some areas, reorganization will not suffice. While the number of 

organizations at the central administration level seems rather high, overall staffing levels do 

not seem inflated. Benchmarking with peers in the region and the current gaps suggest the need 

for institutional expansion, particularly in the areas of environment, statistics, financial 

services, energy, transport, free movement of goods, and economic and monetary union. The 

need for reform of inspections should not be underestimated. Particular attention should be 

paid to a new risk-based approach to Acquis-related inspection functions regarding food safety, 

safety of non-food consumer goods, intellectual property, and other related inspection 

functions. 

12. Management of regional and structural policy will require strengthening and 

restructuring of the existing institutions. This includes institutions carrying out planning and 

execution of public investment, such as the Budget Department of the MoF. Other areas (and 

respective chapters) that would require attention include: agriculture; food safety; internal 
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public financial control; justice; freedom and security; and justice and fundamental rights. 

Given the large number of organizations at the central level, some institutions would have to 

be merged, for example in the areas of competition and state aid, plant protection and veterinary 

services. 

13. The environment sector has a large number of missing functions. Environmental 

policy will require investment in better quality public goods (such as clean water) and also in 

institutional upgrades. A separate Ministry for Environment is recommended to deal with this 

formidable task. The Ministry and its subordinated agencies will need to be restructured to deal 

with agriculture and food safety. For example, merging the Veterinary Department with the 

Plant Protection Agency may help to reduce staffing needs.  

14. With regard to transposition, at least some of the missing functions could be 

addressed by developing a pool of temporary experts. Enforcement is particularly 

important, and inspection reform is critical. 

C. Action Plan for Implementation 

15. The Action Plan presents suggested short medium, and longer term activities that 

could be considered by the authorities for implementation. These are only early 

recommendations, but they point to specific activities that could guide high level discussions 

as part of efforts to address issues related to missing functions. Successful implementation will 

depend largely on a strong focus on the overall goal of the reform agenda and a clear monitoring 

program to ensure timely implementation. 
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Annex 1: Dealing with the Institutional Implications of the EU Accession: Implementation Action Plan 

 Recommendation/Activity Result Duration Responsibility  

Objective: Better planning and management of the EU accession-related institutional development 

Indicator: Limited increase of staffing costs by 5% per year 

R1 Upgrade the NPAA to deal with enforcement, capital investment, and institutional implications of missing functions 

 Milestones    

1.1 Develop a horizontal chapter summarizing institutional development needs  Chapter developed Short term [t+12 months] SEIO 

1.2 
Nominate the MPALSG as a coordinating institution for the preparation of 

institutional development plan for the NPAA 

All 35 plans per chapter 

prepared 
Short term [t+6 months] Government 

1.3 Review institutional development plans of specific NPAA chapters 
Staffing-level increase is 
capped at t+5% 

Short term [t+ 12 
months] 

SEIO 

Objective: Efficient handling of transposition needs 

Indicator: Level of legislative alignment declared satisfactory in, at least, half of the sectors in the EC Progress Report  

R1 Develop a temporary pool of EU law experts able to support transposition tasks in various ministries 

 Milestones    

1.1 Identify temporary pool of lawyers for the transposition of the EU Acquis Study conducted Short term [t+6 months] 
SEIO 

 

1.2 Identify financial resources to support transposition Budget line approved Short term [t+6 months] 
SEIO 

 

1.3 Recruit lawyers to undertake transposition Lawyers identified 
Short term 

[t+12 months] 

SEIO 

MPALSG 

Objective: Accelerate activities to prepare the environment sector for EU accession 

Indicator: Significant progress recognized by the EC Progress Report of 2017 

R1 Establish a separate and dedicated Ministry of Environment 

 Milestones (to be defined by local administrative lawyers)    

Objective: Improve the organization of central administration bodies 

Indicator: Institutions in, at least, two key areas merged 

R1 Pursue mergers of institutions, including institutions for competition and state aid, plant protection, and veterinary services 

 Milestones    

1.1 Merge institutions for competition and state aid 
A single institution 

established 

Midterm [t+18 

months] 

Competition 

Authority, state 

aid authority 
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 Recommendation/Activity Result Duration Responsibility  

1.2 Merge institutions responsible for veterinary services and plant protection 
A single institution 

established 
Midterm [t+18 months] 

Veterinary 

service, plant 

protection 

service 

 

Objective: Improve capital investment planning and execution 

Indicator: Relevance agreed by the EC 

R1 Upgrade national capital investment planning system to meet the demands of the EU’s regional and structural policy 

 Milestones    

1.1 
Strengthen capacities of relevant departments in Ministry of Finance (See MoF 

Action Plan) 

Align with MoF Action 

Plan 

Midterm [t+24 

months] 
MoF 

Objective: Improve the information management systems in accession-related institutions 

Indicator: IT systems upgraded to EU accession requirements 

R1 Upgrade process management, in particular using IT as part of the upgrade of the accession-related capacity building 

 Milestones    

1.1 Conduct a gap analysis of IT systems requirements in core areas (e.g. Customs)  
Study and action plan 

prepared 

Short term [t+12 

months] 

SEIO, relevant 

ministries 

1.2 Implement a renewal action plan  IT systems upgraded Midterm [t+36 months] 
All relevant 

institutions 
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1. Introduction  

A. Background 

1. The Republic of Serbia is a country of seven million people with an upper middle-

income of US$ 5,820 per capita. Serbia emerged from political realignments after Yugoslavia 

broke up in 1991 (union with Montenegro lasted till 2006, when each country became a 

sovereign state). Between 2001 and 2008, real Gross Domestic Product (GDP) grew 5 percent 

per year on average, and poverty headcount declined from 14 percent in 2002 to 7 percent in 

2007. However, Serbian independence marked the start of a period of political uncertainty, 

characterized by weak and fragmented coalitions. Lack of poltiical consensus has hindered 

efforts to focus on critical economic and public sector reforms.  

2. Serbia faced major economic challenges after the 2008 financial crisis. Real growth 

dropped to 0 percent and fiscal deficits averaged 6 percent of GDP between 2009 and 2014. As 

a result, public debt doubled (from 34 percent of GDP in 2008 to 71 percent in 2014). Subsidies 

and guarantees to public utilities, high public employment levels, inefficient human resources 

policy and weak financial management contributed to fiscal challenges. With the economy in 

recession, the poverty count rose to 9 percent in 2010 (the last available data) and 

unemployment reached 24 percent by 2012.  

3. In 2014, the Government of Serbia adopted an ambitious fiscal consolidation and 

structural reform program, supported by a three-year Standby Arrangement with the 

International Monetary Fund (IMF). The immediate focus was on containing aggregate 

wages and pensions, cutting subsidies to state-owned enterprises, and improving tax 

administration. Wage and pension reforms, in particular, decreased nominal expenditures by 

1.7 percent in the first year of the program. Looking at the longer term, the Government moved 

to address structural problems in the public sector by launching a restructuring and rightsizing 

process to create further opportunities for efficiency gains.  

4. Signs of economic recovery emerged in 2015. The general government deficit 

decreased from 3.9 percent of annual GDP in 2014, to 1.3 percent in the first 9 months of 2015. 

The economy moved out of recession, growing by 1 percent in second quarter of 2015 and 

above 2 percent in the third. While the improved economic development plays a role, 

sustainability depends on continuing structural reforms, including public sector restructuring 

and rightsizing to increase productivity and decrease costs. Concern for the latter drive 

implementation of the new 2015 law on maximum number of employees, aiming at savings in 

the region of 0.3 percent of GDP per year, up to 2018. 

B. The Program 

5. The European Commission (EC) supports the design of a restructuring and 

rightsizing programme in partnership with the World Bank under the Instrument for 

Pre-Accession Assistance (2014-2020). The program has five components: Horizontal 

Functional Review (HFR); reviews of the ministries responsibile for finance; agriculture and 

environment; and review of service delivery in education, health and social services. The 
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program also covers a Change Management facility for the Ministry of Public Administration 

and Local Self-Government (MPALSG) to assist comprehensive restructuring and rightsizing. 

