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I Introduction  
 

 The present document is a special case study of a protected natural 

asset – Ulcinj Salina Nature Park (hereinafter: the Salina). It primarily deals with 

legal issues relating to the protection process and with the implementation of 

the decision to protect the area in respect of further operation, including a 

review of the state of the environment, with particular reference to the actions 

taken by public institutions. Also, the document explains the importance of 

this issue in the European integration process, keeping in mind the positions 

set out in the Resolution of the European Parliament (November 2018) and 

the recommendations of the European Commission in regard to meeting the 

closing benchmarks.

1.1. The importance of Ulcinj Salina

 Boasting the largest number of sunny days and the highest insolation 

in the Adriatic (2567 hours of sunshine), as well as the largest number of tropical 

days in the former Yugoslavia, the area of Zogaj mudflats had been selected 

by researchers as an ideal place for salt production based on the principle 

of evaporation, with a projected production of 30,000 tons of salt per year. 

Featuring manual collection and high quality of salt, Salina could be the prime 

example of a combination of economic production and nature protection in 

an ecological Montenegro.1  Despite being developed into a semi-industrial 

plant, the Salina retains its special landscape features, as well as the natural and 

cultural values of a traditional saltern, which is why it may be regarded as one 

of the most important assets of Montenegro.2 

 According to the findings of the protection study,3 the Salina is a 

biodiversity area of international significance, with several biological elements 

that make it unique both nationally and internationally.  Three habitat types 

have been identified in the Salina based on the composition of different 

halophyte species listed in Annex I to the EU Habitats Directive, which indicates 

their importance at the level of the European Union. The coastal lagoon habitat 

1 http://czip.me/podrucja-za-ptice/obala/ulcinjska-solana

2 Ulcinj Salina Nature Park Management Plan (draft)

3 Study on the protection of the area of Ulcinj Salina



8 9

type, which is characterized by the presence of the species Ruppietea maritimae, 

is classified as a priority habitat type in Annex I to the EU Habitats Directive. 

This area is also the habitat of Rana shqiperica, a frog species categorized as 

endangered by the IUCN. 

 The ornithological significance of the site is also attested by the very 

name Zogaj mudflats (Montenegrin: Zogajsko blato; “zog” is the Albanian 

word for “bird”), but also by the fact that this is one of the most important 

ornithological sites on the Adriatic, i.e. places of international significance for 

the conservation of birds – Velika plaža, Ada Bojana, Lake Šas, Lake Skadar, as 

well as Velipojë in Albania. With all its characteristics, it is the most important 

wintering, breeding and feeding site for birds along the eastern coast of the 

Adriatic Sea, but also a key stop on the migratory Adriatic route for millions 

of birds on their way to or from Africa.4 Around 250 bird species have been 

recorded in the area of Ulcinj Salina, which is more than half of the species 

that regularly appear in the EU and about 70% of the species attested in the 

territory of Montenegro. Of this number, 60 species are common/numerous, 

69 are rare and 46 occasionally visit the area. Of particular value is the greater 

flamingo (Phoenicopterus roseus) – the most widespread flamingo species, but 

also the Dalmatian pelican (Pelecanus crispus).

 When salt production was underway between 2003 and 2006, 55 

breeding species were recorded, as well as 10 up to 32 thousand individuals 

during spring and autumn migration5. All this makes the Salina an Important 

Bird and Biodiversity Area (IBA), as well as a potential Natura 2000 area. With 

respect to the Ramsar threshold of 1% of waterbird population during the 

winter period, it has been concluded that at least 7 bird species at Ulcinj Salina 

meet this criterion. In the area of the Salina, a total of 17 globally endangered 

bird species have been recorded, namely Numenius tenuirostris, Anser erythropus, 

Aquila clanga, Aythya ferina, Numenius arquata, Limosa limosa, Streptopelia turtur, 

Vanellus vanellus, Calidris canutus, Aythya nyroca, Podiceps auritus, Pelecanus crispus, 

Circus macrourus, Falco vespertinus, Haematopus ostralegus, Calidris ferruginea 

i Limosa lapponica.6  Also, the significance of the area for birds is reflected in 

the alkaline environment, which does not allow for mud and water to freeze, 

4 Conserving of wild birds in Montenegro

5 Management plan for the conservation and sustainable use of the natural values of the  
 privately owned Nature park “Solana Ulcinj”, Montenegro

6 The Protection Study for the Area of Ulcinj Salina

thus enabling undisturbed nutrition during cold winter days. In addition, the 

embankments provide protection from the wind. Research by ornithologists 

has confirmed that many waterbirds leave Lake Skadar and come to the Salina 

to rest, feed and protect themselves from winter (e.g. the great egret). This also 

goes for dry summers in the river delta, when herons and ibises make use of 

the Salina.7  

 One of the most prominent features of the area is polymineral salt, 

which contains particles from seawater microorganisms, algae and plankton, 

whose decomposition creates amino acids. Thanks to these characteristics, 

the salt was used for medical and balneological purposes, as well as for the 

treatment of various rheumatic diseases, neurological disorders, muscle, 

tendon, peripheral nerve injuries, post-fracture conditions and post-traumatic 

disorders. Furthermore, it also has antiseptic and antihistamine characteristics, 

which makes it beneficial in the treatment of allergic skin reactions. No less 

important is the so-called fine peloid, a high-quality residue that remains 

after salt harvest together with saline solution. This fine peloid features a 

high content of magnesium and bromine, which are very useful for medical 

treatment, especially in degenerative and inflammatory rheumatic diseases, 

digestive system diseases. In addition, it is increasingly used to treat various 

skin diseases as well as in cosmetics. Peloid is located in the area of Lake 1 

(an estimated area of 3,050,000 m³), partly in Lake 2, and in Zogaj 1 and 2. 

