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NATIONAL LEGISLATION AND PRACTICE
OF INTERNATIONAL CIVIL-MILITARY
ADMINISTRATIONS IN CROATIA

Abstract. Purpose. Results. The relevance of the article is due to the fact that each stage of state-
building in Ukraine was not easy, mistakes were made that allow drawing appropriate conclusions,
improving something, and eradicating something from the life of the country. It is obvious that in the course
of formation of our state, specific processes took place in the administrative structure, which were primarily
aimed at changing the qualitative state of the functioning of the executive branch, regardless of the level,
functions and powers. Civil-military administrations operated on the territory of Ukraine at various
times. The study of such experience is necessary in the current Ukrainian realities, as it will identify
the strengths and weaknesses of models of governing territories through civil-military administrations.
It is underlined that Croatia has a unique experience of introducing an international administration to
reintegrate the region and reduce the overall level of tension. It should be noted briefly what constitutes
an international interim administration. In general, international interim administrations are a legitimate
governance structure in territories where, for whatever reason, the sovereign authority of the respective
national government and administration does not extend. Conclusions. By prior compromise agreement
of the parties to the conflict, international interim administrations are formed of civilian and military
components, that is, this administration is civil-military. The range of powers envisaged depends on
the tasks assigned to such an administration, such as issues related to the security sector (control over
the disengagement of armed groups, demining), moreover, police missions can be implemented, political
issues can be resolved, that is, local self-government bodies can be created that would be legitimate
and recognised by the parties to the conflict and the international community, and important for
the Ukrainian reality is the ability of such an administration to prepare for elections in the respective
territory. Croatia chose to engage international forces to establish an international interim administration
that combined military and civilian powers. This largely predetermined the success of its activities, which
eventually led to the reintegration of a large part of Croatia into the EU.
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1. Introduction

Each stage of state-building in Ukraine
was not easy, mistakes were made that enabled
to draw appropriate conclusions and improve
something and eradicate something from the life
of the country. It is obvious that in the course
of formation of our state, specific processes took
place in the administrative structure, which
were primarily aimed at changing the quali-
tative state of the functioning of the execu-
tive branch, regardless of the level, functions
and powers. Civil-military administrations
operated on the territory of Ukraine at various
times. The study of such experience is neces-
sary in the current Ukrainian realities, as it will
identify the strengths and weaknesses of mod-
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els of governing territories through civil-mil-
itary administrations. In addition, systematic
and analysed information can be an essential
basis for building a strategy for mechanisms
and models of civil-military governance of ter-
ritories in our time.

2. Particularities of the initiation of inter-
national administration

Croatia has a unique experience of intro-
ducing an international administration to rein-
tegrate the region and reduce the overall level
of tension. It is necessary to note briefly what
an international interim administration is (it
should be noted that Ukrainian peacekeeping
personnel participated in the international police
component of the UN Transitional Administra-

53



5/2023

ADMINISTRATIVE LAW AND PROCESS

tion in East Timor. In general, international
interim administrations are a legitimate govern-
ance structure in territories where, for whatever
reason, the sovereign authority of the respec-
tive national government and administration
does not extend. In most cases, interim admin-
istrations are formed through a compromise by
the warring parties, and the UN Security Coun-
cil is to establish the administration as a neu-
tral party. The administration is established on
the basis of a UN Security Council resolution
in accordance with Chapter VII of the United
Nations Charter. The international community
has resorted to the use of the respective admin-
istrations when dealing with decolonisation
(e.g., Namibia), the division of one state into
several (Yugoslavia), internal conflicts (Cambo-
dia), foreign occupation (the already mentioned
East Timor) (Filipchuk, Oktysiuk, Yaroshenko,
2017, p. 8).