6. The HFR was launched in mid-2015 and will need to be followed by further work 

at the level of individual institutions. It covers the Central Government, which the MPALSG 

defined as comprising 94 institutions: 9 Government Services, 14 Ministries, 29 Bodies within 

ministries (BMs, including district offices coordinating de-concentrated work), 15 Special 

Organizations (SOs), 16 Public Agencies (PAs) and 11 Public Institutions (PIs).  

7. The first phase of the HFR consisted of a preliminary diagnostic, which identified 

four main tasks for further investigation.1 The first of them deals with the optimization of 

rules governing the organization of the central government, tightening and enforcing which is 

a precondition for carrying out restructuring and rightsizing with positive and lasting effects. 

The other three tasks deal with specific situations in which changes in the distribution of 

functions might be advisable.  

8. This general assessment analyzed the NPAA and other relevant documents to 

identify clusters of EU-related missing functions and ways to accommodate them within 

the restructuring and rightsizing process. The objective of this exercise is to help 

stakeholders control the inevitable expansion of wage bills and related costs of organizational 

development, such as new office spaces, IT-related needs, and the like.  

C. Scope and Coverage 

9. The preparation of this note relied on the analysis of the NPAA organized around 

specific chapters. It included a review of primary and secondary documents; interviews with 

key stakeholders; and benchmarking with a few countries in the region. The Government plans 

its drafting and implementation of the Acquis into national legislation through the NPAA. The 

current version of the NPAA was adopted in 2014 and covers the period until 2018. It is uneven 

in its sectoral coverage and focuses on the transposition of the Acquis. The institutional and 

investment implications of the adoption of the Acquis, as well as issues related to enforcement 

and costing of implementation have not been fully addressed.  

10. The section of the NPAA on institutional development requires further 

elaboration. The MPALSG, as the custodian of public sector human resource (HR) 

management, should have a leadership role in coordinating institutional development plans 

within specific chapters and an overall plan, given the staffing implications of such plans. This 

should serve as a basis for operational decisions regarding the establishment of new 

organizations and associated staffing needs.  

11. The new version of NPAA is currently in preparation. It foresees a full transposition 

of the Acquis with an expanded part on the institutional implications, the investment needed, 

and the respective costing element. It is clear that appropriate analysis of the most complex 

chapters, such as environment, regional and structural policies, and preparation of the 

respective institutional development and investment plans will take more time. The 

underdeveloped institutional dimension of the NPAA’s current version complicates the 

estimation of missing functions through the review of the NPAA.  

                                                             
1 World Bank (2016). Horizontal Functional Review of Central Government: Preliminary Diagnostic Report. 
Washington DC: World Bank. 
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12. While covering all specific chapters of the NPAA, this note focuses on the limited 

number of chapters covered by the most extensive rules and its institutional implications. 

The review covers those chapters that need the greatest adjustment to the Acquis (agriculture 

and food safety; environment; free movement of goods; statistics; transport, energy; and 

customs) and those chapters with the widest gaps to be closed (environment; regional policy; 

fundamental rights; and rule of law). Altogether, the assessment covers 19 chapters.  

D. About this Note 

13. The note is organized as follows: The next section discusses the methodology used in 

conducting the review, the rationale for a cost effective approach and the development of 

administrative capacity. It also contains details of the review of the NPAA and the findings for 

each chapter. Annex 2 shows how to assess additional staffing needs for various division in the 

Ministry of Construction, Transport, and Infrastructure. 

  



 

4 
 

2. Assessing Missing Functions  

A. Background 

14. This review is based on the current NPAA. It has also benefited from a closer look 

into the sectors where the gap between the current situation and the accession requirements 

was the greatest. Preliminary reports on the reviews of the MoF, and the Ministry of Agriculture 

and Environment, produced as part of the functional review program currently underway, have 

helped to triangulate the conclusions reached. Other sources include screening and post-

screening notes in the areas of environment and transport and notes and interviews with the 

administration officials and with technical assistance projects.  

15. Within the NPAA, the Government has relative freedom to organize new 

functions. To control the wage bill, the Government needs to learn from experiences of other 

countries that have dealt with EU accession. In most countries EU-related institution building 

did not take the existing institutional context sufficiently into account. This resulted in the 

creation of EU Acquis-related functions, institutions, and units parallel to the existing ones. 

This tendency, also emerging in Serbia, contributed to the unnecessary expansion of the public 

sector, affecting its cost-efficiency, and effectiveness. In recent years, the EC has noted this 

trend. With respect to chapter 22 of the Acquis on regional and structural policy, the EC has 

recommended that countries avoid the creation of parallel structures. 

16. The GoS must reconcile its policy aimed at macroeconomic stability and growth 

with the requirements for EU accession. The former demands prudent spending, while the 

latter could lead to the expansion of the public sector to deal with new functions resulting from 

EU requirements. These two objectives need not contradict each other. 

17. For Serbia, the eventual expansion of the public sector resulting from missing 

functions could be even larger than that of Central and Eastern European countries. This 

is caused by the development of rules related to the core functions of the state. The current 

emphasis by the EU on the rule of law and economic development in the enlargement policy 

makes this more obvious. The EC’s Guide to the Main Administrative Structures recommends 

developing basic state functions in areas such as tax and customs administration first, and only 

then addressing the requirements of the Acquis. 

B. Methodology 

18. Analysis of the Serbian NPAA was based on two main approaches for dealing with 

missing functions, namely integration (expansion and reorganization) and differentiation 

(parallelism). In certain areas, expansion of institutions might be called for through additional 

recruitment of staff to fill skills gaps in new functions and investment or through development 

of new structures to deal with new functions. In some cases, reorganization of existing agencies 

or addition of new functions into the existing structure to better utilize existing resources could 

be a more efficient way of dealing with new functions. There are other instances, however, 

where the introduction of parallel structure to deal with the new functions is called for. Of 

course, the choice to be made, depends on the Government’s preferences, but would require 

close alignment with the objectives stated in the fiscal consolidation agenda. 

19. The analysis of missing functions was conducted in two steps. The first step involved 

a review of materials concerning EU-related institution building in Serbia, especially the 

NPAA. Selected work by government institutions and donor-funded programs were also 
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reviewed.2 A benchmark in this field was the unofficial EC’s Guide to the Main Administrative 

Structures required for implementing the Acquis updated in February 2013. Regular EC 

progress reports for Serbia, the latest one for 2015 in particular, were also used as additional 

sources. This was supplemented with a review of the experience of other former and current 

candidate countries. 

20. The second step focused on the analysis of the main EU-related functions currently 

missing from the central government. This analysis was based on the negotiating chapters—

a total of 19—which were analyzed for purposes of this note. Mapping of the vertical missing 

functions was undertaken in the screening process. While the quality and the level of detail in 

the screenings notes differ, these notes are an important source for a review of vertical 

functions. Horizontal functions are dealt with by Support for Improvement in Governance and 

Management (SIGMA) notes and the review relied on them.  

21. The desk and document review was supplemented with interviews to get 

additional information about the chapters with the widest gaps. These include chapters on 

agriculture, environment, and regional policy. The review also benefited from the work of the 

other World Bank teams dealing with finance, agriculture, health, education, and social 

portfolios, as well as with other relevant EU accession-focused projects. Additionally, staffing 

levels in Serbian agencies most affected by the EU accession (Europeanized agencies) have 

been compared with those of similar agencies in some former candidates, available through 

OECD SIGMA notes.  

22. The methodology laid out in this note has been outlined in reviewing the selected 

chapters. By using the same approach, it is expected that the MPALSG and Serbian European 

Integration Office (SEIO) can coordinate the preparation of the institutional development 

related parts of the NPAA and undertake appropriate quality control verifying institutional 

submissions for additional staffing and organizational requirements related to the Acquis.  