A number of analyses have confirmed that it does not lag in quality behind 

the mineral mud from the shores of the Dead Sea, which has long been used 

for mud coating, masks and topical body preparations and as such are sold 

worldwide.

 The protection study, among other things, has estimated the total 

economic value at €5,842,016.00 per annum, which is based on various 

estimates of benefits derived from various categories of ecosystem services, 

including availability, regulation and cultural benefits. This study considers the 

value as minimal and conservative, emphasizing that the applied method does 

not include special local benefits.

7 Ulcinj Salina Nature Park Management Plan (Draft)
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1.2. Ulcinj Salina as a challenge in light of EU integration 
and closing Chapter 27

 Chapter 27 – Environment and Climate Change was opened at the 

Intergovernmental Conference held in Brussels on 10 December 2018.  In the 

8 closing benchmarks that Montenegro is to meet in order to close this chapter, 

as set out in the EU Common Position, item 5 refers to the obligation for 

Montenegro to demonstrate its ability to manage the Natura 2000 network, 

including granting appropriate protection status to Ulcinj Salina and the 

implementation of necessary conservation measures with a view to improving 

its protection status.

 The first steps towards meeting this benchmark were made by adopting 

a decision declaring the Salina a protected area at the national level8  on 24 June 

2019, and by submitting relevant documents on the basis of which the area was 

included in the Ramsar list on 9 September 20199.  

 The effective implementation of necessary conservation measures with a view 

to improving its protection status seems to be a far more demanding process for 

all stakeholders.

 In 2019, the working group for the preparation and conduct of 

negotiations on Montenegro’s accession to the European Union in the area of 

the acquis relating to Chapter 27 analysed in detail the EU requirements in all 

areas covered by this chapter. It also prepared an Action Plan for meeting the 

closing benchmarks – a key strategic document for planning and implementing 

commitments within Chapter 27, the implementation of which will result 

in internal readiness to close negotiations in this Chapter. The adoption of 

an Action Plan is scheduled for 2020, following reconciliation of comments 

provided by the European Commission, competent state authorities, as well as 

the interested public, including adjustments to the adopted strategic planning 

methodology at the Government level.

 Of the total of 233 obligations set out by the Action Plan, 65 refer to 

nature protection, with 18 obligations being directly related to the management 

of the Salina. There are also a number of other obligations that are directly or 

indirectly concerned with the Salina (e.g. hiring a protection officer in Ulcinj to 

8 A decision on declaring Ulcinj Salina a nature park

9 https://mrt.gov.me/organizacija/zivotna_sredina/209013/Ulcinjska-Solana-trece-Ramsar- 
 podrucje-u-Crnoj-Gori.html

serve in the Coastal Zone Management Agency Control Service responsible for 

the protection of protected natural assets in the coastal zone, and in line with 

Articles 105 and 106 of the Law on Nature Protection, as provided for by item 

5.15.).10 

1.3. Conclusion 

 Ulcinj Salina is an artificial and semi-natural wetland ecosystem, 

established in 1934. Maintaining the character of this area requires action by 

people and nature.11 Formally protected as a natural asset at the national level 

and being recognized for significance at the international level, the Salina 

places an obligation on decision-makers to implement activities aimed at 

preserving biodiversity, not only in view of Montenegro’s accession to the 

European Union, but also in view of the protection of natural assets of general 

interest – a legacy that is to be left to future generations.

II A general overview of the state of Ulcinj Salina

2.1. Timeline

 In the 19th century, the Zogaj mudflats lagoon (Montenegrin: Zoganjsko 

blato) was an impassable wetland area (around 25 km²) with slightly salty water, 

with reclamation works having started in 1913. At that time this wetland area 

was connected to the sea through the Port Milena canal and separated from the 

Bojana river by an embankment, with the original intention being to drain the 

area in order to combat malaria. In 1920, it was decided to begin the process 

of establishing a saltern in Ulcinj. In 1926, the process of buying land from 

private landowners began, and construction work commenced in 1927. The 

Salina was built in 1934, while the first salt harvest took place in 1935. Annual 

salt production in the period 1935 and 1983 depended on weather conditions 

and work arrangements. The technological process of salt production was 

improved in 1970 with the construction of a refinery, along with an attempt to 

expand production, expand the territory of the saltern and introduce industrial 

10 A draft Action Plan for meeting closing benchmarks within Chapter 27 
 – Environment and Climate Change

11 A decision on declaring Ulcinj Salina a nature park
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production based on mechanical principles applied between 1984 and 1994. 

