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1 Schneckener, Ulrich: Bosnien-Her-
zegowina. Der aufgezwungene Frie-
den. In: Ferdowsi, Mir A./Matthies,
Volker (Eds.): Den Frieden gewinnen.
Zur Konsolidierung von Friedens-
prozessen in Nachkriegsgesellschaf-
ten. Bonn: Dietz 2003, pp. 42-69
offers a short survey of the post-war
situation in Bosnia and Herzegovina.

2 The term »state-building« is a pro-
blem in many respects and is void of
analytical clarity. In English especial-
ly, it is frequently equated with na-
tion-building and peace-building
and used to describe a broad range
of IR phenomena, including the for-
mulation of normative goals, Third
World elites’ authoritarian develop-
ment projects, as well as military in-
tervention of the kind seen recently
in Iraq. In this article, the term »ex-
ternal state-building« is taken to
mean all the activities conducted by
international actors in the post-war
Bosnian society. The word »state« is
contained in the term because the
international community's aim is to
build a self-supporting and stable
state before it pulls out of BiH. The
general term »international com-
munity« is also a simplification of
the complex reality, but greater
subtlety is not possible on scope
grounds.

3 Judging from the provisional re-
sults of the local elections in BiH, 99
of the 122 municipalities, that is to
say, around 80%, will continue to be
governed by representatives of the
Muslim, Serb and Croat nationalist
parties. Radio Free Europe/Radio
Liberty Balkan Report 37/8, http://
www.rferl.org/reports/balkan-
report/

4 This includes the historical per-
spective of state-building and socia-
lization processes in each region.
The »Hamburg approach« to re-
search into the causes of war provi-
des such a structural and historical
foundation for processes that cause
war in regions of the so-called Third
World — Africa, Asia, Latin America
and the Middle East cf. e.g.,. Jung,
Dietrich/ Schlichte, Klaus/ Siegel-
berg, Jens: Kriege in der Weltgesell-
schaft. Strukturgeschichtliche Erkla-
rung kriegerischer Gewalt (1945-
2002). Wiesbaden: Westdt. Verl. 2003.
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1. Introduction

Since 1995 when the Dayton Accords ended the war in Bosnia and Herzegovina (BiH) the inter-
national community has been trying to further BiH’s transition to democracy and market eco-
nomy by means of external action. However, despite all the partial successes that have been
achieved less progress than was hoped for has been made: even after more than nine years,
pressing problems remain unsolved, progress in core domains of the accords and the interna-
tional agenda for Bosnia and Herzegovina — such as the return of displaced persons or the pri-
vatisation of state-owned companies — has been much slower than expected, and/or has pro-
duced unintended results." A prominent explanation for these set-backs and delays in the
state-building project? is the identification of nationalist political and economic elites, their
state-weakening parallel power structures as well as their shadow economy practices of eco-
nomic reproduction. They are seen as principal obstacles hindering the establishment of
(neo)liberal-style sustainable state and market structures. This assessment is based on the
fact that the former antagonists, the Bosnian Croat Hrvatska Demokratska Zajednica (HDZ),
the Bosnian Serb Srpska Demokratska Stranka (SDS), and the Bosnian Muslim or Bosniak
Stranka Demokratske Akcije (SDA), have remained the driving forces in political and economic
developments in the former Yugoslav republic during the post-war years. Attempts by interna-
tional actors to end the dominance of these elites, for example, by modifying the institutional
power arrangements and electoral provisions or by having nationalist politicians removed
from office by the High Representative have neither yielded the desired »civil« election results
nor eliminated fundamental problems associated with the attainment of the objective.3 Both,
politicians and academics, have so far left the complex structural grounds that lie hidden be-
hind these developments within the post-war societies in BiH and elsewhere largely unexa-
mined.

This article presents a number of aspects of a theory applied to study the effects of exter-
nal action in post-war societies, its object being to place the analysis of the implications of in-
ternational state-building into a broader concept of state and society than the majority of the
present studies on contemporary developments and issues do. Assuming that the sound ana-
lysis and assessment of state-building projects demand a more profound understanding of
the hybrid social formations and the ways in which they function in the states and regions
concerned,4 the project’s underlying hypothesis is that the misinterpretation or complete ig-
norance of state and society structures in so-called Second and Third World countries thwarts
the state-building or state-consolidating aim of international actions. Geared as they are to
symptoms and actors, some of the strategies adopted by the international community have
strengthened the very social formations opposing the (re-)institutionalisation and consolida-
tion of those state structures which are meant to guarantee lasting peace. Few academic stu-
dies on post-conflict state-building are apt to reveal the interaction between local structures
of rule, state institutions and the international environment because the authors feel they
have to comply with normative premises or formulate instructions for political action. This be-
haviour confines their scope for appreciating the situation and makes them blind to inherent,
possibly unsolvable dilemmas.

It is the object of this article to inquire into the specific issue of how the role of former war-
ring factions and other players in post-war societies can be adequately examined. Literature
on the post-war situation in BiH provides — often implicitly — two basic views of the roles of
the three antagonistic nationalist parties — of the Bosnian Muslims, Serbs and Croats — which
reflect the academic and political debates on the causes of intra-state wars (Section 2). On the
one hand, there are culturalistic assumptions which, in the case of BiH, find their expression in
the categorisations »ethnic conflict« or »ethno-nationalism«. Despite fundamental criticism
of the practice of confining the causes of war to irrational factors such as hostility between
ethnic groups or indeed entire civilisations (Huntington) due to allegedly irreconcilable cultu-
ral particularities, this perception also retains an influence when it comes to examining the
motives behind the post-war action of elites. On the other hand, war economics research has
an impact on how the role of elites in post-war societies is assessed. One feature which the
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5 Actually, it is necessary to be preci-
se and talk of those of the Bosnian
Croats and Bosnian Serbs, because

they are the ones who challenged
the state by making separatist de-
mands and by establishing parallel
structures. They are continuing to do
S0 in some parts.