C. Developing a Cost Effective Approach 

23. Most of the EU accession-related new functions concern the transposition and 

implementation of the Acquis in specific sectors. They could be called vertical functions and 

are the main focus of this note. However, EU membership conditions related to sound 

democracy, economy, and the functioning state relates to a number of horizontal functions, 

which are not confined to a particular Acquis. The conditions related to the functioning of state 

or administrative capacities have been defined through a number of benchmarks first identified 

by SIGMA in 1999 and later developed into the whole system. SIGMA uses six main clusters 

of horizontal functions, starting from policy-making capacities and ending with service 

delivery and public financial management, to regularly assess and monitor EU candidates.  

24. Serbia has the opportunity to prepare for accession and bridge related gaps more 

efficiently than former candidates from Central and Eastern Europe. Drawing on lessons 

learned from earlier accession programs, Serbia can choose to optimize and adapt existing 

institutions rather than develop parallel structures and unnecessarily expand the public sector. 

In recent years, the EC has advised against creating unnecessary parallel institutions. Moreover, 

                                                             
2 The EU-funded Policy and Legal Advice Centre project; German Agency for International Cooperation 
(Deutsche Gesellschaft fur Internationale Zusammenarbeit, GIZ) project supporting the EU integration process in 
Serbia; and sectoral projects, such as the EU-funded twinning project in the area of transport and the Swedish 
International Development Cooperation Agency project in the area of environment. 
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if the right choices are made, the impact on the Government’s fiscal consolidation agenda will 

be minimized. 

25. Implementation capacities depend on horizontal capacities, such as coordination 

and the strength of the Central Government. They also depend on the abilities of ministries 

and bodies under them. The implementation capacities can be improved through a number of 

ways, including the rationalization of the execution. Gaps and ways to address them in different 

sectors and chapters have to be dealt with by the NPAA.  

26. The demands placed on Serbia in addressing Acquis-related missing functions 

may surpass those faced by earlier accession countries. Increased demands on countries 

seeking EU accession have arisen that extend beyond the adoption of the Acquis. For example, 

the EC’s Guide to the Main Administrative Structures recommends that the organization of 

basic state functions in areas such as tax and customs administration is the first task, Acquis 

requirements only follows. Enlargement policy now places enhanced emphasis on the 

fundamentals such as rule of law; fundamental rights; strengtehning democratic insttutions and 

public administration; and economic development and competitiveness. Acquis related 

functions have now been developed by the EU to deal with core functions of the judiciary, tax 

administration and social policy.  

27. Recent developments in the conditions of EU accession not directly related to the 

Acquis makes the accession process and related institutional adjustment more demanding 

than in previous accessions. Many benchmarks set by the EU relate to the core functions of 

the state, such as functioning democracy and market, rule of law, and other institutions. In 

taxation, the EU is rightly concerned not so much about a rather thin Acquis, but about the 

state’s capacity to raise taxes. In social policy, the EU conditions are not so much about direct 

Acquis related to the coordination of social security systems, but, rightly, about employment 

trends, capacities of employment offices to retrain, and capacities of labor inspectorates to deal 

with an informal economy. The clearest example of this development of indirect conditions is 

chapter 23 about the rule of law and fundamental rights. This makes the EU accession process 

more demanding and relating to the core functions of the state. It also widens the field of 

missing functions. 

28. The transposition of law is a very demanding function during preparation for 

accession. There is a huge demand to draft new legal acts transposing the EU Acquis, 

particularly in sectors such as agriculture and environment. These demands have to be met by 

the staff of the ministries, and almost 75 percent of the burden falls on the Ministry of 

Agriculture and Environment. This alone could be a sufficient reason to split the Ministry. 

Current high pressure to transpose the EU Acquis determined by the ambitious Serbian 

Government’s accession target is partially of a temporary nature. The demand will ease after 

the EU accession. Temporary needs might be covered by technical assistance projects and some 

temporary teams within public administration, which could be considered by the Serbian 

Government. 

29. Enforcement capacities are partially dealt with in the chapter related to the 

judiciary and the rule of law in general. Inspection capacities and reforms of inspection are 

an important horizontal element. It is a common topic for many chapters, such as free 

movement of goods, food safety, transport, environment, intellectual property rights, taxation, 

and many others and institutional needs, starting with veterinary, and ending with non-food 

products control, but hardly addressed in the current NPAA.  
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30. To address missing functions and to avoid building parallel structures, two 

strategic choices should be considered: expansion or reorganization. The former involves 

strengthening existing institutions; the latter— restructuring existing institutions to deliver the 

new functions.  

31. Restructuring must be accompanied by retraining and process redesign. For 

example, with appropriate training, veterinary inspectors can perform more sophisticated 

inspections within the same time frame if unnecessary requirements are eliminated and 

inspections become more risk-based. Process improvement is also key to improving efficiency 

of the judiciary as outlined in chapter 23 of the Acquis.  

32. The Government’s reorganization and rightsizing program, supported by 

functional reviews, provides an ideal vehicle to determine the optimal approach. Through 

this program, the Government can ensure that the twin agendas of EU accession and fiscal 

consolidation are implemented in a coherent, mutually beneficial manner. In previous sections, 

a program of institutional mergers has been proposed that would be relevant to Acquis-related 

functions, for example, merging the Ministry of Agriculture and Environmental Protection’s 

Veterinary Directorate with the Plant Protection Agency or the state aid and competition 

institutions. 

D. Administrative Capacity 

33. As underscored in SIGMA‘s 2015 Baseline Measurement Report, improvements 

in structures and processes supporting the six principles of public administration must 

go hand-in-hand with efforts to address the missing Acquis-related functions. The 

resulting improvements in administrative capacity will also support effective implementation 

of the Government‘s rightsizing program.  

34. Proposals on rightsizing the public administration and eliminating duplicative and 

overlapping functions will contribute to balancing the EU accession and fiscal 

consolidation agendas. Significant reductions in the number of support staff, for example, can 

provide the necessary savings not only to achieve wagebill reductions, but to staff-up missing 

Acquis-related functions. 

35. Implementation of an integrated approach to the missing functions requires 

strengthening of Serbia‘s coordinating institutions. These include those responsible for 

coordinating public administration reform, policy management, legal drafting, human 

resources management, accountability mechanisms, service quality/accessibility, public 

financial management and public procurement. At a minimum, affected institutions include 

MPALSG, General Secretariat, National Public Policy Secretariat, Republic Secretariat for 

Legislation, Office of Media Relations, Human Resources Management Service, SEIO, 

Ministry of Finance,Fiscal Council and Public Procurement Office.  

36. An immediate priority will be assembling of sufficient legal expertise to assist with 

transposition of the Acquis. A possible approach could comprise hiring of a temporary pool 

of lawyers. In the medium-term, strengthening linkages between the policy, legal drafting and 

fiscal processes, along with a better-integrated communications function, will be critical. 

37. Enhanced skills and capacity in organizational development and human resources 

management are required to oversee both the rightsizing program and efforts to address 

the missing Acquis-related functions. Numerous proposals in this regard were set out in the 
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horizontal functional reviews covering the institutional legal framework, institutional typology, 

organizational hierarchy, institutional mergers, use of temporary employees, deployment of 

support staff, span of control and Ministry-Agency accountability. 

38. A top priority will be making progress in public finance reform, including 

procurement. Institutions overseeing the planning and execution of public investment, such 

as the Ministry of Finance’s Budget Department, need to be strengthened and the process better 

integrated if they are to implement regional and structural policy. The NPAA is not sufficiently 

developed to deal with increased capital investment. The Fiscal Council’s capacity will need 

to be strengthened to implement the chapter for Economic and Monetary Union. The Public 

Procurement Office will need to be expanded.  

39. The optimal institutional solution for financial control will also need to be 

carefully examined. This chapter is not part of the NPAA. As inferred in the SIGMA progress 

note for 2015, there are indications that the Serbian Government is building a parallel system 

of internal financial control between internal audit units and budget inspection. It will be 

important to review this sector once the new version of the NPAA is ready.  

40. In sum, measures to strengthen administrative capacity need to be designed as 

part of a coherent package addressing both the EU accession and fiscal consolidations 

agendas. Rightsizing to meet workforce reduction targets should not be planned in isolation 

from measures to address missing Acquis-related functions. Implementation of the vertical 

functional review of the Ministry of Finance must inform and fully reflect efforts to meet the 

requirements under principle 6 (public financial management) for public administration reform 

as set out in the Baseline Measurement Report produced by SIGMA/EC.   

