Chapter 2

Shaping Social Policies in the Western
Balkans: Legal and Institutional Changes
in the Context of Globalisation

and Post-socialist Transformation

Marija Babovi¢ and Danilo Vukovié

1 Introduction

The scope of analysis in this chapter encompasses the reform processes in the field
of social policy in the Western Balkans. Social policy is a public policy area, which
defines and establishes the conditions under which individuals and groups gain
access to different social subsystems and resources, and thus are protected from
risks arising from the inability to access these. This means that social policy is actu-
ally a set of policies that define and shape the key conditions under which social
integration is being achieved.!

Western Balkan countries have been exposed to more than two decades of change
associated with the constitution of states, post-socialist transformation and globali-
sation. Their common socialist and state legacy was marked by a distinctive blending
of economic and social policy. The absence of pluralism of economic and political
power and the fact that the political nomenclature was the only active social subject
(as other social groups were not able to form relatively stable class associations
Lazi¢ 2000, 27) have led to social policy that is based less on social rights and more
on the care of a political state for its subjects (Petrovi¢ 2004, 67). The state had

' As Lewis noted, the term ‘social policy’ is sometimes used in the narrow sense to refer to a cluster
of government policies designed to promote social objectives. This meaning is usually understood
as policies intended to improve social well-being or the welfare of citizens and is often treated as
equivalent to talking about ‘welfare states’. On the other hand, more broadly, social policy is the
interface between forms of integration and belonging and the administrative or organisational
mechanisms devised for the delivery of welfare services and benefits (Lewis 2000, 4-5).
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the most important role in providing social security; many risks were socialised,
while employment had a special role in the socialist social policy systems. The
working place served a twofold function: as an economic unit, it had the function of
employment and value production; but as a social protection unit, it had the function
of (re) distribution of social resources. Disintegration of the single state, transforma-
tion from socialism to capitalism, as well as globalisation processes that have
universally limited sovereign power of national governments to shape public policy
are the context for social policy reform processes in the Western Balkans.

Precisely because of the importance of these policies in terms of social disinte-
gration and transformation, it is important to examine under what conditions, by
which actors, how and with what consequences these policies have been shaped.
Certainly, this is not the first time that social policies in this part of Europe are being
scrutinised, as evidenced by numerous studies (Deacon and Stubbs 2007; Stubbs
2009; Stambolieva and Dehnert 2011). Taking into account the findings of previous
studies, the task of this paper is to specifically highlight social relations between
stakeholders in shaping these policies, and to observe the extent to which these
processes have incorporated or excluded certain social interest groups and how this
is reflected in the key aspects of social policy.

Analysing social policies in the context of social transformation in the Western
Balkans is too broad a subject for the scope of a single chapter, and this publication
as a whole is strongly focused on economic policies. For these reasons, our analysis
will be limited to the following: (1) the coverage of only a few key sectors or types
of social policies, and (2) key indicators of their main features and types of changes.

In this paper, we will conceptualise social policy as previously done by Deacon
and Stubbs ‘as both real, having concrete impacts on the well-being of people, and
epiphenomena with a logic derived from the interests of those engaged in the
process’ (2007, 2). However, our analysis will be limited to three areas of social
policies—higher education,”> employment and social protection policies. There are
several reasons for this selection. In modern societies, economic participation is one
of the central channels through which individuals integrate into society and achieve
their socioeconomic status. Education and employment policies determine opportu-
nities for economic participation of individuals and social groups, while social pro-
tection policies define requirements for protection against social risks, primarily
those associated with the termination of or inability for economic participation.

The main objectives of the analysis are as follows: (a) to determine key content
changes in the selected social policies in relation to the period of socialism, and to
identify the trends of social changes based and reflected in such policy contents; (b)
to identify key actors that shaped the given policies and, by defining their content,
defined new terms of social inclusion and integration; (c) to describe the processes
through which these policies are shaped, or rather to review the configurations of
interests, their interrelationships and the actions of stakeholders, which led to the
given outcomes in policy formulation. Such analysis will provide answers to certain

2Higher education policies have been selected because paradigmatic changes (privatisation, mar-
ketization, international integration, ideological justification of the education process) are the most
visible in this area.
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crucial questions: (1) Which social groups had access to the policy-defining
processes, and (2) Which social groups have been ensured a better position in the
social structure as a result of the new social policies. Therefore, analysis of the policy-
shaping processes serves as a tool to understand important aspects of the deeper
changes in the social structure.

The analysis is conducted on two levels. The first covers the Western Balkans
with the exception of Albania (that is, Serbia, Croatia, Bosnia and Herzegovina,
Montenegro and Macedonia). At this level, a comparative analysis on the ‘sample’
of social policies will inevitably be more general, with the aim to identify key directions
for changes in policies and to pinpoint the most important stakeholders who have
shaped these policies. The second level of analysis is a case study of Serbia in
which, policy-making processes in higher education are analysed in more detail.?

The analyses carried out on two levels used different methodologies. At a com-
parative, regional level, the research was limited to secondary sources, which
includes various studies, official documents and official statistics data. The analysis
of social policies in Serbia also relies on an analysis of the content of key legislation
and strategies to identify the content of policies. For the study of actors and pro-
cesses, the analysis is based on the original research conducted by combining posi-
tional and reputational research methods to determine interrelations between actors
and their relative influence on the policy outputs.*

The presentation will follow the same logic of the analytical framework: the first
section will lay out a regional comparative analysis, whereas the second will focus
more deeply on the processes of shaping select policies in Serbia.