As mentioned above, by prior compromise
agreement of the parties to the conflict, inter-
national interim administrations are formed
of civilian and military components, that is,
this administration is civil-military. The range
of powers envisaged depends on the tasks
assigned to such an administration, such as
issues related to the security sector (control
over the disengagement of armed groups, dem-
ining), moreover, police missions can be imple-
mented, political issues can be resolved, that
is, local self-government bodies can be created
that would be legitimate and recognised by
the parties to the conflict and the international
community, and important for the Ukrainian
reality is the ability of such an administration to
prepare for elections in the respective territory.
Moreover, the interim administration can deal
with social issues, since in most conflict zones,
unfortunately, the population needs humani-
tarian assistance and economic assistance (for
example, the reconstruction of vital infrastruc-
ture, etc.) (Filipchuk, Oktysiuk, Yaroshenko,
2017, p. 8).

A team of authors from the International
Centre for Policy Studies, who have studied
models of Donbas reintegration through the use
of temporary international administrations, call
the mission in Croatia one of the most success-
ful in the history of such UN operations (Filip-
chuk, Oktysiuk, Yaroshenko, 2017, p. 9). The
research team of the Institute of World Pol-
icy within the framework of the “Think Tank
Development Initiative for Ukraine” imple-
mented by the International Renaissance Foun-
dation (IRF) in partnership with the Think
Tank Fund (TTF), in the study “Experience
of Conflict Resolution in the World. Lessons for
Ukraine” have concluded what the reasons for
the success of certain international UN missions
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(including in Croatia). The study notes that:
“The experience of conflict resolution in Croa-
tia, Liberia, Bosnia and Herzegovina, Kosovo,
and Angola confirms that in order to effectively
monitor the implementation of the settlement
plan, the mission must have executive powers
and a military component, that is, the ability
to threaten with force members of illegal armed
groups (IAGs), who do not want to lay down
their arms (e.g. UNTAES in Croatia, ECO-
MOG in Liberia, UNFICYP in the Republic
of Cyprus, IFOR/SFOR in Bosnia), as well as
access to the entire territory and infrastructure
of the country, including military facilities. In
all these cases, the civilian monitoring mission
worked in parallel and in close cooperation with
the military peacekeeping mission” (Zarembo,
2016, p. 8). In addition, the authors made disap-
pointing assumptions that a UN or, for example,
NATO mission in Ukraine is unlikely due to for-
eign policy circumstances.

It should be noted that negotiations on
a peaceful resolution of the issue in Eastern
Slavonia began almost immediately after Cro-
atia’s lightning-fast and victorious Operation
“Storm” (within 84 hours, the Croats elim-
inated the unrecognised so-called “Repub-
lika Srpska” with their own armed forces, but
only Eastern Slavonia remained uncontrolled
by the Croatian authorities). The first draft
of the peace agreement on Slavonia was sub-
mitted by the Croats on 25 September 1995. A
series of diplomatic negotiations took place until
12 November, preceding the signing of the main
peace reintegration document, the Basic Agree-
ment on the Gradual Peaceful Reintegration
of Eastern Slavonia, Baranja and Western Sri-
jem into the Constitutional Space of Croatia.
On 1 November, Presidents of Croatia and Ser-
bia Franjo Tudjman and Slobodan Milosevic
agreed to peace. The agreement was signed
on 12 November 1995. The signatories were
the Croatian and Serbian sides, mediated by
the United States and the United Nations. The
document, which consisted of only 14 articles,
defined the establishment of a UN interim
transitional administration, demilitarisation,
restoration of property rights, return of dis-
placed persons, the right of Croatian citizens to
return to their pre-conflict places of residence,
and mutual respect and recognition of human
rights and freedoms (Pavelic, 2019, p. 3).