Selected Acquis-Related Functions 

41. The section below describes examples of key chapters that would require 

expansion or reorganization to respond to the needs of accession. Detailed findings are 

available in Table 4. 

Statistics 

42. The statistics function will need to be expanded. In fact, if other countries’ 

benchmarks are used, a 70 percent increase of staff foreseen in the NPAA would be 

warranted.Further functional analysis is needed to determine the appropriate staffing level.  
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Table 1: Staffing for Statistics in Selected Accession Countries 

Chap. # Title Institutions Lithuania Estonia Slovenia Malta Serbia 

18 Statistics Statistical Office 581 372 319 60 455 

 Environment 

43. Environment is identified by the EC as one of the most demanding sectors with 

regard to the gap between the current situation and the requirements of the Acquis. The 

2015 EC assessment concluded that Europeanization in this area is in the initial stage. This is 

confirmed by the NPAA, the post-screening documents and interviews with experts in this 

field. Water and waste management pose major challenges because of the low starting point. It 

is difficult to assess the gaps in institutional terms because the administrative capacity plan for 

this area will be available only at the end of 2016.  

44. Even more importantly, capacities are hindered by the fact that environment is 

part of the Ministry of Agriculture and Environment. Traditionally, ministers pursue the 

agricultural agenda. Environment is systematically neglected in the policy-making process. 

Creation of a separate Environment Ministry, even if this is not in line with an integrated 

approach suggested in this note, is recommended. This would signal the challenge in this sector 

and its prominence in the accession process. 

45. The gap will not be easily addressed by restructuring the existing institutional 

infrastructure. Rather, important new functions, including wastewater treatment, drinking 

water and waste management in particular, will be needed. New structures, primarily a capable 

implementing agency, will be required to plan and implement these critical investments.  

Table 2. Staffing for Environment in Selected Accession Countries3 

Chapter 

Number 

Title Institutions Lithuania Estonia Slovenia Serbia 

27 Environment Water 

Management 

Structure 

11 (in the 

ministry) 

13 in the 

ministry 

(and 

decentralized 

structures) 

388 

(protection of 

environment; 

protection of 

natural 

values; water 

management; 

environmental 

monitoring; 

including 

meteorology; 

hydrology; 

seismology; 

and geology)  

42 (National 

Water 

Directorate) 

Waste 

Management 

Structure*  

16 (in the 

Ministry) 

11 in the 

Ministry 

n.a. n.a. 

                                                             
3 The staffing figures for Lithuania, Estonia and Slovenia were gathered for the OECD SIGMA study of the 

Montenegrian administrative capacities undertaken in 2015. 
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(plus 

inspection) 

Environmental 

Inspectorate** 

233*** 

 

222 173 

(including 

land use and 

building 

inspection) 

71 

(Environmental 

Protection 

Agency) 

Note: * While there are many other areas requiring complex management, such as chemicals, industrial 

pollution, climate change, and others, water and waste management are the most substantial tasks which are 

usually quite new to candidate countries. 

** It may be part of the general inspectorate in principle. 

*** Environmental Protection Agency. 

Transport 

46. Transport will also face significant expansionary pressures. The transport sector of 

the Ministry of Construction, Transport, and Infrastructure does not have sufficient capacity to 

perform functions that would address the widest gaps identified in the screening note. These 

functions include: implementation of market access to roads for transport of goods and 

passengers; abolition of discriminatory charges on roads for foreign vehicles; further 

harmonization and sound implementation of social, safety, and technical rules in road transport; 

safety and security requirements in the maritime sector; safety and interoperability rules in rail 

transport, as well as standards for the transport of dangerous goods; full implementation of 

market access to rail infrastructure; defining all obligations under the maritime Acquis; 

implementing conditions for access to inland waterways; and abandoning suspension of EU 

regulations regarding licensing of air carriers.  

47. To enable the Ministry to perform these functions in accordance with the Acquis, 

staffing levels may need to be increased by up to 20 percent. Options for meeting these 

demands could include employing young, qualified professionals, grouping the dispersed, 

disconnected transport organizational units and simplifying the internal organization of this 

transport sector by merging smaller organizational units. However, any resulting increase in 

staffing would need to be approved on a case-by-case basis. Some associated entities, for 

example the civil aviation administration, are already well staffed. Similarly, the established 

institutional infrastructure for free movement of goods may only require modest expansion.  

Regional and Structural Policy 

48.  The institutional solution for managing EU structural funds will need to be 

considered carefully. EC progress reports of 2011 and 2012 discouraged the creation of 

parallel systems. However, the current NPAA appears to repeat a common misunderstanding 

among former candidates from Central and Eastern Europe related to the national reference for 

the principal institutional framework in this chapter, the framework for the management of pre-

accession funds, and the national regional policy. In fact, the correct national reference is the 

national development policy and institutions of national capital investment. To avoid creation 

of a parallel system, the Government should focus on upgrading the national capital 

expenditure planning and execution processes and capacity rather than sub-national actors and 

current pre-accession management structures, even if some elements of the pre-accession 

sgtructures are still necessary.  

49. An overall institutional development plan for Chapter 22 is currently being 

prepared. A decision will need to be made concerning the optimal approach, especially with 
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respect to implementing agencies. A differentiated approach, involving the creation of new 

agencies in the areas of agriculture, transport, environment, HR, and business support, would 

likely involve substantial staffing increase 4 . An integrated approach would propose 

strengthening the agencies currently dealing with capital spending in corresponding areas. This 

was also noted in the vertical review of the MoF, which called for a leading role of the MoF in 

the programming Instrument for Pre-Accession Assistance (IPA) and other international donor-

financed capital investment projects. 

  

                                                             
4  For example, in Lithuania, which manages a set of differentiated agencies created for the purpose of the EU 

assistance management, these agencies employ around 700 people. An additional 137 staff are employed in the 

special EU assistance departments in the line ministries (intermediary bodies). A similar system and number of 

employees is the most recent and relevant benchmark, Croatia. However, in the Croatian case, the choice of the 

implementing agencies took their capacities into account. 
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Suggested Approach for Selected Key Chapters 

50. The assessment below indicates whether expansion or reorganization should be 

considered as the approach for addressing missing functions for select chapters. Table 3 

cites a range of chapters and provides the justification for the preferred approach. 

Table 3: Suggested Approaches for Selected Key Chapters 

Expansion Justification 

Environment New institutions needed for new functions, substantial workload, and low staffing 

levels 

Financial Services Right institutional set and new demanding functions and limited staff 

Statistics Well-developed plans, substantial future workload, and rather limited staffing levels 

Free Movement of 

Goods 

Right set of institutions combined with the need for further substantial progress and 

rather modest staffing levels  

Transport  Many new functions, uneven staffing levels, but limited in most subsectors 

Reorganization Justification 

Regional and 

structural policy 

New functions are the opportunity to upgrade the system of capital expenditure 

planning rather than expand regional policy institutions and pre-accession EU 

assistance management system. 

Food safety, 

veterinary, and 

phytosanitary 

control 

There are many new demanding functions, but they can be performed by relinquishing 

obsolete functions and better organizing processes. 

Internal financial 

control 

Possibilities to rely on the existing national system of control upgrading it, instead of 

creating a new system are worth exploring. 

Justice, freedom, 

and security 

Despite the lack of figures on staffing in the NPAA, important resources already 

deployed in this area provide reasons to believe that the EU demands to increase 

capacities in risk management, investigation of complex financial crimes, and some 
other areas could be managed by the redeployment of available resources and within 

current structures. 

Judiciary and 

fundamental rights 

Results of the Judicial Functional Review undertaken by the World Bank in 2014 point 

to the need to improve the process and auxiliary functions, such as IT and HR 

management. Staffing is considered sufficient. 
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Table 4. Analysis of Selected Chapters of the NPAA 

No. Chapter Conclusions 

1 Free Movement of 

Goods 

This is a complex chapter and is extensively covered in the NPAA. However, administrative capacities and especially their needs are 

presented in a fragmented way. The EC Progress Report recognizes the progress made, especially in standardization and conformity 

assessment. Current staffing does not seem too high and could be increased.  