6 Siegelberg, Jens: Ethnizitat als
Kriegsursache. Realitat oder My-
thos? In: Birckenbach, Hanne-Mar-
gret/Jager, Uli/ Wellmann, Christian
(Eds.): Jahrbuch Frieden 1995. Kon-
flikte — Abriistung — Friedensarbeit.
Miinchen: Beck 1994, p. 33.
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different lines of explanation put forward by researchers into war economics have in common
is that they emphasise the rationality of the action taken by power players: While the narro-
wer concept sees rational economic activity as the primary motivation, more complex ones
add political motivation to economic motivation and specify rational power calculation as a
driving factor. Both lines of thought, however, discard the social level by excluding the rela-
tions between local power players and the local people, by neglecting questions of legitimacy
or by reducing their importance inadmissibly. This is why transformation processes that for-
mer antagonists go through due to international post-war intervention cannot satisfactorily
be taken into account.

Therefore, in a second step, a draft of an alternative concept designed to help eliminate
these deficits is presented (Section 3). For the purposes of this concept, the nationalist parties
in BiH5 are defined as groups which have to fulfil three elementary social functions in order to
ensure survival: they have to secure material reproduction; they have to ensure control of the
use of force; and they have to guarantee a symbolic order conveyed by ideas and views of the
world. This approach makes it possible to grasp the complexity of the phenomenon of paral-
lel orders with its many different aspects, inherent interactions and interdependences, taking
into consideration not only the economic level, but also the political, social and ideological le-
vels. However, the nationalist parties cannot be viewed in this way unless they are seen in rela-
tion to the state (Section 4). The degrees to which they do or do not integrate into the state
are the very factors that have implications for the exercise of rule in a post-war society. Here
again the interactions and interdependences between the state’s penetration of society and
the reach of parallel structures are of key interest in the analysis.

In their endeavour to fulfil the three functional requirements at a time when they are
transforming from wartime opponents to post-war actors, the elites find themselves in a con-
flict between internal and external conditionalities: on the one hand, they have to bear in
mind the expectations of their rank and file, while, on the other, they have to accept that they
are particularly dependent on international actors in an external state-building environment
(Section 5). As post-war societies are subject to massive intervention on the part of internatio-
nal community organisations, the conditions within which groups have to devise strategies to
preserve their stability are greatly determined by the presence and targets of the internatio-
nal actors. Their activities go under the term »liberal peace« and are geared to four inter-rela-
ted paradigms of international peace-building. These (neo)liberal paradigms can only be outli-
ned very briefly here, but even so they highlight the problems and dilemmas inherent in their
implementation in an effort to ensure a state's governance ability. In a final step, some of these
problems and dilemmas detectable in BiH will be presented resorting to three trends observed
for the future of governance in some Third World countries: the formation of parallel structu-
res, the power of intermediaries and the bifurcation of the security systems (Section 6).

2. Approaches Explaining the Role of Wartime Elites in Post-War Societies

The end of the East-West conflict, the disintegration of the Soviet Union and the outbreak of
the wars in Yugoslavia saw the paradigm of »ethnic war« enter the academic debate as a new
explanation for the causes of intra-state war. As intra-state violence in the Third World had
previously been assumed to have the nature of »class conflicts« or »proxy wars« between
competing Eastern and Western systems, now cultural particularities were considered the pri-
mary reason for war, which had merely been »frozen« during the days of opposing systems.
Cultural differences and hostility arising from them were considered to provide irrational mo-
tivation for war and violence, of which the Balkan wars were said to offer an excellent exam-
ple. Critics of the »ethnic war« thesis rightfully pointed out that the end of the East-West con-
flict did not mark a change in the true and often unappreciated causes of war, but in how the
perception of conflict changed in the eyes of both the warring factions and the observers. Al-
though critics notice the phenomenon of warring factions forming up along ethnic or religi-
ous lines, they do not interpret this to be the reason for war, but to be the »result of social de-
velopments and transformation processes that generate conflict«6. Nevertheless, the idea that
cultural differences are a root of conflict continues to be influential — especially under the in-
fluence of the new debate on transnational terrorism. In the literature on post-war Bosnia, this
idea is notably found in its utilitarian version, that is to say, in the form of a politicisation and
instrumentalisation of ethnicity by the elites for the purpose of manipulating their supporters.



7 Cf. Elwert, Georg: Gewaltmarkte.
Beobachtungen zur Zweckrationa-
litat der Gewalt. In: Trotha, Trutz v.
(Ed.): Soziologie der Gewalt. KdIner
Zeitschrift fiir Soziologie und Sozial-
psychologie. Special ed. 37. Opladen:
Westdt. Verl. 1997, pp. 86-101; Keen,
David: The Economic Functions of
Violence in Civil Wars. Oxford et al.:
Oxford UP 1998 (Adelphi Paper 320).

8 Cf. Duffield, Mark: Globalization,
Transborder Trade, and War Econo-
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vid M. (Eds.): Greed and Grievance.
Economic Agendas in Civil Wars.
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destine Political Economy of War
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When culturalistic explanations came under criticism in the mid-1990s, there was a renewed
paradigm shift in research into war, due to which »economic war« became a central explana-
tion. Rationality was pitted against the irrationality that had previously been dominant. Two
concepts can be made out: Supporters of the radical economic concept declare war to be a ra-
tional economic activity practised by elites looking for profit, on the one hand, and marginali-
zed people fighting for survival, on the other. In contrast, the defenders of the second concept
see war as a rational strategy of rule pursued by elites in the context of structures of rule
which are being transformed under the conditions of economic globalisation. In contrast to
the radical economic theories behind the first concept, the »network war« (Duffield) or »sha-
dow state« (Reno) theories indicate that political and economic factors interact.8 Despite all
their merits, these possible explanations also have flaws: By merely focusing their analysis on
social elites, they fail to take into account large sections of the population and hence the issue
of the legitimacy of elites. The relationship between the elites and the general public is para-
doxically established by the latter being instrumentalised along ethnic or religious lines, a the-
sis that was originally criticised by researchers who believe war is an economic issue. The con-
cept of rule remains washy and the question concerning the functionality and institutionali-
sation of power relations remains unanswered.