2 Designing Social Policies in the Western Balkans

Within this section alone, it is not possible to point out a variety of complex and
long-term structural and institutional legacies that marked the territory of the former
Yugoslavia, and which still influence the configuration of social interests and the
shaping of social policies. Several key determining factors, however, will be men-
tioned. It has already been pointed out in the introductory part that young states in
this region have a common socialist legacy rooted in a distinctive merger of eco-
nomic and social policies, a strong role of the state, an institutional basis of the social
protection system, which is referred to as Bismarckian (Deacon et al. 2007; Vukovi¢
2010) and distinctive forms of articulation of group interests through a system of
self-government (with its own manifest and latent forms of alignment of interests and
decision making) (Bol¢i¢ 2003). Nevertheless, that legacy does not stop at a common
socialist past. The collapse of socialism and subsequent period of blocked and

3 A wider and more detailed analysis of policy networks and social interests underlying changes in
the employment, higher education and social protection analysis is the subject of a separate study
(Vukovi¢ and Babovi¢ 2013), and we shall refer to these findings throughout this article.

“These methods will be further explained in another section.
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delayed transformation in certain places® have been marked by conflicts in which
state-building interests and the war were used as a cover for distribution of social
wealth, and the construction of capitalism was pushed to the margins (Lazi¢ 2011).
Delayed transition to capitalism was obstructed by devastated institutions, destroyed
or usurped economic wealth and permanent conflicts between political elites and
social groups that have found themselves in positions of winners and losers of the
transition (Bol¢i¢ 1997; Lazi¢ 1995, 2000). Countries that started the transition to
capitalism earlier and more mindfully have, after the initial economic downturn, also
experienced a period of upswing. Unlike them, the countries of former Yugoslavia
(except Slovenia) have failed to achieve long-term and stable economic development
and to ensure that gains are allocated to many social groups, including those who are
extremely marginalised (unskilled and factory workers, the elderly, people with dis-
abilities, rural residents and others) (Lazi¢ 2011; Mili¢ 2002). The latest crisis of
capitalism in the North-western hemisphere has also contributed to problems of
transformation of these societies. Finally, inclusion into the global integration pro-
cesses and EU accession rendered the fragile sovereignty of young countries even
more so given the continuous conditioning of direction and character of changes
imposed by international organisations and actors.®

Therefore, important determinants in the shaping and implementing of social
policies in the countries of former Yugoslavia are as follows: (1) the above-
mentioned institutional, Bismarckian legacy in which social rights are tightly
linked to position in the sphere of labour; (2) weak state sovereignty, undermined
from within by political and ethnic conflicts, and externally by international stake-
holders who place conditions on financial assistance (such as the World Bank and
IMF) or on joining the EU; (3) pressures of neoliberal interventions by interna-
tional and some domestic actors; and (4) pressure by ‘losers of transition’” to
reverse the erosion of protection they once enjoyed. These countries have experi-
enced multiple social disintegration: simultaneous disintegration of the state; conflicts
between members of different ethnic and political groups; and collapse of social-
ist-era institutions followed by the delayed, slow and inconsistent development of
new institutions that are agents of social integration. Under these conditions, shap-
ing of social policy is extremely important for redefining of principles of social
integration and transformation of social relations between groups and classes in the
new societies of the Western Balkans.

Various insights into the changing social policies in the region (Deacon et al.
2007; Vukovié¢ 2010; Stambolieva and Dehnert 2011; Babovié¢ 2010) indicate that
they assume a hybrid form whose modalities vary between a somewhat specific

>The notion ‘blocked transformation’ is used primarily to describe the situation in Serbian society
during the 1990s when political elite sought to block change towards a market economy and politi-
cal pluralism (Lazi¢ 1995, 2000; Bol¢i¢ 1997).

®More on globalization aspects and trends in social policy and role of international actors in
Deacon 2007.

"These are mainly classes of workers, primarily in the industrial sector but also in increasingly
extensive service sector, as well as small farmers (Lazi¢ and Cveji¢ 2004; Babovi¢ 2009).
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constellation of interests and the above-mentioned determining factors. We will first
focus on the characteristics of the reforms, or rather on the content of social policies
in higher education, employment and social protection to identify the choices made
in the shaping of these policies, as well as some of their most striking effects in
social reality. We will then try to identify actors whose interests have had a decisive
influence on shaping these policies and thus on the living conditions of different
social groups. It is important to note that any attempt at systematic comparison in
this region faces a serious problem of inconsistent data, which significantly limits
the reach of such attempts.

3 Features of Social Policies Reform

A fundamental, paradigmatic shift in social policies of the Western Balkans can
be observed in the transfer of responsibility for the provision of social security
from the state to individuals, families and social groups. Therefore, the analysis
of reforms in social policy raises questions about how and to what extent the state
regulates the social security of citizens. Whether it does this indirectly through
the creation of regulatory, economic and institutional conditions of protection, or
directly through immediate provision of care in different spheres of social life,
and the extent to which it does this. Or should we start at the other end and deter-
mine the extent to which responsibility for social security is transferred to an
individual, who is expected to be extremely proactive and resourceful in key
aspects of social participation, while the state acts as a background actor to define
requirements, and intervenes only when individuals fail to ‘take care of them-
selves on their own’. Within the same framework there is also the issue of social
security costs—whether those costs are largely borne by the state or by an indi-
vidual, and to what extent?