The combination of manual salt harvest and industrial salt production in a 

newly built plant between 1984 and 1994 resulted in a maximum annual 

production of 59,353 t of salt.

 The first act on the protection of the Salina dates back to 1984, when the 

Workers’ Council adopted a decision banning any type of hunting. A few years 

later (in 1989), the Salina was recognized as an internationally important bird 

area (IBA) based on evidence of the presence of certain bird species such as 

the pygmy cormoran (Microcarbo pygmeus) and red-winged pratincole (Glareola 

pratincola)12. With a view to protecting biodiversity, tradition and landscape 

values, but also with the aim of carrying out activities such as bird watching 

and eco-tourism, in 2004 the Management Board declared Ulcinj Salina the 

first private nature park in Montenegro, banning hunting, fishing and access 

to the Salina area. The decision aimed at ensuring that these activities do not 

affect the salt production process. 

 In the following year (2005), the salt-making company Bajo Sekulić 

was privatized, and the majority owner took possession of 2/3 of the property. 

It is important to emphasize here that this was a matter of taking possession of 

the property of the company and not of the land itself, which will be discussed 

separately later in the text.

 In 2006, the Salina became recognized as a potential Emerald area, 

which is a network of ecological areas of special conservation interest under 

the Bern Convention. 

 Following privatization, salt production gradually declined (salt 

production in the period 2003-2013 reached an average of about 17,000 tons 

per year). As a result, the prepackaged bankruptcy proceedings were initiated 

in 2005. Consequently, the company filed for bankruptcy in 2011, which 

culminated in the last salt harvest in 2013. This marked the beginning of 

ecological succession and physical degradation.

 Thanks to civil society and following a petition in 2012, the Montenegrin 

Parliament adopted amendments to the national spatial plan (2010-2020), 

standing up against the majority owner’s attempt to create the conditions 

that would enable construction in the area of the Salina. However, in 2015 the 

Constitutional Court declared such a decision unconstitutional, annulling the 

12 Study on the protection of the area of Ulcinj Salina
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amendments that recognize the Salina as a protected area. However, in the 

same year, thanks to the support from the diplomatic community, primarily 

the German Embassy, Ulcinj Salina became a priority for decision-makers. 

The participation of the international community in efforts to resolve the 

Salina’s problems lead to an increase in transparency in decision-making 

processes and consequently to an increased pressure on the Government of 

Montenegro to protect this valuable area. As a result, on 24 August 2015 the 

Government designated the public undertaking National Parks of Montenegro 

as a temporary managing authority.13  

 Particular mention should be made here of the activities and efforts of 

the Centre for the Protection and Research of Birds, which has so far organized 

five annual international conferences on the Salina (2015-2019). The planned 

organization of this year’s conference has been postponed due to the pandemic. 

The importance of holding such conferences is reflected in actions directed 

towards raising public awareness of the importance of this site, but also in the 

increased international pressure on decision-makers in Montenegro in respect 

of the protection of space at the national level. The Salina is the only area whose 

urgent protection has been called for in the European Commission’s progress 

reports on Montenegro between 2015 and 2020. This was further confirmed by 

European Parliament resolutions in March 2017 and November 2018,14 where 

the protection and proper management of the Salina as a protected area has 

been recognized as one of the key elements for meeting the closing benchmarks 

for temporary closure of Chapter 27 in the pre-accession negotiations with the 

European Union.

 In February 2017, the Government of Montenegro adopted the 

General Development Plan for the Municipality of Ulcinj, which envisages the 

establishment of a protected area over the entire area of the Salina. This step 

was an expression of definite political will at the executive level to declare the 

Salina a protected site. However, final protection had to wait a little more than 

two years, when the Municipal Assembly of Ulcinj at its session on 24 June 

2019 passed a Decision declaring Ulcinj Salina a nature park (Official Gazette 

of Montenegro – Municipal Regulations 30/19 of 29 July 2019). Shortly after 

this, the Salina received confirmation of its international importance by way of 

13 Ulcinj Salina Ecosystem Services Assessment Report

14 https://www.europarl.europa.eu/delegations/en/d-me/documents/ep-resolutions

inclusion in the Ramsar list on 9 September 2019.

 In the current (2020) year, contrary to the obligation of the Municipality 

of Ulcinj to establish a company that would be in charge of managing the site, 

the contract with the temporary managing authority of the public undertaking 

National Parks of Montenegro ( JPNPCG) was extended until 24 August 2021. 

Nevertheless, the Municipality of Ulcinj set up a multidisciplinary working 

group who prepared a draft Nature Park Management Plan. Also, the preparation 

of the terms of reference is underway for an expert who will provide support in 

the development of a study of the management model, with the support of the 

Government of Germany. Also ongoing are activities aimed at the preparation 

of the terms of reference for a study of the hydrological regime15. 