The economy-based attempts are to be found in numerous recent pieces of work on Bosnia
and Herzegovina as well as on the role of Bosnian »ethnic entrepreneurs«.9 In his review of a
range of war-economy theories, Michael Ehrke finds that one feature of the post-war situation
is the transformation of the Bosnian economy into an international rent economy in which the
war elites maintain the lines of ethnic segregation and control the distribution of rents.’©
Ehrke accounts for the relationship between the elites and the general public in Bosnia by
resorting to the rational-economic behavioural patterns »greed« and »grievance«: While the
defenders of a »mafia-type economy« are interested in maintaining a »sanctuary for illegal
business relations or for the conflict economy they have succeeded in saving into a peacetime
environment«™, the majority of people are forced to »fit individual and family survival strate-
gies into the post-conflict economy controlled by the old elites«'2 due to a lack of legal econo-
mic alternatives. Therefore their electoral behaviour becomes an expression of loyalty towards
clientelist networks. The author does make reference to constraints which influence nationa-
list elites when he states that »a polity based on ethnic community and solidarity [allows] a
wider scope for semi-legal or illegal business activity than a legal and bureaucratic state with
its anonymous organs«'3, but he does not go beyond the »greed and grievance« thesis to
discuss how such an ethnically defined form of rule is to be maintained by the elites or how
the system of rule is organised and legitimised before their grass roots. On the subject of the
contingent transformation of the former antagonists, Ehrke points out that »individuals and
groups acting as brokers between the international community and the local people [get] into
a key strategic position«4; i.e. in contrast to the war situation, force is no longer the determi-
ning instrument of power and therefore political negotiating skills become a core resource of
power. Ehrke largely attributes the continuity of nationalist party rule in BiH to the rent eco-
nomy generated by the intervention and to the way this has allowed them to preserve their
rule by establishing a clientelist system for the redistribution of rents. All in all, Ehrke's analy-
sis remains focused on elites because he reduces their relations with the general public to the
redistribution of resources. He also fails to take adequate account of the contingency of the
situation in which the nationalist elites transform from war parties to political post-war par-
ties. While the economic impact of intervention on local power structures is emphasised, the
author is not differenciated in his argumentation when he points to the change in instru-
ments of power but fails to look further into the importance of such transformations for the
internal system of the rule of nationalist parties.’s

3. Extension of the Theory: (Former) War Parties as Social Formations

The chief issue involved in any theoretical and methodical study of the complexity of structu-
res of rule in post-war societies is that of understanding the phenomenon’s economic, politi-
cal and symbolic aspects, their interactions and interdependencies. Account must be taken
both of the process character of the transformation from a form of rule of which the instru-
ment of power in war is violence to a post-war form of rule that is based on political resour-
ces such as negotiating skills and of the way in which this process is embedded in internatio-
nal cohesions.
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Help in doing this methodically is provided by the concept of elementary functions of society
developed by Norbert Elias and advanced by Dietrich Jung.¢ Elias states that any form of so-
cialization has three invariant features »which the simplest and most complex societies
share«'7: they must secure material reproduction; they must ensure control of the use of force;
and they must guarantee a symbolic order conveyed by ideas and world views. The elementary
function of the economy is quite generally »the function of providing the group members
with food, clothing, housing, etc.«'® Any social group competing with the state needs to ensu-
re material reproduction. This results in the evolution of a wide variety of economic strategies
within both the formal and the shadow economy, which in times of war are termed »war eco-
nomies«, or which Michael Pugh calls »spoils of peace«'9 regarding the Bosnian post-war so-
ciety. The strategies pursued by the actors, who are frequently competitors, are many and va-
ried: They range from siphoning off of state rents to robbery, from semi-legal connections with
government actors for the purpose of diverting funds to support from the Diaspora, from in-
ternational smuggling in illegal goods to black-market trading at local markets. And it appears
that the economic reproduction structures have to be all the more lucrative and institutiona-
lised, the closer the parallel structure gets to becoming the model of a quasi-state which has
to provide government-like services such as the maintenance of at least a rudimentary bu-
reaucracy to generate stability.

The second elementary function, that of controlling the use of force, covers both the »con-
trol of force within the group« and the control of the »use of force in dealing with other
groups«2°.The issue in this case is that there exist certain rules governing the use of physical
force even during war time. Within the parallel structures force is embedded in the institutio-
nalisation of structures of power and rule. Accordingly the use of force against others, i.e. com-
petitors, the state or the general public, is governed by certain rules. The situation between
former antagonists in post-war societies also calls for the preservation or establishment of in-
ternal rules for the exercise of authority which fit the new conditions. Former antagonists in-
tending to establish themselves in post-war societies have to undergo considerable transfor-
mations, for the loss of open violence as a power resource requires them to substitute it with
other instruments of power. Competition for power within parties, splinterings and resigna-
tions are evidence of the constant wrestle for internal order. Even so, the idea of there being a
clear division between times of war and peace is obsolete, as the »regulatory power«2 of black
economies also reaches into post-war societies and violence accordingly becomes visible at
points where the old elites use the local state structures to discriminate against certain sec-
tions of the population.

Observance of rules is in turn bound to internalised patterns of legitimisation. Elias de-
scribes this with the third elementary function, the »production and preservation of a group’s
means of orientation«22. War research focused on quality indicates that it is not enough to
merely look at what structural conditions are conducive to war and conflict and to use them
in a second step to account for such developments, for this does not provide any information
on the subjective reasons for individual actions. Next to the structural conditions, a concrete
answer to the question of how the use of physical force is legitimised has to be found.23 Do-
minant among the shared identities may be a wide variety of constructed collective distinc-
tions such as distinctions along socio-economic, political, ideological or religious lines, in addi-
tion to ethnic and cultural us/them distinctions.24 Post-war societies also have to make sense
of the transforming conditions of reproduction and rule. Here internalised patterns of thought
enjoy preference over imported values. Besides non-material motives for action, the economic
motives stressed in war economy theories frequently play an important role in the public sup-
port given to a group. Nevertheless, a mere reduction of the range of motives down to the
economic motive does not take account of the complex reality. It is the specific mix of inter-
ests and ideas which establishes the bond between the elites and the population basis and
which forms the foundation for the legitimisation of their rule.