Starting from these basic issues, social policy reforms can be viewed through the
following key dimensions: privatisation and marketization® in ensuring social inclu-
sion and safety in different areas, individualisation of responsibility and activation
of an individual in a given system of social inclusion and social protection. All these
dimensions are associated with the general process of commodification that links
social security of individuals and groups more tightly to the market. Our compara-
tive analysis seeks to determine to what extent and in what forms these processes
work in the Western Balkans, highlighting for similarities and differences. Attention
will be paid first to higher education policies, then employment and finally, social
protection policies.

$The two dimensions should be distinguished because while in the case of privatisation the private
sector appears as a provider of services related to social inclusion and social protection, in the case
of marketization, the state or the public sector can also occur as an actor offering the service under
market conditions.
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3.1 Higher Education Policies

Reforms in higher education are characterised by three key directions of change:
privatisation, marketization and Bolognisation. The first is reflected in the fact that
the offer of higher education is being privatised. In other words, in addition to state
institutions of higher education, private ones also appear. These institutions offer
programmes that are often better suited to market needs, in conditions when state
universities are slow to adapt to the market system. At the same time, they represent
an important area for economic positioning of the upper-middle class or, rather, those
expert groups in the middle class who base their social status on academic careers.

Although the state still retains a dominant role in the field of higher education,
there is a trend towards an increasing share among students in private higher educa-
tion institutions everywhere. In most observed countries, the proportion of students
at private faculties is about one-fifth, with Croatia varying considerably from this
average, Serbia’ digressing from it in recent years, while the two entities in Bosnia and
Herzegovina manifest large differences. Namely, about 22 % of students'® in the
academic year 2009/2010 attended private faculties in Bosnia and Herzegovina,
although the differences between entities are major—in the Republic of Srpska this
share was 31 % and in the Federation of Bosnia and Herzegovina only 9 % (RSIS
2011; FMON 2010). In Croatia, private higher education institutions make up 24 %
of all such institutions,!! whilst only 6 % of students attend these institutions. As
many as half of the faculties in Macedonia are private,'? but still only a minority of
students—21 %—attend these faculties. In Montenegro, the share of students
attending private faculties is also around 20 %'* (MPS 2011), while the share in
Serbia amounted to 17.4 % in 2009/2010.

Another important reform direction is reflected in the broader process of mar-
ketization of higher education. Besides privatisation this also includes the trend
towards commercial offers of services by public higher education institutions,
which at the same time provide free or state-funded education services for some
students. In some countries this marketization causes conflicts between users/clients
or students on the one hand, and providers of services and their founders—the
state—on the other.'*

°All data on the number of students and higher education institutions were obtained by analysing
websites of ministries of education, state institutes of statistics and related publications.

Tn Bosnia and Herzegovina there are 22 universities with 147 faculties and 10 academies, to
which 4 religious faculties should be added.

"'Namely, Croatia has 10 universities, 7 of which are public and 3 private; 15 polytechnics, includ-
ing 3 private ones and 27 colleges, of which 24 are private.

12 According to the Ministry of Education and Science, Macedonia has 5 state and 9 private univer-
sities with a total of 134 faculties.

131n this country there is one state and two private universities, as well as seven independent private
faculties (MPS 2011).

'“In the last 3 years several student protests took place in Serbia and Croatia. Their main demands
were for reduced tuition rates and changes in the rules of studying, which would be more in tune
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The share of GDP spending on higher education in Croatia was 0.87 % in 2004,
while 0.90 % of GDP has been allocated in Serbia and 1.10 % in Montenegro
(Vukasovi¢ 2009). As we have seen, in recent years there has been an increasing
share of students at private higher education institutions, and a significant number
of self-financing students at state universities (57 % of all students in Serbia).
Tuition fees for self-financing students at state universities in Belgrade range from
EUR 560 to 2,500; this amount also includes costs of administrative fees and
textbooks. At private faculties in Belgrade, 1 year of study costs between EUR
1,500 and 3,500. At the same time, the average take-home salary in Serbia is EUR
350. In these circumstances,” education becomes less accessible to the lower socio-
economic classes and exacerbates inequality in education (Baucal and Pavlovi¢
Babic¢ 2009; Farnell and Kovac 2010; Milic¢evi¢ and Danijela 2009).

The third key direction of reform of the higher education system is the alignment
with the principles defined by the Bologna Declaration to enable increased
efficiency,'® harmonisation with European standards, better links with labour market
needs, and stronger scientific and technological basis for broader development
processes with the inclusion of students as partners in the educational process.
These reform directions actually achieve two key effects: (1) the educational process
and qualifications across Europe become more uniform and allow for quick conversion
in conditions of increased mobility on the labour markets; and (2) knowledge and
skills are shaped with a more direct connection to economic structures and develop-
ment processes manifested through continuous changes to increasingly more vola-
tile, unstable and flexible labour markets.

Bolognisation has taken a dual form. On the one hand, private higher education
institutions have swiftly adapted to the new principle. They often provide an easy
entry to the market, emphasising modern education profiles as well as those not
requiring high investments in teaching facilities, research and development (hence,
there is an underrepresentation of engineering, biotechnology and similar profiles at
private higher education institutions). They have low requirements for students, and
at the same time invest insufficiently in research and underperform in the various
rankings when compared to public universities.!” On the other hand, public higher
education institutions have formally complied with the Bologna requirements, but a

with the needs of students. These protests were often contradictory, because on the one hand, they
opposed the marketization of education, and on the other, public high schools were asked to
accommodate the needs of clients and the needs of the market and to respond to the challenges and
competition from private universities and colleges by introducing more exam terms and reducing
necessary conditions for entry.