2.2. Ecological assessment of the situation 

 The Salina has an extraordinarily abundant diversity of flora and 

fauna. It is one of the key points on the Adriatic migratory route for birds 

and an important wintering ground for birds in the country, as well as their 

resting place during autumn and spring migrations. It is also one of the last 

habitats for the halophyte vegetation on the Adriatic coast in Montenegro. 

Being a semi-natural wetland that has retained many features (muddy shores, 

reeds, sedges, halophyte vegetation, open water surface) of Lake Zogaj, where 

it is now located, the Salina also protects untouched alluvial forests, brackish 

wetlands, wet meadows and pastures that surround it. Thanks to its specific 

position, this area cannot be drained. 

 Ever since salt production was discontinued, the hydrological regime 

has changed. Most pumps stopped working and water was pumped in and out 

only occasionally, which – along with already eroded or even non-existent 

embankments – caused the water level to become less predictable and 

increasingly dependent on weather conditions. Year by year, it has become 

more difficult to distinguish between “water” and “drought” phases, while 

seasonal changes have become more pronounced. Radical changes in water 

levels, salinity and temperature of the salt pans in 2017 resulted in quite 

difficult conditions for many organisms, which significantly reduced their 

15 Minutes of the 8th session of the working group for the preparation and conduct 
 of negotiations on Montenegro’s accession to the European Union in the area of the 
 acquis relating to Chapter 27 – Environment and Climate Change
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chances of survival. Also, low salinity, increased water temperature, low water 

levels and anaerobic conditions facilitated the development of the bacterium 

Clostridium botulinum, which increased the risk of botulism outbreaks.16 

During the rainy 2016, more than 90% of this area was completely flooded 

during the bird nesting season17, which caused many nests to be destroyed by 

floods. In 2017, almost two-thirds of the area dried up completely, resulting in 

split of the surface. Furthermore, only 3 pools were 100% covered with water, 

which caused many nests on dry land to become accessible to predators.

 In the five-year period following the cessation of salt production, 

one third of the crystallization area has been covered with predominantly 

halophyte vegetation, which indicates a fairly rapid process of succession. 

It is very likely that, without proper management in the next five years, the 

whole area where crystallization is occurring will become overgrown, which 

would lead to changes in habitat types, and as a result, the current habitat 

type would be replaced by another that is probably not included in the Natura 

2000 network. Similar basic conclusions can also be drawn for the areas of 

Evaporation 3 and Evaporation 4, while succession in Evaporation 4 is already 

at an advanced stage. Succession in the basins in Kneta and evaporation 3 is 

still at a relatively early stage, which is the consequence of the fact that water is 

present here much longer than in other areas. Succession progressed only in 

some narrow, marginal parts of these pans.

 Also, there are prominent inter-annual changes in biodiversity, mainly 

due to changes in water conditions. With non-functional pumps, during winter 

precipitation, the salt pans fill up with water, but during summer droughts, 

water completely evaporates. Changes from the terrestrial to the aquatic 

environment, and then again to the terrestrial one, have a great impact on 

the biodiversity of this area. Key species from the group of amphipods and 

isopods can survive only in water. After a drought event, they need a lot of 

time to colonize the area again. A similar pattern can be observed with aquatic 

plants such as sea lettuce (Ulva lactuca) and ditch grass (Ruppia).18 

16 Botulism outbreaks in natural environments – an update

17 Land structure, flooding and breeding bird survey in the salina Ulcinj 2016

18 A Study on the protection of the area of Ulcinj Salina

2.3. Consequences (and cumulative pressures)

 Ultimately, improper water regime management has led to a serious 

deterioration of biodiversity and landscape values. To illustrate, compared to 

the previously recorded 55 nesting species, 52 species were recorded in 2017; 

also, there has been a decrease in the number of individuals using this site as 

a food and rest area during spring and autumn migrations, as well as in winter 

months.19 

 There has also been a decrease in the number of species/individuals 

living in saltwater habitats and an increase in the number of species/individuals 

living freshwater habitats. To illustrate, in autumn 2015, 2,500 flamingos 

(Phoenicopterus roseus) stayed in the area of the Salina, but their number 

has now decimated, precisely because of qualitative habitat changes20. Also, in 

2016 the Salina saw the first nesting of the Eurasian coot (Fulica atra) and the  

mallard duck (Anas platyrhinchos), both of which prefer open water wetlands, 

sub-frozen vegetation and permanently flooded reeds, which is the proof of 

the transformation of this area into a higher freshwater habitat. Additionally, 

the disappearance of small embankments in the salt pans affects the little tern 

(Sternula albifrons), which used to nest on such embankments surrounded by 

water. Over the last year it moved to dry ground, which led to a low nesting 

success, as acknowledged in the protection study.21  

 The dry season of 2017 was on par with earlier censuses of water 

birds, which have been conducted at the Salina since 2003. On the other 

hand, compared to 2016, “freshwater” bird species, such as the little grebe 

(Tachybaptus ruficollis), Eurasian coot and mallard duck nested in much 

smaller numbers.22  

 One of the big problems in terms of the hydrological regime is the 

continuous erosion of the embankment. It is a fact that the embankments were 

not properly maintained during production, which is why they are now subject 

to further erosion as a result of uncontrolled grazing.23 

19 Ulcinj Salina Ecosystem Services Assessment

20 Bird Breeding Survey 2017

21 Ulcinj Salina Ecosystem Services Assessment

22 Spring migration of ducks in the Bojana-Buna Delta – a comparison of migration volumes 
 and conventional count information for a key wetland site within the Adriatic Flyway