4. Parallel Structures of Rule and the State

As the election results over the last nine years have shown, the national parties in BiH have
been able to develop mechanisms allowing them to display certain durability despite all the
measures which the international community has taken against them. They managed to re-
main the central points of reference for the security and political identities of the sections of



25 While it is not possible here to go
more into depth on the problems of
socialization, state-building and the
decline of the state in Bosnia and
Herzegovina and Yugoslavia or on
the influence of the war on the sta-
te institutions, both analyses are
part of the overall project.
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East India is informative: The rebel
groups’ force-based orders thrust
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increasingly complex problems con-
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India. The rebels’ reproduction and
orientation offers assume quasi-
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the institutional inadequacies of the
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weakening of the Indian state. Blie-
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the population they represent. By implementing the afore-mentioned concept, it is possible to
differentiate internal group strategies for each of the three elementary functions, to under-
stand their process-like change and to specify the very factors which explain both the persi-
stence and the problems associated with the transformation process. The picture, however, is
incomplete if the state level is left out. Many power figures outside the state structures can
only be distinguished from government elites in BiH analytically. In reality, they are often the
same people, i.e. the group of government actors often largely overlaps with that of actors
operating outside state structures. The simple fact that the representatives of the nationalist
parties are democratically elected politicians renders it necessary to include state structures
in the analysis. However, reports on »ethnic privatisations, i.e. the renewed monopolization
of former socialist companies by nationalist party front-line organizations, or the discovery of
illegal links between banks and separatist parties testify to the existence of parallel structu-
res.

In contrast to many pieces of work on the post-war situation in BiH, whose authors view
these parallel structures and their features (clientelism, corruption, etc.) as pathological ab-
normalities, they are seen in this paper as an expression of the hybrid and non-simultaneous
structures of Bosnian society. Firstly it has to be considered that the incompleteness of state
structures and the imbalances in society which result from the unfinished modernization pro-
cess are two of the reasons for the evolution of the warring factions. During the war itself
state institutions deteriorated even further.2s When examining the post-war situation, it is ne-
cessary to look into the extent to which the institutional vacuums deriving from the inade-
quacies of state structures favour the establishment of former war parties. Furthermore it has
to be analysed, how parallel structures exploit these vacuums and what repercussions their
quasi-assumption of functions has for the stability of state structures.26

The Bosnian state can be taken as one of many examples to show that the existence of pa-
rallel structures has a negative effect on government: Private security forces have challenged
the state's monopoly on the legitimate use of force in the years following the conclusion of
the Dayton Accords and people have found ways around the state's monopoly on taxation by
engaging in shadow economy activities. This limited the state's powers even further and in
turn enlarged the vacuums in state services. Looking at this brief outline of just some of the
effects of the existence of parallel structures on the state, and bearing in mind that the socie-
ty is stamped by former Socialism and accustomed to massive state intervention, the dis-
crepancy between what the people of Bosnia expect from their state and the state’s minor
room for manceuvre stand out all the more. According to a historical and sociological concept
of the state, »the existence of the state, that is to say, the validity of its institutions, rests on
the incorporation of its structures in the actors’ disposition (Habitus), in their subjective pat-
terns of thought and perception: For a state to exist as an autonomous field of activity, it has
to be anchored »>in the actors’ headss, in their attitude.«27 The evolution of a state conceived as
an autonomous field of activity has remained incomplete in BiH, however, both during the
days of Yugoslavia and beyond. International intervention contributes in many ways to the
perpetuation of the absence of simultaneity in the different forms of political rule.

5. The Role of International Actors and Strategies

Elias writes that social order is not constituted and its survival is not ensured until all three
elementary functions are guaranteed, between which a functional interdependence but no
predominance exists. The post-war persistence of former antagonists depends on their ability
to fulfil the three elementary functions also in a changing external environment. In her docu-
ment on war economies, Kirsti Stuvgy conceptualises rebel movements, i.e., non-governmen-
tal parties to wars, as a form of social organization whose social order has heterogeneous struc-
tures which function according to different logics: on the one hand, the internal logic, which
focuses on the organization and preservation of rule within the group, and, on the other hand,
the external logic, which determines the interaction between the internal system of rule and
external factors.28 Stuvpy notes that the simultaneity of different logics leads to the hybri-
disation of the social order causinginternal conflicts,an increased use of force within the group
in order to maintain order as legitimacy dwindles, and the decline of the structures of rule.

The categorisation into internal and external constraints that apply in accordance with diffe-
rent logics is suggestive for the situation of the former antagonists in BiH, too. Assuming that
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the ideational level is always the slowest to transform, the variety of the patterns of interac-
tion between the international community and the nationalist parties in Bosnia, on the one
hand, and between these parties and their population base, on the other, becomes particular-
ly virulent. The mutual dependence of the three elementary functions may pose a dilemma for
the stability of a nationalist party, for instance, when the fulfilment of the function of materi-
al reproduction requires the party to deviate from former central demands in order to receive
financial benefits from international organizations, when at the same time the abandonment
of these central demands substantially weakens support for the party among its grass roots.
The nationalist parties in BiH had to witness a weakening of their structures which they built
during the war, mostly with outside money. In addition to problems concerning internal orga-
nization and political change in the countries providing the support, it was the direct inter-
vention and new dependence on money from the international community that came to pose
external constraints.29 The mutual dependence of the three elementary functions under the
conditions created by the transformation of the former war parties is reflected in a large num-
ber of studies on the post-war situation in BiH, but has not yet been registered methodically.