131t should be noted that we did not take into account the inadequate system of scholarships and
student housing, which is not developing quickly enough to keep up with the growth and massifica-
tion of university education and associated living expenses beyond tuition fees.

1%Tn terms of faster passing through the system, higher percentage of successful completion of
studies, and fewer dropouts.

17For example, at the Ranking Web of Universities, Belgrade University is ranked as 548th in the
world, while the best ranking private university is Singidunum University with rank 5,371 (http://
www.webometrics.info/en/Europe/Serbia). Similarly, Belgrade University is the only Serbian
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large portion of curricula and teaching and examination practice has remained
constant. Although the teaching staff is slowly changing, the system in general is
still governed by senior academics whose professional socialisation took place
during the socialist era. Finally, adjustment to market demands (for example, adjust-
ments in curricula) is taking place with mixed results (cf. USPRS 2010; Brankovi¢
and Sabi¢ 2011; Popovi¢ and Pori¢ 2011; Uzelac 2009; World Bank 2008).

There is little research on the quality of higher educational programmes, and
none that provides comparative insights. Rare studies indicate that, especially in the
early years of privatisation of higher education before the system of accreditation
was put in place, the quality of higher education was problematic. According to
some analyses from 2001, three polytechnic schools in Croatia did not employ a
single person. During this period, 91 lecturers (of whom only 25 had the rank of
university teachers and were mainly outsourced from the universities) worked with
almost 20,000 students. Due to low costs, high share of self-financing students and
short courses, higher education has proved to be a very profitable business (PolSek
2004, 288-89).

Analyses show that the educational process is characterised by obsolete teaching
methodologies and testing that assesses rote learning and factual recall. The quality
of teaching is also affected by the fact that universities are decentralised, so it is
difficult to establish multidisciplinary studies and governance structures that promote
quality (World Bank 2008, 12). Concerns about the quality of teaching are related
to both the public and private faculties. Western Balkan countries have introduced
external systems of quality assurance and accreditation of institutions. However,
transparency and accountability of this process is questionable because the system
of control of public institutions is underdeveloped, and there is a considerable over-
lap between the university and the political elite.

3.2 Employment Policies

Employment policies cannot be effectively analysed in isolation from certain eco-
nomic policies (such as policies relating to privatisation and taxation), or from
labour policies. Since such comprehensive insights cannot be provided here, several
key factors should be borne in mind when examining employment policies.
Privatisation policies represent a broader set of policies, which encompass (1) regu-
lations and requirements concerning the sale of state and former socially owned
enterprises; and (2) shaping of conditions for private sector development (for exam-
ple, through the establishment and development of small and medium enterprises
and entrepreneurs). These policies create conditions under which resources required
to initiate and carry out an economic activity (ownership of means of production)
are distributed, define the responsibilities of owners of private enterprises, and

higher education institution ranked in the so-called Shanghai list (http://www.shanghairanking.
com/ARWU2012.html).


http://www.shanghairanking.com/ARWU2012.html
http://www.shanghairanking.com/ARWU2012.html

2 Shaping Social Policies in the Western Balkans: Legal and Institutional Changes... 25

foster or hinder development of the private business sector. The outcome of these
policies partly affect the manner of restructuring of the labour market, and further-
more whether the public sector will retain a significant role in employment, and thus
in the social integration of employees in this segment of the labour market. The policies
also affect the conditions under which business is developed and jobs generated or
labour supply created. Taxation policies define the layout of burden on the various
economic actors and have a stimulating or inhibiting effect on the development and
representation of different employment arrangements, especially the so-called flex-
ible forms (part-time employment, freelance work, part-time engagement and ‘job
sharing’). It is important to keep labour policies in mind, because employment
processes are affected by conditions related to workplace safety and sustainability,
durability and quality of employment.

The effects of these policies, but also deeper and long-lasting economic and
social processes in the Western Balkans have generated the following trends (with
some differences and specifics): (1) privatisation was marked by misuse and often
irresponsible transfer of public resources into private hands, with short-term profit
interests and sometimes without any real and consistent intention to invest and
regenerate, transform and develop privatised companies (Pavlovi¢ 2006; Vukovic
2005; Arandarenko 2010; Vukovi¢ 2011); (2) the state still remains an important
employer, and employment in the public sector is significantly maintained'®; and
(3) whereas the government reduced the level of protection of workers," particu-
larly in the private sector, ineffective enforcement of laws and policies enabled
informalization of the labour market and the existence of a large share of informal
employment® and a grey economy. The system of taxes and contributions has often
burdened the middle classes in particular (Arandarenko 2010), and has limited the
development of flexible forms of employment.?' In addition, labour markets in the
region are highly segmented, whilst the position of employees in the public sector
and white-collar occupations on average is significantly better than that of workers
in the private sector (especially in SMEs) (Nesti¢ and Rasi¢ Bakari¢ 2010, 3).

In certain circumstances, employment policy should not be viewed as crucial in
defining the odds of social groups’ involvement in the labour market. It should be
seen as a means that was, in the circumstances, doomed to have a very limited utility.

18 Share of employment in the public sector is above the EU average, ranging up to 31 % in Serbia
(in relation to all, including informal employment), 35 % in Croatia and 42 % in Montenegro
(Monstat 2012; Bejakovi¢ et al. 2010).

“Measured by the OECD’s index of EPL (employment protection legislation), countries in the
region still have greater protection than the EU average (2.1 for EU-10 and 2.4 for EU-15), with
maximum values in Macedonia (3. 2), Croatia (2.7), Bosnia and Herzegovina (2.6), and lowest in
Montenegro (2.2), which until 2008 had the highest value according to this indicator of the protec-
tion of employees in the region (4.1) (ILO 2009a, 53-55).