3. Particularities of the international
administration in Croatia

The agreement provided for a two-
year period during which the reintegration
of the region was to take place. During this
period, the UN was to establish an interim civ-
il-military administration, which, in addition
to the above tasks, was to organise local elec-
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tions (no later than 30 days before the mission
was terminated). According to M. Nahirnyi,
the agreement “...envisaged that the territory
of Eastern Slavonia would be demilitarised
within 30 days after the deployment of the UN
military contingent in the region. <..> The
peaceful reintegration plan covered demili-
tarisation of the region, administrative rein-
tegration, social reintegration, introduction
of transitional police forces, elections, economic
revival...” (Nahirnyi, 2018, p. 147). Peaceful
reintegration began on 15 January 1996, when
the UN Security Council adopted Resolution
1037, which established the UNTAES (United
Nations Transitional Administration in Eastern
Slavonia) (Pavelic, 2019, p. 3).

The tasks assigned to the UNTAES were to
be implemented in several phases: the prepara-
tion phase, the deployment phase (until April
1996), the demilitarisation phase (until June
1996), the stabilisation phase and the clo-
sure phase. One of the most important tasks
of the interim administration and the mission
was disarmament. Demilitarisation was sup-
posed to take place within 30 days of the deploy-
ment of international forces. The UN mis-
sion successfully managed the disarmament,
and all paramilitary groups left the region.
Reintegration was an important point in terms
of administration. Through the civilian transi-
tional administration of the mission, the grad-
ual reintegration of Eastern Slavonia, Baranja
and Western Srijem into the Croatian admin-
istrative system was to take place. During
the transitional period, the interim civil admin-
istration, in cooperation with the Croatian
authorities, was responsible for the communica-
tion and transport infrastructure of the region,
it solved the issue of employment of local resi-
dents in Croatian state institutions and private
enterprises, and took measures to prepare for
local elections (Klein, 2010, pp. 22—23).

In this regard, thanks to good cooperation
with the Croatian authorities, UNTAES devel-
oped communication and transport infrastruc-
ture, regulated the employment of local resi-
dents in Croatian state institutions and large
commercial companies, and carried out all
necessary activities for the preparation of local
elections, especially the issuance of Croatian
documents (homework, identity cards, pass-
ports) (Klein, 2010, pp. 22—23). The mission’s
powers included police functions. After demil-
itarisation, 1,600 police officers (1,200 Serbs
and 400 Croats) began to operate in the area. In
April 1997, with the help of the administration,
elections to the Croatian parliament were held
in the region.

The civilian component of the interim
administration consisted of approximately

650 persons, working in several depart-
ments and dealing with various aspects
of managing the reintegration process. The
head of the transitional administration P. Klein,
American, described the processes and structure
of the civilian component of the administration
as follows: the civil affairs department had six
field offices, a liaison office with the Serbian mis-
sion, an economic and coordination department,
and a secretariat that oversaw the reintegration
process. The Office of the Interim Administra-
tion was responsible for public affairs, polit-
ical and legal affairs. The auxiliary body was
the Office of the Chief Administrative Officer
that dealt with logistics, transport, finance,
and medical services (Kasuni¢, 2008, p. 39).

The head of the interim administration, in
general, was given a fairly wide range of pow-
ers in various sectors of governance. Under
UNTAES, he was in charge of local adminis-
trative authorities and monitored the success
of implementing the Erdut Agreement (the
name of the document signed on 12 November
1995). In general, the entire administrative sys-
tem was based on three main components. The
first “pillar” was the head of the transitional
administration, who simultaneously managed
all the other “pillars.” The second was the Coun-
cil of Administration. It was responsible for
the general policy of UNTAES. It was composed
of representatives of local Croatian and Serbian
power elites, the Croatian government, officers
of the UNTAES civilian component, and local
minorities. In addition, the council included
representatives of foreign countries (from
the EU, rf and the United States). Researcher
S. Kasunich argues that it is the presence
of representatives of the international commu-
nity that has contributed to the broad support
of the mission and this body by the parties. The
third “pillar” was the so-called Joint Implemen-
tation Committees (JIC). They were closely
interconnected and embodied the UNTAES
executive mechanism (Kasuni¢, 2008, p. 41).