The application of the above concept for analysing the former antagonists in the post-war
society is also useful in this respect because it allows for the examination and categorisation
of the factors governing the transformation of the structures of rule and power. Transforma-
tions result either from a group’s internal inability to fulfil the three elementary functions du-
ring the transition from violence-based to political rule and/or are due to external influences
—in the case of external state-building, international intervention. The »quasi-protectorates«
in the Balkans — Bosnia and Herzegovina and Kosovo — are uniquely dependent on internatio-
nal actors because the latter have the power to intervene directly in the political process
through the Office of the High Representative (OHR) and the United Nations Mission in Kosovo
(UNMIK) respectively. External constraints that impact local actors and the structures around
them in many ways require all local elites to constantly adapt their strategies. Yet, these adap-
tations do not always work in the way the international actors would like them to, and the
strategies put forward by the internationals themselves are at least partly to be blamed for
this development. The international community proceeds to act on the basis of prevailing
economic and political paradigms which can be subsumed under the catchword »liberal
peace«. On this matter, it is possible to make out four paradigms which determine current
international policy on post-war and developing countries:3°

The first is the »bad legacies« paradigm, which is rooted in the historical and cultural argu-
ments already addressed. When it comes to accounting for problems, priority is given to eth-
no-political ones. This is reflected in the way international actors behave towards local elites.
The low degree of institutionalisation within the state is frequently attributed to »wrongs, —
i.e. ethnic — elites who are said to be responsible for the political process. Consequently, the
strategies that develop from this paradigm tend to focus on actors and ignore structures.

The second paradigm is that of the transition to democracy. Within the framework of this
paradigm, tendencies of presupposing the existence of a working state can be detected. At the
same time it fails to recognize that a fundamental characteristic of states in this specific situa-
tion is the fact that their structures are unfinished.3! This is often associated with the idea -
particularly in view of the great degree to which the state permeated through society in socia-
list countries — that the decrease in state power is good for the development of a civil society.
Peter Evans has criticized the neo-liberal call for a lean state, pointing towards the synergistic
effects that state and society have on each other. A poorly institutionalised state is not desir-
able because political power is a necessity for it to fulfil its functions: »Reconstruction, not dis-
mantling, is the order of the day.«32 The example of »global governance« shows what role is
assigned to the state also in international government concepts which are more heavily fo-
cused on society. The state as a central element and mediator also figures prominently in the
networks composed of international organizations, civil actors and NGOs that are geared to
political fields.

Studies on the establishment of democracy in BiH frequently examine questions regarding
the institutions a democratic Bosnian state should have. The outcomes of elections are consi-
dered to be an indicator for transition. These authors often propose further institutional engi-
neering for the purpose of overcoming conflicts in society, though fail to analyse them to any
greater depth. And, finally, the implementation of the paradigm of democratic transition is
questionable due to the deficits in democracy inherent in international intervention itself.33
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The third paradigm is the development or integration paradigm. The striking characteristic of
this concept is that the resolution of political conflicts by the legislation process is not con-
sidered dependent on internal dialogue, but seen as a result of external conditionality deter-
mined by technocratic experts. Studies that come under this category are such on internatio-
nal state-building that seek analyses and criticism chiefly at the level of the international ac-
tors responsible for intervention and frequently centre on technical aspects of intervention.
While authors of such studies do examine key problems associated with the way in which ex-
ternal state-building projects are organized, they can be accused of failing to observe the con-
ditions of social processes in general and of post-war societies in particular. Measured against
the afore-mentioned sociological concept of the idea of the state being embedded in the
minds of the actors, it quickly becomes clear that the approach favoured by external techno-
cratic experts cannot lead to the long-term development of such an attitude, because the local
actors are stripped of all responsibility and accountability. Especially in the cases of BiH and
Kosovo, the integration paradigm is linked to the idea that being integrated into EU structures
and meeting the relevant criteria are ideal steps towards overcoming internal problems — even
at the level of identity.34 Timothy Donais and Andreas Pickel have examined the paradoxes of
this idea and come to the conclusion that the severely polarizing discourse on BiH's European
future, which requires the Bosnians to choose between reconciliation, transition to a market
economy, democracy and gradual integration into the EU on the one hand and ethnic nationa-
lism, economic backwardness and a marginal existence on the periphery of Europe on the
other, has not helped to reinforce the Bosnian state, but rather generated a sense of insecuri-
ty among the people, strengthening the nationalist parties and enhancing the identification
they offer.35

Finally, what can be called the fourth paradigm of the international strategies are the neo-
liberal assumptions regarding the positive effects of market liberalization and privatisation.
The basic idea is that the market forces will team up with their international champions to es-
tablish Western modernization standards all around the world and so ensure general prospe-
rity. The concept of the state inherent in the neoliberal paradigm is that of a lean state which
is reduced to performing a minimum of functions such as ensuring security and the rule of
law, while leaving all the other functions to the market. The idea of restricting the influence
of the state as well as the (social) benefits it provides has a bearing on the behaviour of the in-
ternational actors in BiH and on some academic writers. Nevertheless, there is evidence in that
country, as in other regions of the world, that the impact of the neoliberal structural adjust-
ments have not so much led to the effective allocation of resources but to a loss of state con-
trol and to an increase in informality in political and economic spheres which is further wea-
kening the state — or attempts, like those being made in BiH, to (re)institutionalise it.3¢

6.The International Community Project, the Transformation of Political Rule and the State’s
Governance Ability

Schlichte and Wilke have formulated three transformations of political rule in the Third World
following the global application of the (neo-)liberal development model that, judging from
the initial analysis results, also apply to the situation regarding the Bosnian post-war society:
the formation of parallel structures, the rule of intermediaries and the bifurcation of the phy-
sical and social security systems.37