2 Free Movement of 

Workers 

Not particularly relevant due to limited institutional implications 

3 Free Movement of 

Services 

Not particularly relevant due to limited institutional implications. 

4 Free Movement of 

Capital 

Not particularly relevant due to limited institutional implications. 

5 Public Procurement The current institutional framework involving the ministry, the office and the commission does not seem optimal, as it does not promote the 

separation of functions. It requires further review. One policy-making and one implementing agency might be sufficient. The Both the EC 

Progress Report and SIGMA Report for 2015 question the staffing and institutional capacity for procurement. Some increase in staffing 

numbers might be necessary. 

6 Company Law Not particularly relevant due to limited institutional implications. 

7 Intellectual 

property rights 

The EC makes a particular emphasis on this chapter and lists very detailed requirements regarding the form and capacities of the enforcement 

bodies in this area. The 2015 EC assessment is positive and the NPAA is well developed. The NPAA is well developed in the areas of 

enforcement and capacities seem to be sufficient.  

8 Competition The EC pays particular attention to this area as well, and a particular track record of proper enforcement is required. The EC notes inadequate 

administrative capacities in the area of state aid. This is justified by the numbers and issues mentioned in the NPAA. Merger of the State Aid 

Commission and its secretariat with the competition body could be explored as an efficient capacity-building measure. Proper management of 

the state enterprises falling under this chapter is linked with the Acquis only indirectly, but has very important implications for good governance 

and development.  

9 Financial Services This is a complex and demanding sector covered extensively in the NPAA. The EC did not assess the administrative capacities in the sector. 

Many functions related to this area are concentrated in the Central Bank and the MoF. A certain increase in staffing numbers might be 

necessary. 

10 Information 

Society and Media 

Not particularly relevant due to limited institutional implications. 

11 Agriculture and 

Rural Development 

It is covered by a separate vertical review.  

12 Food Safety, 

Veterinary and 

Phytosanitary 

Control 

It is covered by a separate vertical review. 
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13 Fisheries It is covered by a separate vertical review. 

14 Transport Policy The 2015 EC Progress Report assesses the alignment as moderate, but good progress in road, rail, and water was noted. The NPAA provides a 

rather extensive coverage of the legislative alignment needs, but administrative capacity developments plans are still very rudimentary. The 

enforcement and inspection capacities upgrade is noted by the EC. The administrative structure of the transport sector seems fragmented and 

requires better coordination, but the case study indicates that restructuring alone would be insufficient. The current staffing level is rather low. 

A certain modest expansion in staffing and upgrade of related capacities, such as IT, seems necessary, particularly in road transport. A new 

independent body for investigation of accidents demonstrates a welcome integrative approach, but its capacities are yet to be developed. 

15 Energy This is a Europeanized area requiring transposition and implementation of the Acquis. Certain staff increase seems necessary judging from the 

figures indicated in the NPAA for the Energy Agency. The substantial expansion of staffing levels in the Agency for Radioactive Protection 

and Nuclear Safety is questionable given staffing in other similar agencies in the EU. There is hardly a need for new institutions in the area, 

but the role of a housing agency in the implementation of the energy efficiency-related Acquis has to be clarified in the NPAA. 

16 Taxation Significant modernization of capacities, especially in the areas of risk-based assessment and services to taxpayers are recommended in the 

vertical review of the revenue services. 

17 Economic and 

Monetary Union 

This is a rather complex chapter with important recent developments in the Acquis. These new developments are not reflected in the NPAA of 

2014. Real progress is visible in the EC Progress Report, notably, in the establishment of the Fiscal Council. The administrative capacities 

development needs are not addressed in the NPAA. Considerable capacity building seems necessary because of the complexity of the new 

functions. 

18 Statistics This is a highly Europeanized sector with an elaborated Acquis, but a simple institutional structure. The 2015 EC progress report assesses the 

alignment as moderate and notes the need to strengthen the administrative capacity. The NPAA covers the alignment measures in a very 

detailed and extensive manner. It foresees increase of staffing in the Statistical Office from 485 to 828 in 2018. This is generally in line with 
the benchmark figures (Lithuanian Statistical Office employs around 600 staff) adjusted by the size of the country. However, according to the 

official website of the Office, actual number of employees of the Statistical Office of Serbia was lower; in 2014 it was 467 and actually 

decreased in 2015 to 455.  

19 Social Policy and 

Employment 

While the direct Acquis related to this sector is limited, the EC has developed a comprehensive view of the sector and includes substantial 

social services. This is all well reflected in the NPAA and is being monitored in the EC Progress Report. Acquis related new functions will 

not be numerous and burdensome. An institutional framework seems to be in place. A key challenge is a well- functioning labor market and 

its institutions, including labor inspectorates and employment services. Current staffing figures of these institutions do not seem inflated and 

some modest increase might be necessary depending on the future challenges. Capacity building of the labor inspectorates relates to the 

modernization of inspections in general— a move toward risk-based inspections. This is foreseen in the new Law on Inspections, which 

remains to be implemented.  

20 Enterprise and 

Industrial Policy 

This chapter is characterized by a thin Acquis, but its developmental potential is very high. The chapter is addressed both in the NPAA and 

the EC Progress Report. There is already an infrastructure to deal with small and medium enterprises (SMEs), business environments, and 

innovations. 

21 Trans-European 
Networks 

This is also a more development-related chapter. Serbia is currently actively working on the construction of roads, which indirectly attests to 
capacities in this chapter. 

22 Regional and 

Structural Policy 
See points 31-32. 
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23 Judiciary and 

Fundamental 

Rights 

Results of the Judicial Functional Review undertaken by the World Bank in 2014 highlights the challenges and issues relevant to this chapter. 

The review points to the need to improve the process and auxiliary functions, such as IT and HR management. Staffing is deemed sufficient 

by the review.  

24 Justice, Freedom, 

and Security 

This is a complex chapter, emphasized by the EU, and also densely covered by the Acquis. Additional pressure from migration crisis has 

created considerable demand for additional capacities in migration management. The EC assesses the current state of preparedness rather 

positively and the NPAA is comprehensive. Despite the lack of figures on staffing in the NPAA, there are reasons to believe that the EU 

recommendation to increase capacities in risk management, investigation of complex financial crimes and some other areas could be managed 
by the redeployment of available resources within current structures. 

25 Science and 

Research 

Not particularly relevant due to limited institutional implications. 

26 Education and 

Culture 

Not particularly relevant due to limited institutional implications. 

27 Environment See point 27 above. 

28 Consumer and 

health protection 

Not particularly relevant due to limited institutional implications. 

29 Customs Union Significant modernization of capacities, especially regarding a move toward fully automated systems in line with the requirements of the EU, 

is necessary and is likely to be a major challenge, as it is clear from the vertical review of the MoF. Staffing numbers are sufficient, but the 

age profile might be an issue. 

30 External Relations Not particularly relevant due to limited institutional implications. 

31 Foreign, Security 

and Defense Policy 

Not particularly relevant due to limited institutional implications. 

32 Financial Control See point 33 above. 

33 Financial and 

Budgetary 

Provisions 

Not particularly relevant due to limited institutional implications. 
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Annex 1: List of Europeanized Agencies and Their Staffing Numbers5 

Chapter Agencies Lithuania Estonia Slovenia  Serbia 

1 Free 

Movement of 

Goods 

Standardization 

Institute 

48 NGO founded by the state 24 61 (Institute for 

Standardization of Serbia) 

Accreditation 

Body 

17 11 16 42 (Accreditation Body of 

Serbia) 

Conformity 

Assessment 

Bodies6 

n.a. n.a. n.a. n.a. 