23 Let’s protect the Adriatic migratory route – Ulcinj Salina
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 Also, the problem of poaching in the area of the salt pans is still 

present, both due to the large surface area and the illegal entrances that are 

used by poachers. Despite the decision to declare the site a protected area (by 

which all hunting is prohibited) and notwithstanding the temporary managing 

authority, such activities are still common.24  

III Ulcinj Salina Nature Park 

3.1. Progress made in respect of EC/EU recommendations

 It is undisputed that the Decision of the Municipality of Ulcinj 

declaring the Salina a nature park stands out as the key positive step in respect 

of meeting the commitments assumed in the pre-accession negotiations with 

the EU and fulfilling the criteria to temporarily close Chapter 27. This decision 

was accompanied by the engagement of the Government (the Ministry of 

Sustainable Development and Tourism) in terms of sending the relevant 

documentation with a view to confirming the Salina’s international status 

through the inclusion in the Ramsar list and preparing an Action Plan, whereby 

a significant part is dedicated to the Salina.

 The last document encouragingly identified most of the burning 

problems, with clear time limits, as well as responsibilities for implementation. 

In addition, a lot of activities have been planned and budgeted for the current 

year. The planned period for adopting this document (in relation to the Salina) 

is not expected to be problematic either.

 In accordance with the Law on Nature Protection, the Salina has been 

declared a protected natural asset of national and international importance 

named Ulcinj Salina Nature Park. It has been classified as Category II protected 

area, with three protection zones inside the area, all of which have different 

protection regimes (degrees). In addition, general protection measures have 

been established and guidelines have been given in respect of special protection 

measures, creation of a management plan, funding and the formation of 

councils. The same document designated the National Parks of Montenegro 

as the managing authority until 24 August 2020 at the latest, by when the 

Municipality of Ulcinj was required to establish a company which would be 

entrusted with management of the site.

24 http://czip.me/aktuelno/722-krivolov-i-dalje-prisutan-na-solani
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 The first Salina-related activity of the draft action plan for the current 

year foresees the formation of a management structure for Ulcinj Salina (until 

the expiry of the Lease Agreement with the National Parks of Montenegro) 

and the selection of an activity model. In addition, there are other activities: 

declaring the Salina a permanent hunting reserve across its entire territory; 

adoption of a five-year management plan; rehabilitation and maintenance 

of dams and embankments (preferably in the length of 15 km); research and 

monitoring of halophyte flora, vegetation and fauna; continuous activities such 

as water regime management, regular servicing of pumps and regular control 

of the serviceability of pumping stations; providing physical protection and 

intensive control of the area; and regular maintenance of the salt pans in terms 

of ambient hygiene. As regards the next year, the Action Plan envisages the 

adoption of a study on the hydrological regime, which will be prepared by 

experts as part of the UNDP project “Strengthening the capacities to speed 

up the negotiation process with the EU”, which is funded by the Norwegian 

Ministry of Foreign Affairs and implemented by UNDP; adoption of a business 

and financial plan; development of a visitor management plan; and the 

installation of an artificial bird island on Lakes 1 and 2. In 2022, the plan is 

to secure relevant documentation for the rehabilitation of facilities, including 

rehabilitation of water pumping canals, review of operation and optimization 

of pump operation, rehabilitation of management facilities, rehabilitation of 

the supply canal and removal of effluent discharge points.

 

3.2. Problems in the current approach

 Although the Decision declaring the Salina a nature park clearly 

defines the obligation of the Municipality of Ulcinj to establish a company 

which would be entrusted with management by 24 August 2020 at the latest, 

it was still decided to sign an annex to the Lease Agreement with the National 

Parks of Montenegro this year, by which the administration of the site by the 

temporary managing authority has been extended for another year.

 The key reason for failure to act upon one’s own decision is substantiated 

by the unresolved issue of ownership. In 2011, the Salina asked the Privatization 

Council to issue an opinion as to whether market compensation had been paid 

in the privatization process, but that body has not taken a decision yet (more 

details below).

 Given the overall situation (environmental succession, still 

inappropriate water regime management, relatively weak control), the 

suitability of the temporary managing authority has come into question. For 

that reason, the appointment of a managing authority in accordance with the 

Decision of the Municipality of Ulcinj must be an absolute priority for the local 

government.