20Tn 2011 this share amounted to 19 % in Serbia (RZS, ARS 2011), while it is estimated at 22.6 %
in Montenegro (ISSP, ZZ 2007).

21 Share of part-time employment is extremely low in the region and amounts to 4.6 % of total
employment in Montenegro (Monstat 2012), 10.3 % in Bosnia and Herzegovina (ASBH 2011),
8.6 % in Serbia (SORS 2011), 9.9 % in Croatia (CBS 2010).
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Table 2.1 Employment and Employment Unemployment
unemployment rates for the rates (%) rates (%)

population of working age

(15-64) in 2011 Bosnia an.d 38.7 28.0
Herzegovina
Macedonia 43.5 31.9
Serbia 45.4 23.6
Montenegro 45.9 19.9
Croatia 51.5 14.3

Sources: Data from the Labour Force Surveys of the
National Statistics Agencies

Shaping employment policies on the principles of activation, appropriate for
modern employment policies in the EU and other developed countries, could not be
effective, as serious problems occurred in the area of labour demand. The evidence
of these problems can be found in extremely low employment rates and high
unemployment rates in the region (Table 2.1).

According to available information, employment policies, which also include
unemployment insurance, are poorly developed both in passive and active mea-
sures. Throughout the region there is relatively little unemployment benefit cover-
age for the unemployed, and the benefits that exist are low compared to average
wages. In this aspect, however, significant differences are manifested; for example,
the passive measures in Croatia cover 26.2 % of the unemployed (Bejakovic¢ 2011;
Bejakovi¢ et al. 2010; World Bank 2010), while the coverage in Serbia is 11 %
(World Bank 2006, 83), and 9 % in Montenegro (Krsmanovi¢ and Walewski 2006).
The amount of compensation is defined at different levels. Hence in Montenegro,
for example, it amounts to 40 % of the minimum wage defined by the general
collective agreement (Ibid.), and in Bosnia and Herzegovina it is 40 % of the
average wage (ARZ 2011, 35; DEP 2011, 26).

Increased importance is given to active labour market measures, but their cover-
age is still low. Thus, these measures include only 2.5 % of the unemployed in
Croatia (Bejakovi¢ 2011; World Bank 2010). Funds allocated for active measures
are relatively modest (0.07 % of GDP in Croatia, 0.11 % in Bosnia and Herzegovina,?
0.19 % in Macedonia,” and 0.10 % in Serbia®*), which is lower than in some coun-
tries of Central and Eastern Europe (CEE) such as Czech Republic (0.31 % of GDP
allocated for this purpose) and Slovenia (0.89 % of GDP) (World Bank 2010).
Institutional capacities to implement these measures in individual countries are
weak, and evaluation of their effects almost completely absent. Some authors
observed that active measures often target more employable categories as in Bosnia
with young people with higher qualifications (DEP 2011, 26) or some of the Serbian
programmes (for example, First Chance, an active labour market programme)

2MCP (2010, 26).
2Uzunov (2011, 125).
2 Arandarenko and Krsti¢ (2008).
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(Babovi¢ 2011). It is evident that the primary function of employment services is to
register the unemployed and determine their rights to unemployment benefits and
health insurance; however, provision of services such as vocational guidance, coun-
selling, implementation of active measures is underdeveloped (MCP 2010, 26).

In most countries in the region, privatisation of employment mediation has not
taken significant effect. Private employment agencies are registered, but rare
estimates indicate that they do not play a large part in the recruitment process.
However, it is assessed that the entry of private agents for employment mediation
would contribute more to improvement of state institutions responsible for employ-
ment, as is the case in Croatia (Baturina et al. 2011, 21).

Formally, employment policies in the region were adapted to global trends in
terms of increased emphasis on active labour market programmes and activation
measures. In reality, these programmes have small budgets, are often inadequately
targeted and have low impact (among other problems, due to low demand for
labour). Unemployment benefits often do not represent an efficient mechanism for
support because of the large share of long-term unemployment. Finally, there is a
large share of grey economy and informal employment, which further decreases the
impact of employment policies.

3.3 Social Protection Policies

Changes in the social protection policies will be registered here in the key aspects
of the following three components: pension and disability insurance, social assis-
tance to socially vulnerable groups and social welfare services.

In terms of pension policies, paradigmatic and parameter changes are taking
place in the region. In the first group, two trends can be roughly identified: in
Croatia, Macedonia and Montenegro, under the strong influence of the World Bank,
three-tier pension systems have been introduced, which include compulsory pension
insurance based on intergenerational solidarity (first pillar), mandatory pension
insurance based on individual capitalised savings (second pillar), and voluntary
insurance based on individual capitalised savings (third pillar). In Bosnia and
Herzegovina and Serbia, these systems have not been introduced; thus the basic
system is the successor of the former Yugoslav pay-as-you-go system based on the
logic of intergenerational solidarity. Within the second category of changes, there is
a noticeable increase in the retirement age and reduction of replacement rates,
restructuring of funds and the like. Despite reforms, the pension funds still face
an imbalance and deficit covered from the budget (ILO 2009b; Uzunov 2011;
Guardiancich 2011; Matkovié¢ 2009).