When external pressure is applied to ensure that structures are adapted along neoliberal
lines, informal patterns of material reproduction assume greater importance for political ac-
tors in contexts in which economic and political opportunities are linked and in which hybrid
socialization factors figure prominently. Due to the dwindling role of the state, political actors
feel forced to accumulate power outside the formal economic and state institutions. This fa-
vours the development of parallel structures. In contrast to earlier developments in the Second
and Third World, which saw political elites trying to take control of state structures in order to
fill their pockets and to preserve their clientelistic rule by redistributing state rents, parallel
structures which profit from economic globalisation processes have an interest in keeping the
state weak. The symptoms of the development of parallel structures are visible wherever
members of the political elite and the administration increasingly engage in illegal economic
activities. This results in the further decline of the state apparatus — e.g., due to losses in tax
income, which in turn can have a negative impact on the preservation of the state's monopoly
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on force, for instance, when the payment of due wages to security personnel is at risk, or when
the private and public interests of state employees combine more and more at all levels.38

Studies on Bosnia and Herzegovina reflect the problem of parallel structures when they
state that it is hard to draw a line between legal and illegal or mafia-type actors in the busi-
ness and political worlds in Bosnia because it is not only very thin, but also because it is cros-
sed by the different actors in many ways. The legacy of the single-party state39 and the suc-
cessive erosion of its formal structures after the war play a decisive role in the formation of pa-
rallel structures in BiH. In the system of rule that evolved while Yugoslavia was a socialist state,
the party not only controlled the state institutions, but party members also held important
posts in businesses. The key element of the rule was the nomenclature system, which regula-
ted social advancement by way of party membership: The party occupied all important posts
in the political and economic spheres, controlled promotion and decided on how privileges
and benefices were to be allocated. During the disintegration of Yugoslavia as well as during
and after the war the nationalist parties were able to adapt and preserve the fundamental
patterns of the single-party rule system. This assured them direct control of each administra-
tive machinery, the military and business stocks.

The building of post-war structures under the conditions of international intervention was
initially organized through those proven networks or the ones that had evolved during the
war, with recourse being taken to the socialist assets under party control. It was not until the
former antagonists had to contend with the constraints resulting from the international com-
munity's activities aimed at smashing the old structures and introducing a liberal market eco-
nomy and from the High Representative's growing scope for action that they faced up to the
necessity of establishing alternative economic structures, which they then did in a great varie-
ty of ways. Examples are the »ethnic privatisations«, by which the nationalist elites obtained
direct or indirect ownership of previously state-owned enterprises and were additionally able
to siphon off money.4° The HDZ succeeded in implementing ethnic privatisation by expediting
the so-called »co-capitalization process«, in the course of which ownership of property was
passed to Croat workers and managers close to the party in legally dubious ways, thus pre-
venting non-Croats from obtaining holdings. Nepotism and corruption were involved in other
privatisation cases, like the prominent case of the sale of the Holiday Inn hotel in Sarajevo.
Members of the established clan structures of powerful families are not only members of the
political elite, but they also control »economic empires encompassing hotels, casinos, restau-
rants, banks, to-bacco, forestry, tele-communications, energy, and water companies«41.

Yet the practice of switching to parallel structures on account of state resources being on
the wane is not only noted at elite level: Due to the absence or inadequacy of alternative forms
of income, lower levels are recognizing the need to create new channels of material reproduc-
tion. In one report, the Bonn International Center for Conversion notes a rise in arms trafficking
as a result of insufficiency in the regulation of the demobilization of former soldiers during
the downsizing of the armed forces.42 The adoption of the neoliberal approach towards the
adaptation of structures has not led to the creation of new jobs, but contributed to a spread
in unemployment and rise in poverty in BiH — notably in the Republika Srpska — due to further
cuts and dismissals, promoting both criminal activity and the expansion of the informal sec-
tor. When it comes to working in shadow economy areas, the majority of Bosnian people are
not concerned with profit, but with securing their living.43 It is obvious what effects processes
of this kind have on state-building: While the informal sector can contain social discontent to
a certain degree because it provides alternative forms of income in a tight job market, its prin-
cipal features are that it evades state taxation and fails to guarantee income security and em-
ployees' rights. While the former helps to preserve the vacuum in state benefits due to the lack
of funds and to perpetuate the shadow economy situation, the latter shares responsibility for
the state being unable to develop into a general reference point for resolving social conflicts.
Considering what is expected of a state that claimed the right to settle as many matters as it
did in the days of socialism, the present absence of the ability to govern is all the more virulent
and enhances people's tendency to integrate into alternative structures in their search for
social security. This is accompanied by a drop in the willingness to make advance concessions
for (re)-institutionalising the state: »The willingness to pay taxes declines; modernization
takes place informally, outside state programmes. Economic flows are moved out of state
reach.«44

The second effect of international paradigms on the state’s governance ability is the power
of the intermediaries that results from the very development of parallel structures: »Because,
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however, resource flows no longer run through central institutions, the process of >political ex-
propriation« (Weber) reverses: Power does not get into the hands of civil servants under cen-
tralised control, but is appropriated by networks pursuing their own particular interests that
definitely exceed limits.«45 The change from formal to informal structures favours the type of
actor whose power lies in the ability to mediate between global markets and local economies
as well as between the formal and informal spheres. The intermediaries derive their power
from the command of two kinds of cultural and social capital:46 On the one hand, they are cap-
able of communicating at a global level in a rhetoric which reflects globalised liberal values
whenever they are involved, say, in negotiations with donor countries. On the other hand, they
have the social capital needed to give them access to the local markets and are capable of ge-
nerating functional and symbolic legitimation in their local popular basis, i.e., within the so-
cial order of their society or group.47 The previously mentioned families in Bosnia are eloquent
examples of such intermediaries.48