3.3. The question of ownership in the protected area 

 The question of ownership of any real estate may be answered by a 

simple insight into the land registry25. In this way we have learned that the 

real estate within the boundaries of Ulcinj Salina Nature Park, i.e. the cadastral 

parcel (CP) 30/3 listed in property certificate (LN) no. 3 of the Ulcinjsko Polje 

cadastral municipality (CM) is owned by Montenegro, while the right of disposal 

is held by the Municipality of Ulcinj; CPs 364, 376, 377 and 404/2 in the same 

CM, listed in the property certificate no. 271, are owned by Montenegro, while 

the right to use CP 364 and 404/2 is held by the Coastal Zone Management 

Agency; for CPs 376 and 377 there is a record of the right of servitude by 

CEDIS. On the other hand, for CPs 30/2, 358, 359, 360, 362, 363/1, 363/2, 395, 

396, 397, 398, 399, 400, 401, 402, 403, 404/1, 405, 406 , 407 and 410 listed in the 

property certificate no. 182 (CM Ulcinjsko Polje) and CP 1242/2 and 1270 listed 

in property certificate no. 98 (CM Zoganje) there is no data on the owner, while 

the certificate states that the salt-making company Bajo Sekulić Salina AD 

has the right of use in the scope of 1/1 and that there are ongoing bankruptcy 

proceedings.26 

  The fact that the land registry data provide no information on the 

owner but only on the user (for most CPs) to some extent justifies the caution 

of the Municipality of Ulcinj to appoint a definitive managing authority of this 

area before final clarification of this issue.

 However, it is worth noting that Article 13b of the current Law on 

Land Survey and Land Registry27, provides that the content of each cadastral 

entry must be fully defined in respect of the corresponding real estate, types 

25 Land registry electronic database

26 Note: information on CPs 1258/5, 1258/6 i 1258/7 could not be found in the database

27 Official Gazette of Montenegro 29/07 and Official Gazette of Montenegro 32/11, 
 40/11, 43/15, 37/17, 37/17-I and 17/18
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of registration, rights and other facts to be recorded, as well as in respect of 

the subject of registration, the order of priority of registration and documents 

on the basis of which registration was made. Keeping this Article in mind, 

the present situation in the property certificate (LN) no. 182 (CM Ulcinjsko 

polje) and the property certificate (LN) no. 98 (CM Zoganje) can be considered 

incomplete and therefore illegal. 

 For this reason, the question of ownership of these properties may be 

resolved by consulting documentation and other legal provisions. 

 The questionable character of the ownership of relevant CPs should be 

attributed to the failure of competent state bodies to perform official duties of 

recording state property, as well as duties relating to the protection and taking 

care of state property. Another reason is the passivity of Montenegro’s Protector 

of Property Interests with regard to the protection of state property, as this 

institution failed to contest the right of ownership by Bajo Sekulić Salina AD, 

just as it failed to take action to remove any doubts that this is state property. 

In particular, being a representative of the state, i.e. the creditor with rights to 

the segregation of an asset, the Protector could have immediately requested 

that the land in question be taken out of the insolvency estate, which would 

have made it indisputable that the property in question is state property. On 

the other hand, the owners of the Salina filed a lawsuit with the Commercial 

Court, requesting recognition of property rights or payment of compensation 

amounting to 200 million EUR. However, these proceedings were put on hold 

until the Privatization Council has taken a decision on converting the right of 

use into property right.28 

 It is not disputed that AD Bajo Sekulić Salina had entered into a contract 

with the state on concession/exploitation of salt (including the last contract 

concluded on 16 March 1995 for a period of 10 years), which implies that the 

property right is held by the state. The contract defined and limited the right 

to use/exploit salt.

 It should be noted the majority owner of the privatized company 

(which is now in bankruptcy) claims that when the saltern was operational, this 

company purchased a part of the land plots using its own assets and that those 

land plots were indisputably owned by the company at the time of privatization 

and later when the bankruptcy proceedings were initiated. Accordingly, those 

28 Ulcinj Salina – the legal question of ownership
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land plots could have been put on sale now and the proceeds could have been 

used to satisfy claims. However, for these allegations there is no basis in the 

existing cadastral data (as previously stated, there is no data on the right of 

ownership for the land plots (CPs) in question).

 Article 21 of the Law on Property Relations29 defines public goods 

(natural resources and common resources) as property that may be used by 

anyone in accordance with their purpose, under equal conditions. Paragraph 

3 of the same article provides that special rights of use (concession, BOT, 

lease and other contractual modalities) may be acquired over a public good 

under the conditions laid down by law. Also, Article 22 provides that natural 

resources (sea coast, water, ore, game, etc.) and common resources (roads, 

railways, airports, squares, airspace, ports, cultural and historical monuments, 

etc.) may not be subject to private property, which is identical with Article 9(2) 

of the Law on State Property30.

 Article 419 of the Law on Property Relations provides for the conversion 

of the right of management, use, permanent use and disposal of public or 

state-owned land into the right of ownership. However, the precision of the 

previously cited provision defining public goods/natural resources – whereby 

concession is defined as a special right of use – clearly makes it impossible to 

apply Article 419 to this and similar situations.