Metrology 

Body 

n.a. 61 (state-owned enterprise) 40 103 (Department for 

Measures and Precious 

Metals) 

Market 

Surveillance 

Body 

957 83 (Technical Regulatory Authority, 

around 28 employees covering 

general market surveillance) 

123 4648 

2 Free 

Movement of 

Workers (not 

applicable) 

     

3 Free 

Movement of 

Services 

Independent 

national 

regulator for 

postal services9 

5 (a unit within the 

Communications 

Regulatory 

Authority of 160) 

Handled by the Technical 

Regulatory Authority (8 employees 

covering this area) 

78 (including 

regulator of 

communication 

markets and media) 

7 (department of Postal 

Services)10 

4 Free 

Movement of 

Capital (not 

applicable) 

     

                                                             
5 The staffing data on Lithuania, Estonia and Slovenia were gathered in 2015 for the OECD SIGMA study on Montengro's administrative capacities for the EU accession. 
6 Regulatory, standardization, accreditation, and conformity assessment functions have to be separated. It should be noted that metrology functions are not. Conformity 

assessment functions could be incorporated into the functions of general inspectorate. It is possible to use conformity assessment laboratories in other countries. 
7 It is Non-food Products Agency. 
8 NPAA 2014-2018, Department for Market Inspection. 
9 It could be part of another regulator. 
10 Staffing data based on NPAA 2014-2018. 
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Chapter Agencies Lithuania Estonia Slovenia  Serbia 

5 Public 

Procurement 

Public 

Procurement 

Agency 

96 14 (department of the MoF) 28 23 (directorate) 

6 Company Law Register for 

Undertakings11 

 

1,625 (this is the 

state enterprise; it 

performs other 

functions) 

n.a. 236 (including some 

other registers; some 

tasks are still 

performed by 

courts) 

392 (Agency for Business 

Registers) 

 

7 Intellectual 

Property 

Rights 

Patent offices or 

similar 

61 65 47 90 

8 Competition National 

Competition 

Authority 

74 60 28 35 (Council+Commission 

for the Protection of 

Competition)+8 (State Aid 

Department12 

9 Financial 

Services 

Supervisory 

Authority13 

618 (for the whole 

Central Bank, 

including financial 

services 

supervision) 

8514  37 (insurance 

market) 

 42 (securities 

market)  

 104 (Bank Supervision 

Department of the National 

Bank)15 

10 Information, 

Society, and 

Media 

National 

Regulatory 

Authority 

16016 Handled by the Technical 

Regulatory Authority (28 

employees in this area) 

78 (including 

regulator of 

communication 

markets and postal 

services) 

n.a. 

                                                             
11 It is usually part of other institutions. 
12 Figures taken from the NPAA 2014-2018. 
13 In many cases, it is part of the central bank mandate.  
14 Includes supervision of banking, insurance, stock exchange, and fight against money laundering. 
15 Figures taken from the NPAA. 
16 Regulator for the telecommunications. 
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Chapter Agencies Lithuania Estonia Slovenia  Serbia 

11 Agriculture 

and Rural 

Development 

Paying 

Agency17 

Rural 

Development 

Authority 

907 352 275 66 (Department of 

Agricultural Payments) 

 

12 Food Safety, 

Veterinary, 

and 

Phytosanitary 

control 

Food Safety and 

Veterinary 

Agency 

1304 326 405  342 (Veterinary 

Directorate) 

 137 (Directorate for the 

Protection of Plant 

Life) 

13 Fisheries Fisheries 

administration18 

 17 (policy 

making)  

 180 (fisheries 

service) 

n.a. 5 n.a. 

14 Transport 

policy 

Independent 

regulators and 

accident 

investigators for 

different 

transport 

modes19 

 25 (railways) 

 60 (civil 

aviation) 

 120 (water)  

 177 (roads) 

 

Handled by the Technical 

Regulatory Authority (22 

employees for the area of transport) 

 26 (railways) 

 56 (civil 

aviation) 

 45 (maritime) 

 107 (road 
safety) 

 27 (railways) 

 143(civil aviation) 

 89 (water) 

 61 (roads) 

 

15 Energy Independent 

Energy 

Regulator20 

83 n.a. 46 n.a. 

16 Taxation Tax 

Administration 

Authority 

1,243 1,670 (including customs) 3,649 (including 

customs) 

5,433 

                                                             
17 While the whole agricultural sector is covered by the substantial acquis and requires multiple institutions, only the paying agency has all the features of a Europeanized 
agency. 
18 It depends on the size of fishing activity, so the benchmark numbers are not straightforward. 
19 It can be merged into one body as some small member states (like Malta) demonstrate. 
20 Independent transmission system operators and distribution system operators in the electricity system might be regarded as Europeanized agencies too. 
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Chapter Agencies Lithuania Estonia Slovenia  Serbia 

17 Economic and 

Monetary 

Union 

Central Bank21 629 238 442 n.a. 

18 Statistics Statistical 

Office 

581 372 319 45522 

19 Social Policy 

and 

Employment 

Labor Market 

Supervisory 

Authority/Inspe

ctorate 

303 119 (labor market inspection) 106 266 (labor inspectorate) 

Labor Market 

Institutions 

1,582 n.a. 979 n.a. 

Equality Body 15 n.a. 5 n.a. 

20 Enterprise and 

Industrial 

Policy 

n.a.23 n.a. n.a. n.a.  273 (Serbian 

Privatization Agency) 

 38 (Serbian Investment 

and Export Promotion 

Agency) 

21 Trans-

European 

Networks (not 

applicable) 

     

22 Regional and 

Structural 

Policy 

Managing 

Authority 

60 (department in 

the MoF) 

30 (department in the MoF) 197 n.a. 

Certifying 

Authority 

n.a. 8 n.a. n.a. 

Audit Authority 51 25  50 (inspectorate of 

financial control, 

n.a. 

                                                             
21 New rules which have streamed coordination of economic and fiscal policy, Banking Union, and related rules make this chapter’s administrative capacity building 

particularly demanding. The MoF becomes a Europeanized agency itself. 
22 For 2015, as given by the official website of the Serbian Statistical Office: http://www.stat.gov.rs/WebSite/Default.aspx accessed on November 15, 2016. 
23 However, the EC looks for a number of institutions in this sector, namely, Privatisation Agency, Competition authorities, Business Development Agency (foreign direct 

investment and export promotion), SME Agency, or at least a dedicated directorate for SME issues within the Ministry, and Chambers of Commerce. At the regional level, 
regional development agencies are a common institutional solution promoted by the EU. 



 

20 
 

Chapter Agencies Lithuania Estonia Slovenia  Serbia 

including other 

functions) 

Intermediary 

bodies (EU 

assistance 

department in 

line ministries) 

137 n.a. n.a. n.a. 

Implementing 

agencies 

689 n.a. n.a. n.a. 

23 Judiciary and 

Fundamental 

Rights 

Judicial Council Does not exist n.a. 11 members + 7 

employees 

4824 

Anticorruption 

Agency25 

41 

 

Does not exist 41 

 

7826 

Data Protection 

Agency 

30 18 34 (Information 

commissioner, 

including freedom 

of information) 

5727 

24 Justice, 

Freedom, and 

Security (not 

applicable) 28 

     

25 Science and 

Research 

Research and 

innovation 

promotion 

agencies 

 69 (Council 

for Science) 

 39 (Science, 

Innovation, 

and 

Technology 

Agency) 

n.a.  49 (research)  

 56 (innovation, 

but also 

includes 

promotion of 

entrepreneurshi

n.a. 

                                                             
24 As per NPAA 2014-2018. 
25 These two bodies are not prescribed by the acquis but have become a standard institutional blueprint for candidate countries after prioritization of the rule of law issues. 
26 As per NPAA 2014-2018. 
27 As per NPAA 2014-2018. 
28 While there is a considerable acquis in this area and significant recent emphasis on it, most of the institutions are usually core state institutions established before the 
process of European integration. Therefore police, border protection body, and similar institutions are not included in the list of Europeanized agencies. 
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Chapter Agencies Lithuania Estonia Slovenia  Serbia 

p and 

investment) 

26 Education and 

Culture (not 

applicable) 

     

27 Environment Water 

management 

structure 

11 (in the Ministry) 13 in the Ministry (plus 

decentralized structures)  

38829 42 in National Water 

Directorate 

Waste 

management 

structure30 

16 (in the Ministry) 11 in the Ministry (plus inspection) 173 (including land 

use and building 

inspection)  

n.a. 