The international community plays no mean role in the posturing of these actors, as these
are supported once they have done no more than to have gained the reputation of being mo-
derate partners, irrespective of the fact that thereby rules are contravened sometimes. On the
other hand, the past has shown that not every actor who receives outside support is capable
of attaining a position of power. If he does not succeed in generating local support and legiti-
mation and therefore in establishing his position of rule, such an actor mostly remains a pup-
pet of the international community. In BiH, the political parties in the Republika Srpska provide
an example of how former and newly established elites compete in trying to secure or to
establish their positions of power in the post-war situation and of how the international com-
munity is contradictory in the support it gives. The parastate structures which the SDS had
built up during the war under the leadership of Radovan KaradZi¢ have successively fallen
apart due to the arrest of war criminals in the aftermath of the war, due to the curtailment of
the role played by former paramilitary groups and parallel secret services and due to the with-
drawal of the control of the media and key economic assets by SFOR and the OHR.These deve-
lopments have had a substantial effect on the internal structure of the SDS and the system of
rule it established during the war. It resulted in the breaking up of the party into factions and
in the new necessity for Serb elites to compete for both popular and international support. The
international actors limit the elites' scope for action in at least two ways: on the one hand,
they are now important donors for the federal state institutions in the Republika Srpska, as
many former sources of funds have dried up. On the other hand, the office of an elected Serb
representative can also depend on the goodwill of the OHR, as the arrest of 68 Bosnian-Serb
politicians in June 2004 revealed. Since Biljana Plavsi¢ resigned from the weakened SDS in
1997, the international community in BiH has worked to boost the loose opposition in the
Republika Srpska, but has often been guilty of applying double standards. In the case of the
government headed by Milorad Dodik, who was considered a pro-West and moderate techno-
crat, the protection provided by the international actors created scope for political misma-
nagement, private money-making and clientelism. His election defeat in 2000 showed that
Dodik failed to meet the demands of the international community on the one side and the
local base on the other. His government was not capable of generating legitimation among
the people, and so the efforts made by the international actors ultimately remained ineffecti-
ve as well.49

The third effect of international strategies is the bifurcation of the security systems. As the
state pulls back from its role as the principal driving force behind development in the course
of the neoliberal adaptation process, a change also takes place in the way physical and social
security are organized. At the top end of the social spectrum services are provided in the form
of high-cost privatisation and at the bottom end in the form of communal self-help.5° In Bos-
nia and Herzegovina the fact that doctors and nurses are poorly paid has led to their leaving
the public health sector for the more lucrative privatised health market and simultaneously to
a rise in the level of corruption in the public health sector. Some canton and municipal health
institutions have begun double-taxing those insured. In addition to their health insurance
contribution, people are taxed directly under a »participation« scheme designed to provide
health institutions the chance to maintain their basic services.>' The education system is suf-
fering from the poor standard of education provided, from a teaching staff with insufficient
professional qualifications, and from wages being low or not being paid at all. Higher educa-
tion especially is affected by corruption, with marks and qualifications being »sold«.52



53 Krastev 2002, p. 46f.: »Both indivi-
duals and businesses spend vast
sums of money on security. They »in-
sure« their cars with mafia-control-
led agencies, pay protection money
to local gangs, buy electronic alarm
systems, and must bribe police offi-
cers to get them to do their jobs. | ...
] Citizens who once suffered from
the arbitrary violence of the com-
munist state feel that now their
rights are no less threatened by the
sheer ineffectiveness and indifferen-
ce of the weak state.«

54 Further research must be done as
part of the project into the situation
concerning privatized physical secu-
rity services. If conclusions can be
drawn for BiH from other countries,
a growing number of private insu-
rance and security companies must
be assumed to be selling property
and personal protection services.
Study must also be conducted into
the extent to which government se-
curity forces from the police and
army are involved in these security
markets.

55 See also tos, Maria: Crime in
Transition. The Post-communist
State, Markets and Crime. In: Crime,
Law and Social Change 40/2 (2003),

Pp- 145-169.

56 Deacon, Bob/Stubbs, Paul: Inter-
national Actors and Social Policy De-
velopment in Bosnia and Herzego-
vina. Globalism and the >New Feu-
dalismc. In: Journal of European So-
cial Policy 2/8 (1998), pp. 99-115.

57 The work of the following
authors is particularly informative:
Bougarel, Xavier: Bosnia and Herce-
govina — State and Communitaria-

nism. In: Dyker, David A./ Vejvoda,
Ivan (Eds.): Yugoslavia and After. A
Study in Fragmentation, Despair and
Rebirth. London, New York: Longman
1996, pp. 87-115;Schierup, Carl-Ulrik:
Memorandum for Modernity? So-
cialist Modernisers, Retraditionali-
sation and the Rise of Ethnic Natio-
nalism. In: Schierup, Carl-Ulrik (Ed.):
Scramble for the Balkans. Nationa-
lism, Globalism and the Political Eco-
nomy of Reconstruction. Basingsto-
ke: Macmillan; New York: St. Mar-
tin's Pr.1999, pp. 32-671; Schlichte,
Klaus: Why States Decay. A Prelimi-
nary Assessment. Hamburg: For-
schungsstelle Kriege, Riistung und
Entwicklung, Inst. fiir Politische Wis-
senschaft, Univ. Hamburg 1998
(Working Paper 2 [1998]).

NANAUIINREVISITED
page 10 26 | 02 | 2005

AK

EXTERNAL STATE-BUILDING IN BOSNIA AND HERZEGOVINA
by Berit Bliesemann de Guevara (Hamburg)

Surveys conducted in the Balkans show that large sections of the population consider the
main threat to their physical and social security to lie in the weakness of their state.53 Local
elites are benefiting from this and are enlarging the functional vacuum created by inadequa-
te state structures by selling private physical>4 and social security services instead of engaging
themselves in getting them provided as state services. The people drawing profit from this are
developing a vital interest in the sustainment of certain conflicts and forms of insecurity in so-
ciety, for these not only guarantee them a lucrative source of income, but also a source of func-
tional legitimacy vis-a-vis their popular base.55 Deacon and Stubbs even talk of the possible re-
feudalisation of Bosnian society: »[A] globalism coexists with a kind of snew feudalism« in
which the path of mini-state thinking, patron-client relations, and the increasing power of
mafia-like elites is as likely to be followed as that of a gradual evolution to liberal democracy
and the free market.«56