  At its session on 1 December 2011, the Government of 

Montenegro adopted a decision on the withdrawal of the right to exploitation 

of sea salt at the Štojska Kneta. Subsequently, pursuant to Article 53(2) item 4 

of the then applicable Law on Concessions31, (which provides that a concession 

contract shall be terminated if the concession holder initiates bankruptcy or 

liquidation proceedings, except in the case of business reorganization; earlier 

that year Bajo Sekulić Salina AD filed for bankruptcy after the reorganization 

plan failed to be completed), the Municipality of Ulcinj at its session on 6 

February 201432 adopted a report on the status of the aforementioned contract.  

Among other things, the report stated that it was necessary to launch a new call 

29 Official Gazette of Montenegro 19/09

30 Official Gazette of Montenegro 21/09 and 40/11 

31 Official Gazette of Montenegro 8/09

32 Report on the status of the Concession Contract for the exploitation of sea salt from 
 the Štojska Kneta site (Bajo Sekulić Salina AD)

for tenders for the award of a concession contract for the exploitation of sea 

salt, subject to the fulfilment of several prerequisites, including to resolve property 

relations with the owner of the property which is the object of the concession.

 Having in mind the above, and especially the cited legal provisions, 

it can be concluded that the adopted report created additional confusion, as 

it persistently seeks a legal basis for the application of Article 419 of the Law 

on Property Relations. In particular, this Article implies that further action is 

contingent on an opinion by the Council for Privatization and Capital Projects 

(which is chaired by the Prime Minister) as to whether market compensation 

had been paid for land subject to the privatization process. 

 Even if it is established in some magical way that all or some of 

the previously listed CPs are owned by the company Bajo Sekulić Salina in 

bankruptcy, any restrictions on the right to property in the protected area are 

governed by the Law on Nature Protection33, which imposes certain limitations 

on the owner whose property is located within a protected area. Specifically, 

the owner of such property is required to use the property in accordance 

with the relevant protection legislation in a way that does not cause damage 

to the object of protection. Article 63 of this law provides for the possibility 

of expropriation in line with relevant legislation, or damages within the 

meaning of Article 66. It is worth pointing here to the position expressed in 

the judgment of the Supreme Court of Montenegro , which found that, in case 

of restrictions of the right to property as a result of protection, the owner may 

claim damages proportional to the reduction of income generated at the time 

when the protected area was declared protected, provided that they provide 

evidence; however, the owner may not claim the right to damages amounting 

to the market value of the property, because the owner is not deprived of 

ownership of the property.

 Particular account should be taken of the fact that the Decision 

declaring the Salina a protected area and the adopted protection study are fully 

complementary with the salt production process. Specifically, although this is a 

property under a special regime in bankruptcy proceedings, all aspects must be 

taken into account, including the purpose of the land before the privatization 

of the company. Logically, there would be no need to apply this provision even 

if the plant was in operation. And considering that the company was already in 

33 „Sl.list CG“ br.54/16 i 18/19
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the process of bankruptcy at the moment of declaring the area protected, it is 

still not possible to speak of a reduction of income. 

3.4. Bankruptcy proceedings     
 

 As mentioned earlier, following the privatization of Bajo Sekulić Salina 

AD in 2005, prepackaged bankruptcy proceedings were initiated before the 

Commercial Court in accordance with the then applicable Law on Insolvency 

of Companies34. As the reorganization plan was not successfully implemented, 

in 2011 the Commercial Court made a bankruptcy order.

 It is not disputed that the bankruptcy proceedings in respect of 

the Salina have not been completed yet and that, in line with the Law on 

Bankruptcy35 (whose provisions are applied in the current proceedings), 

the debtor’s assets fall under a special regime of bankruptcy proceedings. 

During the proceedings, the property is disposed of in line with bankruptcy 

regulations, whereby a large number of stakeholders exercise their legal rights. 

Furthermore, the property is the object of legal realization or sale in court 

proceedings for the purpose of satisfying acquired rights, creditors’ claims or 

claims that must be settled upon the completion of hearings in special ongoing 

disputes. Also, it is not disputed that consideration should be given to the rights 

of numerous stakeholders (legal entities, workers, citizens, owners of shares 

and securities) to receive funds generated through the sale of property.36 

 What is disputed is the matter presented in the previous section, i.e. 

the issue of ownership of the real estate listed in the property certificate, in 

respect of which a note on bankruptcy proceedings has been made in the land 

registry. That note itself is also at issue, as it could be sustained only if it is 

proven beyond doubt that this is the property of the now bankruptcy debtor, 

the sale of which may be used to settle claims. Even in such circumstances, 

account should be taken of the Government’s pre-emption right within the 

meaning of Article 69 of the Law on Nature Protection, which is not in conflict 

with Article 77 of the Law on Bankruptcy (which provides for the cessation 

of previously acquired pre-emption rights once bankruptcy proceedings have 

34 Official Gazette of Montenegro 6/02, 1/06, 2/07 and 62/08

35 Official Gazette of Montenegro 1/11

36 Study on the protection of Ulcinj Salina (Opinion of the Commercial Court of Montenegro)

been initiated), given that the Decision declaring the Salina a protected area 

was rendered after the decision to open bankruptcy proceedings.

 In connection with the aforesaid, the decisions of the bankruptcy 

administrator to put up the property for sale are extremely controversial. 