Environmental 

Inspectorate31 

233 Environmental 

Protection Agency  

222 n.a. 71 Environmental 

Protection Agency 

28 Consumer and 

Health 

Protection 

Consumer 

Protection 

Agency32 

73 49 733 1234 

29 Customs 

Union 

Customs 

administration 

419 1,670 (including tax administration) 3,649 (including tax 

administration) 

207935 

30 External 

Relations (not 

applicable) 

     

31 Foreign, 

Security, and 

Defense Policy 

     

                                                             
29 The agency responsible for protection of environment, water management, and environmental monitoring, including meteorology, hydrology, seismology, and geology. 
30 While there are many other areas requiring complex management, such as chemicals, industrial pollution, climate change, and others, water and waste management are the 

most substantial tasks that are usually quite new to candidate countries.  
31 It may be part of the general inspectorate in principle. 
32 There are also substantial implications for the health sector, but, as in the case of justice and home affairs, health care institutions are usually established bodies with core 

national competence. 
33 An organizational unit within the Ministry of Economy. The number relates to the last published number of employees of the former Agency for Protection of Consumers.  
34 Department for Consumer Protection as refferred in the NPAA 2014-2018. 
35 NPAA 2014-2018. 
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Chapter Agencies Lithuania Estonia Slovenia  Serbia 

(not 

applicable) 

32 Financial 

Control 

External Audit 

Institution 

385 (SAI) 90 (SAI) 125 (SAI) n.a. 

Internal Public 

Financial 

Control System 

n.a. n.a. n.a. n.a. 

33 Financial and 

Budgetary 

Provisions (not 

applicable) 

No     

Note:  SAI = Supreme Audit Institution; NGO = Nongovernmental Organization.
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Annex 2: Determining additional staff needs and organizational restructuring in 

ministries  

Figure 2.1. Medium-Term Plans of Ministries as a Basis for Estimation of Needed Administrative 

Capacities36 

 

 

Figure 2.2. Process for Dealing with Additional Administrative Capacity 

 

                                                             
36 The new regulation on medium-term plans of the ministries is in preparation. Currently, instead of medium-

term plan, budget of specific Ministry, that is, budget programs, program activities and projects, can be used. 
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A. Supporting Request for Additional Staff  

1. Estimation of additional administrative capacity needed—with relevant 

justification 

2. Detailed description of additional staff requested:  

a) Total number of additional employees 

b)  Reasons for additional employment: 

 Number of additional employees needed for implementation of 

Acquis defined on the basis of missing functions (usually described in 

the screening note and the NPAA) and checked against the 

benchmarks (similar agencies in the EU member states) 

 Number of additional employees needed for improvement of the 

current functioning of the ministry 

c) Existing or new work positions 

 Increase of the number of employees at existing work positions 

 Number of additional employees at new work positions  

d) Duration of the employment 

 Number of additional employees for an indefinite period of time 

 Number of additional employees engaged to complete specific 

activity—definite period 

3. Cost-benefit analysis 

a) In case of additional employees for an indefinite period: proof that this kind 

of engagement is superior to permanent outsourcing  

b) In case of additional employees for definite period: proof that this kind of 

engagement is superior to outsourcing  
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B. Applying Methodology to Ministry of Construction, Transport, and Infrastructure  

I. Estimations by the Sectors of the Ministry 

1. Road Transport  

Overview of Measures Planned in NPAA 2014–201837 

Four key laws addressed in the NPAA were adopted in the meantime: 

 Law on Transport of Dangerous Goods 

 Law on Road Transport of Freight 

 Law on the Road Transport of Passengers 

 Law on the Working Time of Vehicle Crews 

Following the adoption of the abovementioned laws, a number of bylaws will be adopted. 

 For Law on Transport of Dangerous Goods (4 bylaws) 

 For Law on Road Transport of Freight (24 bylaws) 

 For Law on the Road Transport of Passengers (13 bylaws) 

Functions with the Widest Gaps in Road Transport Identified in the Screening note 

 Implementation of market access to roads for transport operators of goods and 

passengers 

 Abolishing discriminatory charges on road for foreign vehicles  

 Further harmonization and sound implementation of social, safety, and technical 

rules in road transport 

Additional Administrative Capacity Needed 

The estimation in the NPAA is based on data before 2014. The current number of people 

engaged is 33, and 12 are employed by contracts on temporary and occasional tasks. The 

current estimation is that for adoption of domestic regulation according to Acquis of the EU, 

but there is a need to employ additional 14 civil servants with university degree.  

The estimation of additional capacity needed is mainly based on expected new activities, in 

particular issuing new licenses for all freight and passengers road carriers according to the 

new legislation in the EU accession process.  

  

                                                             
37 The NPAA for Serbia for 2014–2018 was adopted in July 2014. The revised version of the NPAA was prepared 
but was not adopted yet. 
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2. Rail Transport 

Review of Measures Planned in NPAA 2014–2018 

Amendments to the two main laws were adopted in the meantime: 

 Law on Railways 

 Law on the Safety and Interoperability of Railways 

In addition, the Law on Carriage Contracts in Railways Transport and the Law on the 

Investigation of Accidents and Serious Incidents in Traffic were adopted. 

Following the adoption of the abovementioned laws, a number of bylaws will be adopted. 

 For Law on Railways (3 bylaws) 

 For Law on the Safety and Interoperability of Railways (2 rulebooks)  

 For Law on Carriage Contracts in Railways Transport (2 directives) 

 For Law on the Investigation of Accidents and Serious Incidents in Traffic (5 

bylaws) 

Functions with the Widest Gaps in Rail Transport Identified in the Screening note 

 Safety and interoperability rules in rail transport, as well as standards for the 

transport of dangerous goods  

 Implementation of market access to rail infrastructure  

Additional Administrative Capacity Needed 

The estimation in the NPAA is based on data before 2014. For implementation of these 

changes, it is necessary to build HR capacities in the department for railways in the Ministry 

and in the Directorate for Railways, as a regulatory body. It is estimated that the existing 

number of employees in the Ministry (10) and the Directorate for Railways (20) is sufficient 

from the standpoint of the existing duties but that the quality of staff is not satisfactory. It is 

estimated that the HR capacities in this department should be increased by at least two 

employees. 

This estimation is based on fact that the further activities in the EU accession process will be 

mainly performed within the directorate and also within the four new enterprises established 

after restructuring of the public company Serbian Railways.  

3. Water Transport 

Review of Measures Planned in NPAA 2014–2018 

Amendments to the two main laws were adopted in the meantime: 

 Law on Tonnage Tax for Ships 
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 Law on Merchant Shipping 

Following the adoption of the abovementioned laws, a number of bylaws will be adopted. 

 For on Tonnage Tax for Ships (1 regulation and 2 rulebooks)  

 For Law on Merchant Shipping (6 rulebooks)  

Functions with the Widest Gaps in Water Transport Identified in the Screening Report 

 Safety and security requirements in the maritime sector 

 Defining all obligations under the maritime Acquis  

 Implementing conditions for access to inland waterways  

Additional Administrative Capacity Needed 

The estimation in the NPAA is based on data before 2014. The current number of people 

engaged is 41, and 3 are employed by contracts on temporary and occasional tasks. 

According to the screening note, Serbia’s intention to become a flag state entails a number of 

responsibilities and obligations under the maritime transport Acquis and its implementation. 

During conversations in the Subcommittee for Transport and Energy, the EC representatives 

highlighted that the Ministry lacks adequate administrative capacities for implementing the 

flag state obligations in maritime transport. With regard to that, the Ministry has received a 

suggestion to hire at least five more civil servants by 2020, to work on meeting obligations in 

the field of maritime navigation. 