Some forms of social protection safety schemes have appeared everywhere,
often with local variations in the amounts allocated and variable conditions of
eligibility for assistance (Deacon et al. 2007). All systems of social protection
are strongly influenced by the institutional framework of the former common
state. In the social protection system (which includes material benefits and social
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services), the most important role is played by the centres for social work (CSW)
as decentralized units of the ministry responsible for social affairs. CSWs admin-
ister social security benefits including social assistance and assistance for per-
sons with disabilities, war veterans and the like. In all observed countries, social
assistance is relatively low. In Croatia, for example, it is EUR 68 for the first
adult (Bejakovi¢ 2011, 82); the conditions for receiving aid are strict (tests of
behaviour and property); the targeting is good, but the coverage is low? as is
total expenditure for social welfare.?® These countries face problems such as lim-
ited coverage for vulnerable groups,” high-level expenditures for war veterans
and other such politically motivated expenditures.

Social services are provided through a network of CSWs and accommodation
facilities for users (residential institutions). Due to growing poverty and humanitarian
problems caused by wars, ethnic conflicts and massive displacement of populations,
centres for social work have prioritised the administration of financial support (also
humanitarian aid in earlier periods). In such circumstances, insufficient resources
could be devoted to counselling work and the development and implementation of
social work services in the community. The main tendency in social services is a
shift away from institutional care towards other forms of community support,
including foster care and community-based welfare services. Another common
feature of the whole region is the diversification of service providers and the intro-
duction of private, non-profit sector, in particular. There are strong indications that
the system still relies on the public sector (Papic¢ et al. 2012), although many local
and international actors have worked to develop alternative models for nearly two
decades. One characteristic of social policies in the region is redefining social pol-
icy issues away from traditional sectoral policies and clear political choices within
them towards policies that are more responsive to social problems of women, the
elderly and young people (Deacon et al. 2007).

3.4 Social Policy in the Region: Common Trends

In all three areas of social policy, a relatively pronounced trend towards privatisa-
tion is observed. However, the state still remains the dominant service provider.
In higher education, there are a growing number of private higher education
schools, but only a minority of the student population attends them. Private
agents appear on the labour market, but their role remains marginal. Social

3 For example, only one-fifth of the poorest 15 % of Montenegro’s population receives social
assistance, which is still higher than in Serbia (7 %) and in Bosnia and Herzegovina (5 %)
(Gotcheva and Strokova 2010).

26 Allocations for social welfare range from 0.17 % of GDP in Serbia to, for example, 0.5 % of GDP
in Montenegro, which is still less than 0.7 % in Slovenia (Gotcheva and Strokova 2010).

*"For example, in Macedonia over 80 % of the unemployed are not covered by any social protection
scheme (Uzunov 2011, 131).
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protection services are offered by an increasing number of private for-profit or
non-profit organisations, but social work centres and residential institutions in
most countries are still the dominant network, and significant investments are
being made to modernise and empower them.

Marketization is evident in higher education, where in addition to private univer-
sities, faculties and colleges, state universities are also providers of services at
market prices. Marketization is also manifested through reforms of the pension
systems in which a second and third pillar are introduced. However, marketization
is reflected in the stronger binding of the results of these services to market needs—
education is tailored more to the needs of the labour market; measures of employ-
ment and unemployment insurance are also designed to protect the unemployed as
soon as possible and to equip them for successful re-employment. By the same
logic, material social assistance is conditioned and restricted so individuals and
families invest more effort to take care of their own viability in the market.

Although responsibility for social security is generally transferred to individuals,
the state is not consistently in retreat, but remains sensitive to the influences and
demands of specific social groups and coalitions. That last observation leads us to
the next question: Who are the actors that have shaped the direction of changes in
social policies?

4 Actors of Social Policies Reform

Identifying actors who have influenced the shaping of social policies in the described
directions may not be detailed at this point because insights rely on available analy-
sis and observations rather than on original research. Only in the latter part of this
chapter will such analysis be conducted, and that only for a single country—Serbia.
Therefore, here we will roughly assess the extent to which different actors played a
role in shaping social policies.

The roles that states play as key actors and agents of reform differ throughout
the region by type, capacity, nature and size of public administration. The role of
states should be viewed in the context of political and social networks of key
actors involved in social policy reform, who have been influential to a lesser or
larger extent. We will briefly review the different roles of state and local actors in
social policy reforms.

In Bosnia and Herzegovina, the state is weak at the central level; key social pol-
icy functions take place at lower levels of government. However, the state manifests
itself in different ways at the two entity levels. In the Republic of Srpska, it is a
centralised state within a state, ethnically homogeneous, with no major obstacles in
the articulation and aggregation of interests, which significantly facilitates political
decision making. In the Federation of Bosnia and Herzegovina, the situation is quite
different because this entity is composed of ten cantons that are ethnically divided or
mixed and have significant competences in shaping social policies. This leads to a
diversity of social policies and even in social aspects of living between two neighbouring
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cantons. The Federation of Bosnia and Herzegovina has little means to influence
these policies or to monitor their implementation (Maglajli¢ and Rasidagi¢ 2011).
Some authors suggest that one of the fundamental problems of social policy reform
in Bosnia and Herzegovina is that the political scene, and even the state itself, is
dominated by nationalist political parties that favour the interests of the ethnic group
constituting their electorate in a way that ensures the survival of the elites in power.
Due to this fragmentation, it is said that in Bosnia and Herzegovina there is not one,
but rather 12 social policy systems (10 cantonal, 1 for the Republic of Srpska and 1
for the Brcko District), which makes the system significantly more expensive,
reduces efficiency and leads to selective outcomes as the system offers better pro-
tection to groups that support the ruling political elites (Keil 2011).