This goes back to 2012, when sale was announced at an asking price of EUR 

257.8 million37, although there are no relevant ownership data for the said 

property. For this reason, in mid-April 2019, several NGOs – the Network 

for the Affirmation of the Non-Governmental Sector (MANS), Centre for the 

Protection and Research of Birds of Montenegro (CZIP), Dr Martin Schneider-

Jacoby Association (MSJA) and the Montenegrin Ecologists Society (CDE) filed 

a criminal complaint against bankruptcy administrator Žarko Ostojić, but 

also against the responsible persons of the Property Administration, the Real 

Estate Administration and the Protector of Property Interests of Montenegro 

for attempted abuse of office. For three years there has been no answer as to 

the status of the complaint, whether anyone was questioned and whether an 

investigation has been launched.38 In May of the same year, MANS submitted 

a supplement to the criminal complaint, by which they also filed charges 

against the President of the Commercial Court of Montenegro, who found – in 

response to the complaint against the actions by the bankruptcy administrator 

in respect of the sale of the property – that the administrator had acted and 

took actions in accordance with the Law on Insolvency of Companies, and that 

there were no grounds for filing a criminal complaint.

3.5. Key steps towards improving the ecological state of the 
Salina and a proposal for effective measures 

 The shutdown of operations and the failure to maintain the deteriorating 

infrastructure have made it impossible to have proper water management in 

the saltern, which in turn has a negative effect on the ecosystem39.

 Looking at the list of activities laid down in the Action Plan40, the 

shortest recommendation to be given in the conclusion of this document 

37 Case study: the collapse of Bajo Sekulić Salina due to the interests of local tycoons 

38 Protection of the Salina and attempted sale of state property

39 Protection of the Salina and attempted sale of state property

40 Draft Action Plan for meeting the closing benchmarks in Chapter 27 
 – Environment and Climate Change 
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could be: adopt the plan and implement the activities in line with the same 

plan, with strict compliance with the specified time limits.

 However, drawing on the years-long monitoring of the path to formal 

protection of space at the national level, the planned activities and specified 

time limits must be approached with caution.

 A definitive clarification of property relations in accordance with the 

powers of state authorities should be one of the first steps, as it would provide 

absolute assurances to the future managing authority.

 In order to conserve the Salina area – i.e. prevent further degradation 

of the ecosystem (the ongoing ecological succession), the ideal model would 

involve urgent commencement of salt production. The study on the protection 

of the area identifies several management models that include salt production 

as being complementary to biodiversity protection. Calculations have been 

offered for the production of salt for both industrial and consumption 

purposes, as well as for the production of high quality salt in a limited area. The 

no-production option requires maintaining the water regime in an identical 

way as if the production process was in place, with a demonstration area for salt 

harvesting as part of the tourist offer.

 A significant step towards improving environmental conditions is the 

reparation and maintenance of the embankments, as foreseen by the Action 

Plan, as well as the installation of artificial nesting platforms.

 In addition, the temporary managing authority should show more 

sensitivity towards physical protection of the area, in accordance with 

the restrictions laid down in the Decision declaring the area a nature park, 

particularly in respect of the movement of visitors through zones and especially 

in respect of the still ongoing problem of poaching.

IV IV Recommendations

4.1. To the Government of Montenegro 

 With a view to establishing and ensuring successful functioning of 

a permanent managing authority as soon as possible, it is necessary for the 

Government to request the Council for Privatization and Capital Projects to 

adopt the aforementioned opinion that shareholders and the Commercial 
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Court have been waiting for since 2011 and 2013 respectively. It should be 

noted that this body is by law41 accountable to the Government and that the 

Government is responsible for appointing the president, deputy president, 

members and secretary of this body, and especially that the Council is chaired 

by the current Prime Minister.

 In addition, it is recommended that the Government should adopt 

the Action Plan which has been developed and monitor its implementation in 

accordance with its powers, while providing the necessary support, especially 

to the local government.

4.2. For the local government

 The obvious efforts from the Municipality of Ulcinj, which resulted 

in the Decision declaring the Salina a nature park, are only the beginning of 

the road towards maintaining and improving the environmental conditions at 

Ulcinj Salina. It was evident that the Municipality intended to implement the 

commitments arising from this decision in full.42  However, it was still decided 

to extend the temporary administration of the Salina by the temporary 

manager even though the deadline for the said decision expired. 

 It is recommended that the Municipality of Ulcinj set up a governing 

body as soon as possible and adopt a management plan. The public consultation 

has ended (the deadline for submitting comments expired in July 2020), but 

there is no further information regarding the adoption of the plan.

4.3. To the European Commission 

 With gratitude for the activities undertaken so far, it is proposed that 

the European Commission continue with targeted actions directed at decision-

makers, but also continue to provide support to the local government and the 

future managing authority in respect of efficient management of the Salina.

41 Official Gazette of Montenegro.23/96, 6/99,59/00,42/04

42 https://www.vijesti.me/vijesti/drustvo/435419/opstina-ulcinj-spremna-za-solanu-parkovi-
bi-novi-zakup
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