All planned work positions (32) in the department for inland waterways navigation harbor 

master’s offices are filled, and three more persons are hired under the contract on performing 

temporary and occasional tasks. Considering the existing situation in the harbor master’s 

offices (1 employee in each), it is necessary to hire at least 12 more civil servants by 2020 (to 

have at least two regular shifts for every harbor master’s office). 

4. Air Transport 

Review of Measures Planned in NPAA 2014–2018 

Amendments to the main law were adopted in the meantime: 

 Law amending the Air Transport 

Following the adoption of the abovementioned law, 20 bylaws will be adopted. 

Additional Administrative Capacity Needed 

The estimation in the NPAA is based on data before 2014. The current number of people 

engaged is three, and all of them are employed by contracts on temporary and occasional 

tasks. 
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As for duties of the department for air traffic, it is estimated that current staffing is are less 

than modest. The estimate is that the department should employ at least six people, which is 

an increase in full-time employees by at least three people. 

The key role in air traffic is that of the Civil Aviation Directorate as the national regulatory 

and supervisory body in aviation. It is estimated that this body performs tasks according to 

the law and that it has adequate HR capacities (134 employees). 

The Center for Investigation of Accidents in Air, Railway, and Waterborne Traffic was 

formed and started working on January 1, 2016. This center is a good example of an efficient 

way to deal with the missing functions. Instead of establishing three independent centers for 

carrying out investigations in the air, railways, and water transport, as suggested in the EC 

catalogue of the Acquis-implied administrative capacities, a single center was established. 

Two chief investigators for air traffic have been appointed.  

II. Elements for Justification of Estimations by the Sectors of the Ministry  

As explained in section A, an estimation of additional administrative capacity needed should 

be based on a medium-term plan of the Ministry (in this case, of the transport part of the 

Ministry). This estimation should be subject to further justification, taking into account the 

following: 

 EU accession documents (screening note, Guide to the Main Administrative 

Structures required for implementing the Acquis) 

 Expert opinions  

 Opinions of the relevant ministries/bodies (MoF, SEIO) and finally the MPALSG. 

The sources for the review of the relevant institutional development plans are the following: 

(a) NPAA. The NPAA for Serbia for 2014–2018 was adopted in July 2014. The 

revised version of the NPAA was prepared but has not been adopted yet. 

According to this, all estimations for additional administrative capacities are 

based on previous figures. Generally, at that time, estimation for additional 

administrative capacities was more ambitious than the actual one (although the 

total number of employees was reduced in the meantime). For example, for the 

road sector an earlier estimation was 27 employees, which has been reduced to 

the current 14. 

(b) Screening Report. The report points to the functions with the widest gaps for all 

types of transport. Based on that, sectors in the Ministry correctly identified 

activities that require additional efforts for narrowing the gaps as well as 

additional staff. 

(c) Guide to the Main Administrative Structures required for implementing the 
Acquis. The Ministry correctly identified all main activities/structures for 

implementing the Acquis. The main improvement needed is the grouping of all 

transport related organizational units into a certain organization structure.  
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(d) Benchmarking exercise. Integrated note on benchmarking staffing levels (as a 

part of the project for creation of conditions for organizational and functional 

restructuring within the public administration system in the Republic of Serbia) 

compared number of employees in general government per 100,000 people in 

Serbia and in chosen EU countries. The benchmarking note of Europeanized 

agencies (a separate annex to the report) demonstrates that transport agencies do 

not seem overstaffed. 

The request of the Ministry for additional 36 employees could be justified in general. 

Because the current number of employees is 91, it means an increase of 40 percent. It is 

estimated that one-half of the newly employed should replace the existing inefficient 

employees, so that the increase of total employment should be 20 percent. This is just a rough 

estimation. A real estimation for additional administrative capacity for the transport part of 

the Ministry should be done by the process described in sections A and B.  
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Annex 3: List of Secondary Sources 

European Commission, Guide to the Main Administrative Structures Required for 

Implementing the Acquis, Informal Working Document, 

http://ec.europa.eu/enlargement/pdf/enlargement_process/accession_process/how_does_a_co

untry_join_the_eu/negotiations_croatia_turkey/adminstructures_version_may05_35_ch_publi

c_en.pdf, accessed on July 11, 2016 

European Commission, Screening Report, Chapter 14 Transport Policy, November 17, 2015.  

European Commission, Serbia 2015 Report, Commissions Staff Working Document, 

Brussels, November 10, 2015, 

http://ec.europa.eu/enlargement/pdf/key_documents/2015/20151110_ note_serbia.pdf, 

accessed on July 11, 2016  

European Development Fund, Creation of conditions for organizational and functional 

restructuring within the public administration system in the Republic of Serbia, Integrated 

note On Benchmarking Staffing Levels, Framework Contract Beneficiaries 2013 - LOT 7, 

Specific Contract N° 2014 / 347- 631 –April 1, 2015 

GIZ, Support to the EU Integration Process in Serbia, Policy Making and EU Accession 

Negotiations: Getting Results for Serbia, Belgrade, 2013 

GIZ, Support to the EU Integration Process in Serbia, Process of EU Accession Negotiations 

in Regional Policy and Coordination of Structural Instruments in Serbia, Belgrade, 2015 

GIZ, Support to the EU Integration Process in Serbia, Process of EU Accession Negotiations 

in Agriculture and Rural Development in Serbia, Belgrade, 2015 

GIZ, Support to the EU Integration Process in Serbia, Structures, and Procedures for 

successful EU Accession Negotiations, Belgrade, 2015 

Law on Ministries (Official Gazette Republic of Serbia, Nos. 44/2014, 14/2015, 54/2015, and 

96/2015) 

MARUŠIĆ, Andreja, Role of Inspections in the Enforcement of Legislation with Main Focus 

on Business Related Inspections, USAID 

Ministry of Construction, Transport, and Infrastructure of Serbia, Projects, December 2015 

National Program for the Adoption of the Acquis, 2014–2018, July 2014, 

http://www.seio.gov.rs/upload/documents/nacionalna_dokumenta/npaa/npaa_eng__2014_201

8.pdf , accessed on 11/07/2016 

Rulebook on internal organization and systematization of work positions of the Ministry of 

Construction, Transport, and Infrastructure (January 2016) 

SIGMA (I), Baseline Measurement note: Principles of Public Administration, Serbia, April 

2015, http://www.sigmaweb.org/publications/Baseline-Measurement-2015-Serbia.pdf, 

accessed on July 11, 2016 

http://ec.europa.eu/enlargement/pdf/enlargement_process/accession_process/how_does_a_country_join_the_eu/negotiations_croatia_turkey/adminstructures_version_may05_35_ch_public_en.pdf
http://ec.europa.eu/enlargement/pdf/enlargement_process/accession_process/how_does_a_country_join_the_eu/negotiations_croatia_turkey/adminstructures_version_may05_35_ch_public_en.pdf
http://ec.europa.eu/enlargement/pdf/enlargement_process/accession_process/how_does_a_country_join_the_eu/negotiations_croatia_turkey/adminstructures_version_may05_35_ch_public_en.pdf
http://ec.europa.eu/enlargement/pdf/key_documents/2015/20151110_report_serbia.pdf
http://www.seio.gov.rs/upload/documents/nacionalna_dokumenta/npaa/npaa_eng__2014_2018.pdf
http://www.seio.gov.rs/upload/documents/nacionalna_dokumenta/npaa/npaa_eng__2014_2018.pdf
http://www.sigmaweb.org/publications/Baseline-Measurement-2015-Serbia.pdf
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SIGMA (II), Baseline Measurement: Principles of Public Administration, Methodological 

Annex to the Indicators, April 2015, http://www.sigmaweb.org/publications/Baseline-

Measurement-2015-Methodology.pdf, accessed on July 11, 2016 

SIGMA, The Principles of Public Administration, 

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

accessed on July 11, 2016 

Ukrainian Policy and Legal Approximation Center (UEPLAC), Regulatory impact analysis of 

approximation of the Ukrainian legislation with the EU road transport Acquis communautaire 

for the Ukrainian road haulers, 2008 

World Bank, Serbia Judicial Functional Review, note No 94014-YF, October 2014 
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