In its state-building processes, Croatia, like Serbia, overthrew an authoritarian
political regime and underwent democratisation processes. However, these political
changes have not led to radical transformations in social policies but rather, imple-
mented in a partial manner. Some authors suggest that the main reason for this is a
political intention to retain the support of voters, which acts as a limiting factor for
any future government. Thus far, every change in the shape or size of social protec-
tion has caused dissatisfaction among certain social groups. Political actors who
were directly or indirectly involved in the processes of restructuring the social sector
tended to have similar attitudes towards social security. In a way, the differences
between political parties have disappeared in the field of social security. In addition,
social policy reforms have been carried out primarily under pressure from the elites
or under the influence of the World Bank and IMF, and later the EU (Vidovi¢ and
Paukovié 2011; Deacon and Stubbs 2007).

Macedonia has weak state institutions, a highly centralised government with
poorly developed democratic principles, and a widespread system of patronage used
for electoral purposes, including the distribution of key resources and positions to
loyal actors. Additionally, underdeveloped civil society and a critical public have
also shaped the conditions of social policy reform. Under conditions of widespread
poverty and economic underdevelopment, but also due to interethnic tensions,
social policy reform has been an extremely sensitive issue. In this context, interna-
tional organisations have played a particularly strong role, which will be discussed
later in more detail (Bornarova 2011).

Finally, the situation is only slightly different in Montenegro. Despite the
severe conflicts that are sometimes referred to as bifurcation to show the duality
of structure and policy in this country (undeveloped North versus developed
South, orientation towards independence versus orientation towards liaisons with
Serbia), political forces led by the Democratic Party of Socialists allowed for
long-term continuity of government (DZanki¢ 2011). The other actors were too
weak to influence social policies reforms. These reforms were, as in other countries
of the region, controversial, Thus social policies were not radically transformed as
new forms of social integration were still fragile, and political conflicts threatened
to escalate and jeopardise the continuity of government. Reforms have mainly
occurred under external pressure, first through the World Bank, and then under the
conditions of accession to the EU.
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Therefore, it is clear that in all countries of the region an important role in
social policy reforms has been played by the international community. However,
its role should not be viewed in isolation from the characteristics and the role of
the states themselves. The role of the international community was variable and
depended on the strength of the state and civil society in the region. Namely, where
the state was weaker and civil society more underdeveloped (as in Bosnia), inter-
national actors had a significantly greater impact (Deacon et al. 2007). Mapping
the impact of various international actors in different areas of social policy, the
authors observed that, generally speaking, the World Bank had the greatest influ-
ence everywhere, using loan conditionality or acting together with the IMF to
push for changes in the desired direction. The International Labour Organization
(ILO) had a weaker role, while other UN agencies—especially UNDP and
UNICEF—have been important actors, often intersecting with bilateral donors
(Ibid.). A great influence was exerted by bilateral organisations, primarily the
British DFID, which often acted in partnership with the World Bank. Scandinavian
organisations (especially from Sweden and Norway) also supported reform initia-
tives in social policy, as did the American USAID.

The European Union seems to have had a belated influence compared to other
leading actors. Hence it is observed that the EU came into countries of the region
with its demands, recommendations and funds, usually after the World Bank had
already defined the agenda of social policy reforms. In addition, the manner in
which the EU defines competences in the field of social policy—the absence of
strong prescription—has made the impact of the EU weaker. The authors observed
that the major impact of the EU is reflected in the transfer of discourse (if not imme-
diately the practice as well) of social inclusion (Ibid.). However, the development of
policies of social inclusion and social protection in the EU has progressed only after
the Lisbon Strategy was passed in 2000; hence its more intensive transfer to the
Western Balkans, which normally has a very slow accession to the EU (except
Croatia), occurred only at the end of the previous decade.

The preceding discussion of actors and their roles in the social policy reforms in
the region are just general observations. It is to be expected that in the context of
different policies and different time periods various processes occurred, marked by
a distinctive constellation of interests, liaising of or conflict between actors, and
negotiations and use of decisive power. It is these processes as they occurred in
Serbia that we will examine more closely.

5 Policy Actors and Policy Networks in Serbia: The Case
of Higher Education

The analytical framework for case studies of actors and social policy reform
processes in Serbia has been extended in several aspects: (1) (groups of) actors
involved (directly or indirectly) in key reforms in higher education are identified
in more detail; (2) types of connections formed in the given process are
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identified; (3) content of reform activities are more closely associated with
interests of actors involved in the policy-making process; and (4) resistance and
conflicts developed between various stakeholders are identified. Such an analy-
sis should clearly identify the connection between broader societal interests and
the process of shaping public policies and link social structure and the shaping
of social institutions.

The focus of the analysis will be on a single policy area—higher education.
A separate study is devoted to a more detailed analysis of three policy areas:
higher education, employment and social protection (Vukovi¢ and Babovic¢
2013). Here we will present a detailed analysis of higher education reforms
while referring to the broader study when appropriate. The content and the pro-
cess of reforms in these areas will be examined in terms of a key sector’s law
while the process of formulation of the public policy and articulation of social
interests was studied using the network analysis approach (Babovi¢ 2005). The
analysis was conducted using data obtained from research that combined two
methods of data collection: (1) an analysis of the content of the law,?® and (2)
positional and reputational methods®® of examining interrelations among actors
and their impact in the given process. In the first phase of the study, all catego-
ries of actors involved in the adoption of key legislation were identified, and
interviews were conducted with individuals representing the groups and institu-
tions in the process (a total of 12 interviews, of which 4 were in the field of
higher education). It is important to note that the interviews were conducted
only with local stakeholders, and that the role of foreign actors was recon-
structed based on the perceptions of respondents and the insight into other sec-
ondary sources (project documentation, related publications). In the following
passages we will briefly outline the context in which policy changes have been
designed, describe the content of the new policies and then inspect social inter-
est and groups that participated in the process of policy formulation.