7. Summary and Outlook: On the Tracks of the Dilemmas Associated with External State-
Building in Post-War Societies

The aim of this article was to explain some of the theoretical considerations on the methodi-
cal study of the role of former antagonists in post-war societies in general and in BiH in parti-
cular as part of a large attempt to evaluate the effects of international state-building projects
and the dilemmas associated with it. How the theory structure is further embedded, opera-
tionalised and applied could be no more than outlined. More research must be done to expli-
cate several areas:

First, the concrete case study must be embedded more firmly in the analysis of the histo-
rical and structural processes of socialization, state formation and state disintegration in the
region under study. This is imperative for the mere reason that, in order to satisfy the claim
made at the beginning, it is necessary to offer an alternative approach towards evaluating the
effects of external state-building on state or non-state structures of rule to those based on is-
sues, the current situation and symptoms. In the case of BiH, valuable work has already been
done in form of a large number of studies on socialist Yugoslavia and the decline of its state
structures.57 Using a precise description of the specific forms of hybrid socialization that evol-
ved in the communist bloc, especially under the modernization process going on in Yugoslavia,
as a basis, it is possible to examine the situation during the war. Only both analyses allow a
sound basis to be established for the assessment of subsequent transformations of structures
of rule that took place after the war and under external influence.

Secondly, the considerations presented here have to be applied to BiH systematically. Three
key questions can be phrased for methodical operationalisation and should be examined in
the areas of the three elementary functions:

(1) How do the social orders of the Bosnian nationalist parties, which evolved under the rule
of actors whose power was based on force, reproduce and develop as the actors trans-
form into post-war actors?

(2) What part do international actors and strategies play in this?

(3) What effects does the transformation of the structures of rule have on the (re)institutio-
nalisation of the state?

With regard to the function of material reproduction it has to be worked out how the groups
finance their activities, what changes have taken place in the financing structures during the
transition from a force-based economy to a post-war economy and what strategies they app-
lied in the attempt to adapt to the new situation. This requires the examination of the speci-
fic part played by international actors and their strategies, that is to say, answering the ques-
tion of whether a specific intervention tool (e.g., privatisation) has been instrumental in wea-
kening, strengthening or modifying the social reproduction of the groups. In doing this,
account has also to be taken of the gradual changes in the international strategies in the cour-
se of the state-building project. If the trends presented in this article prove to be accurate, the
investigation concerning the effects of the forms of material reproduction on the state will re-
sult in detecting the establishment of parallel structures of the kind described above and cited



58 The latest ESI report provides
interesting material on governance
in BiH that has not been taken into

account in this article. Cf. also: Euro-
pean Stability Initiative (ESI): Gover-
nance and Democracy in Bosnia and
Herzegovina. Post-industrial Society
and the Authoritarian Temptation.
Berlin, Sarajevo: European Stability

Initiative 2004, http://www.esi-

web.org/pdf/esi_document_id_63.pdf

59 Schlichte/ Wilke 2000, p. 377.
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as examples for Bosnia at all levels. This, too, will require further explication via the concrete
case.

Regarding the function of the internal control of force and structures of rule, key attention
has to be paid to the changes in the constellations of actors, e.g., to the rise and fall of social
groups or competition between old and/or new elites. Here, too, it is a matter of working out
the special part played by international intervention — e.g., dismissals from office by the OHR
or the arrest of war criminals by SFOR — and of evaluating them within the general analysis.
With regard to the state's ability to govern, it ought to be possible to take into account the
trends presented here and determine the point at which power passes to the so-called inter-
mediaries.

As described above, the elementary function of the means of orientation concerns the ba-
sis of the legitimacy of rule, without which no social order — even any outside the state —is
stable and durable. The task in this case is to work out the specific mix of ideas (world views,
ideologies, religious ideas, etc.) and (economic, social or political) interests which constitute
the bond between the elites and the general public. Focus should be on the hybrid situation
created by the simultaneity of external and internal logics, which was described in Chapter g
and, in the case of BiH, derives from the incompatibility of nationalist rhetoric with the inter-
national discourse. Referring to actors’ interests, account must be taken of trends such as the
bifurcation of security systems and the role of the informal sector. Following the criticism
expressed at the beginning that war economy concepts tend to neglect the social dimension,
the expected outcome of the analysis would be that the electoral success of the nationalist
parties is not solely due to the instrumentalisation of a marginalized population and that pro-
blems the parties have in reproducing the basis of their legitimacy have effects on the stabili-
ty of the system of rule.

The particular challenge of the study as a whole lies in establishing the internal link be-
tween the three study categories —economy, rule and legitimation —in the context of the con-
flict between internal and external conditions and placing it in relation to the chances of (re)-
institutionalising the state.58

Is external state-building in BiH a boost for the (re)institutionalisation of the state or is it
a catalyst for the establishment and consolidation of parallel structures? Proceeding from the
results obtained to date, | would like to answer this question with the following thesis: The
stability of social formations that exist outside the state is —and this also applies to the natio-
nalist actors in BiH — dependent on the fulfilment of the three elementary functions. External
intervention leads to the transformation of rule in BiH in that it changes the foundations for
the social reproduction of rule. However, instead of helping to institutionalise and consolidate
state structures, the limited nature of this external effort is advancing the establishment of
new, parallel structures and is so visibly weakening the state. In their article on the transfor-
mation of government in the Third World, Schlichte and Wilke pose the question of whether
the »short-term decline [...] [might] also turn out to be a mere recession in a long-term state
formation process«59. Having said that, however, their sobering conclusion is that it is not pos-
sible to tell the basis upon which the state is meant to reinstitutionalise and re-appropriate its
competences. This conclusion seems to be premature for Bosnia and Herzegovina at this point
in the research process, but no satisfactory answers have been found so far to the fundamen-
tal questions concerning the (re)institutionalisation of the state.
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