It is worth noting that, especially
at the beginning of the reintegration process,
representatives of local authorities were mostly
Serbs. That is why P. Klein encouraged coop-
eration between Croatian and Serbian leaders
through 13 joint implementation committees.
Each committee had subcommittees within
its own structure that dealt with various rein-
tegration issues in administrative terms. The
committees were further grouped accord-
ing to the three components: political (elec-
tions, displaced persons and refugees, human
rights), administrative (education and culture,
healthcare and other administrative services
of the civilian administration). There was also
a technical component (related to the manage-
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ment of railways and roads, utilities, agriculture,
and municipal services (Kasuni¢, 2008, p. 41).

It should be noted that various actors were
involved in the reintegration process, not just
the UN interim administration. P. Nahirnyi
distinguishes the following: the actual military
and civilian components of the UN peacekeep-
ing mission, that is, the UN civilian transitional
administration, UN peacekeepers; police mis-
sion; the Croatian Bureau of Interim Adminis-
tration; the Provisional Authority for the estab-
lishment of Croatian authority in Eastern
Slavonia, Baranja and Western Srijem; the State
Commission for the Establishment of the Con-
stitutional Order of the Republic of Croatia in
the Vukovarsko-Srijemska and Osijek-Baran-
ska Counties; the Croatian National Com-
mittee for the implementation of confidence
building, accelerated return and normalisation
programmes in the war-affected areas of Cro-
atia; Serbian political forces; the UN Civilian
Police Support Group; and the OSCE Interna-
tional Civilian Monitoring Mission (Nahirnyi,
2018, p. 148).

4. Conclusions

In general, the presence of the interim
administration in Eastern Slavonia has led
to a range of significant positive effects. The
presence of UN troops helped to establish
peace and tranquillity in the region. The sup-
port of 5,000 military personnel and observers
contributed to the effective implementation
of the military administration's tasks to pre-
vent another armed confrontation. Thanks to
the international interim administration, disar-
mament took place relatively quickly. UNTAES
also performed customs control functions on
uncontrolled sections of the border. It should
be emphasised that one of the most impor-
tant tasks performed by the UN mission was
the peaceful and rapid reintegration of Slavo-
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nia into the system of administrative division
of Croatia (Zarembo, 2016, pp. 9—11).

In general, Croatia chose to engage inter-
national forces to establish an international
interim administration that combined military
and civilian powers. This largely predetermined
the success of its activities, which eventually
led to the reintegration of a large part of Croatia
into the EU.
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HAIIIOHAJIBHE BAKOHOZIABCTBO TA IIPARTUKA BUROPUCTAHHSA
MIKHAPOJITHUX BIICbKOBO-IIUBIJIbHUX AJIMIHICTPAIII HA

TEPUTOPII XOPBATII

Anoraiisi. Mema. AKTyasbHICTb CTATTi OJISTAE B TOMY, 110 KOKEH €Tall Iep;KaBOTBOPEHHS B YKpaiHi
GyB HerpocTM, GyJI0 J0IYIIEHO IIOMUIKH, SIKi a1 MOJKJIMBICTh 3pOOUTH BiAIOBIIHI BUCHOBKH 1 1I0Ch
YIOCKOHAIMTH, a IOCh B3araji BUKOPEHUTH i3 KUTTs Kpainu. Memoodu. OueBnano, 1o B Mporeci cra-
HOBJIEHHST HAIIOT JIepsKaBy BiOYBaJMcst KOHKPETHI MPOIIECH B YIIPABIIHCHKIH CTPYKTYPI, SIKi HacamIiepe/
GyJiu CpsSIMOBaHI Ha 3MiHY SIKICHOTO cTaHy y (DYHKIIOHYBaHHI arapaTy BUKOHABUOI B, HE3AIEKHO
Bizt piBH#, pyHKIIiH Ta MOBHOBaskeHb. Ha Teputopii Ykpaiuu B pi3Hi uacu isiu ajmiHicTpaitii BilficbKoBO-
UBiITbHOTO XapakTepy. JlocaiukeHns mogibHOro M0CBixy HeoOXiAHe B CYy4aCHUX YKPAiHCBKUX peasisx,
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OCKIJIBKH T[e JI03BOJIMTH BUSBUTH CUJIbHI Ta cJabKi CTOPOHM Mojesell YIpaBIiHHA TePUTOPIAMU Yepe3
BilichKOBO-TIMBITBHI anMinHicTparii. Harosomeno, mo yHiKanbHWIT 0CBi/ 3aTpOBA/PKEHHST MiXKHAPO/I-
HOI a/iMiHICTpaIlil 33171 peinTerpaltii perioHy Ta 3MEHIIeHHs 3araJbHOTO PiBHA HAPYru Mae XOopBaris.
Pesyavmamu. MixxuapoHi THMYACOBI aMiHiCTpallii IBAAIOTH cOO0IO JIETITHMHY BJIAIHY YIPaBIiHCHKY
CTPYKTYPY Ha TEPUTOPIsIX, HA SIKi 3 IEBHUX IIPUYMH HE PO3TOBCIOJIKYETHCS CyBEePEHHA BIa/Ia Bi/IITOBIIHOTO
HAIliOHAILHOTO YPSI/ly Ta afiMiHicTpaltii. 3a rmonepeaHbo0 KOMIIPOMiCHOIO 3TO/I0I0 CTOPiH KOH(DJIKTY, MiK-
HapoHi THMYacoBi aaMiHicTparii GopMyIOThCsI, BKIIOYAI0YN KOMIIOHEHTH [IUBIIbHI Ta BiiichbKOBi, TOGTO
119 aIMIHICTpaIlis MOCTAE K BifichKOBO-IMBLMbHA. CHeKTp ii mepe6aveHnnx TOBHOBAKEHD 3a1€KNTh, Bijl-
HOBIZIHO, Bifl ITOCTaBJIEHUX JI0 TAKOI aMiHicTpallii 3aBaHb — 1e MOKYTh OyTH IPOOIEMH, TTOB’A3aHi i3 CyTO
6e3rexoBuM 6JI0KOM (KOHTPOJIb 32 PO3BEIEHHSIM 30pOiTHIX (DOPMYBaHb, PO3MiHYBAHHST ), MOJKYTh TAKOXK
VIIPOBA/LKYBATUCD TIOJI1EHCHKI MiCii, BUPINTYBATHCD MOMITUYHI TUTAHHS, CTBOPIOBATUCS MiCIIE€BI Opranu
CaMOBPsIIyBaHHs1, sIKi 6 MaJiu JIETiTUMHUIT XapaKTep i BUBHABAIMCH CTOPOHAME KOH(MJIIKTY Ta CBITOBOIO
CTIbHOTOI0. Bucnosku. BaxxiauBum it YKpaiHChKUX peasiii € MOKIMBICTD TaKoi ajMiHicTpaiii 3/iii-
CHIOBATH IiZArOTOBKY /0 IIPOBe/IeHHs] BUOOPIB Ha BIANOBIAHIN TepuTopil. XopBaris milnia MIsxoM 3a1y-
YeHHS Mi’KHAPOIHUX CUJI [T 3aCHYBAHHS MIXKHAPOIHOI TUMYACOBOI a/IMiHICTpAIlil, SIKi CKOHIIEHTPYyBaJIa
BilicbKOBI Ta MBLIbHI TOBHOBaKeHHA. [e Garato B yomy i Ilepeg6aumiIo yCImmHicTh il Ais/IbHOCTI, TicIs
4oro BiaOyJach peiHTerpaiis sHaqHoi Tepuropii Xopsarii 10 1i ckaajy.
Kmou4oBi ¢;1oBa: TMMyacoBa aJMiHicTpallis, criocTepiradi, BifichkoBa afMiHiCTpalis, po330poeHHsI.
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