21n addition to the key law, the content of relevant strategies has also been analysed to gain
broader insight into the content of changes.

2 Positional methods are applied to network analysis in a situation where the set of actors in the
network is known and when one needs to evaluate the shape and the strength of their relation-
ship, and identify the centrality of the position of individual actors (Burt 1982). Reputational
research methods are used to identify the relative influence and power of actors in a network,
or in any process, based on a subjective assessment of participants in a given network/process
on the relative power of other actors (Pfeffer and Salancik 1974). These methods have been
applied with several limitations: (1) the analysis included key but not every actor involved in
the process; (2) reputational methods are suitable for the highly politicised environment
because the perception of different actors on the amount of power and influence of others is
more unambiguous, since this power is more apparent, but these methods are more suitable for
testing of current relationships and processes and do not provide detailed and accurate insights
into the processes that occurred in the past.
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5.1 Context of Policy Changes

When reform of higher education was prepared (2001-2004), key challenges were
also identified: (1) to redefine and improve the institutional structure and manage-
ment of universities; and (2) to provide a satisfactory quality of teaching. Universities
were decentralised, and faculties had all the power to shape curricula and manage
policies of employment and enrolment. This resulted in the multiplication of human
and physical resources (teachers, administrative staff, libraries, laboratories) and
hindered the establishment of multidisciplinary studies. Academic programmes and
teaching methods were evaluated as obsolete and narrowly oriented, emphasising
theoretical rather than practically applicable knowledge, with demanding studies
that provided top-level students at the European average, but where intermediate-
level students lagged behind the European average (Turajli¢ et al. 2004, 53-57).
Two-thirds of the students were not completing studies in the pre-reform period.
Those who managed to finish them, studied on average two times longer than the
programme envisioned (Ibid., 51). Also, it was estimated that the educational sys-
tem did not provide the knowledge required by the market.*

The Law on Higher Education (adopted in 2005) legalised the operation of exist-
ing private higher education institutions and liberalised higher education.?! The
overflow of resources from the public to the private sector has been regulated, if not
stopped, with the system of accreditation in higher education. In school year
2011/2012, private universities or colleges in Serbia were attended by 17 % of all
students. However, the marketization of higher education is not reflected solely
through privatisation of the sector. At state faculties, there are two categories of
students: those who study at public expense and those who finance their studies.
Among the students of state faculties, 48 % belong to the latter category, while in
the overall student population in Serbia, a total of 57% pay for their education.*?

¥The reform of higher education abandoned the idea of schools and universities as places where,
in addition to preparation for work, socialisation of citizens in the spirit of democratic and civic
values is being carried out (Jordan 2006, 113) or the idea of the university as a place where national
identity was nurtured and developed (Turajli¢ et al. 2001, 7). The universities are expected to edu-
cate students for the market, to adapt to market needs and to include economics in their internal
functioning, and even financing.

31 At a time when the law was prepared (the period between 2003 and 2005), there were three pri-
vate universities in Serbia and a number of private faculties and colleges that were not a part of a
university. Nowadays, there are 7 state universities with 83 faculties and 10 private ones with 50
faculties (there are an additional 50 state colleges and 22 private colleges that do not operate within
a university).

32Qther elements of higher education also show the increasing burden of education on families and
individuals: (1) scholarships and loans from the national level are used by 13 % of students at state
universities, and (2) the network of dormitories is insufficient and unevenly developed. In Belgrade,
there is one place in dormitories for every seven students at state universities (no new dormitory
has been built since 1978), in Novi Sad, one for every 13 and in Ni§, one for every 20 students.
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As for the goals of legal and institutional reforms, a major point of conflict was
changing the management system of universities—that is, the issue of integration of
universities. This reform goal has not been achieved to this day. Faculties have
maintained the status of legal entities and are self-managing the process of teaching
(including quality control), enrolment and employment. Among national authorities
responsible for management of the entire system of higher education, they have a
majority of votes.*

5.2 Actors, Networks and Outcomes

If we disregard the fact that the concept of higher education reform was essentially
predefined by the Bologna process, and that in this sense the most important actor
was the international community—that is, the EU, which Serbia hopes to access—
two key interest ‘camps’ can be identified in the reform of higher education.
The first is the Ministry of Education of Serbia—more specifically, a group of
experts gathered within and around this ministry; and the other is the universities.
In addition to these two key actors, the process also involved students as well as
international development partners. Let us briefly look at the positions of these
groups and their interests in terms of reforms.

The Government of the Republic of Serbia was entirely for change. The official
policy in Serbia at the time was for reform and Europeanization, and adopting the
Bologna reform of higher education—a clear pan-European process—was to be
expected. However, the government had already confronted several painful political
“fronts’: it had to cooperate with the International Crime Tribunal for the former
Yugoslavia, was under pressure due to difficult economic and social situations, and
had dealt with large security issues (which in 2003 culminated in the assassination
of the prime minister). In such circumstances, there were certain limits to the
government’s willingness to exert greater reform pressure in this area. This is
also evidenced by the assessment of a respondent included in the process of drafting
a new law on behalf of the Ministry of Education. According to this respondent,
in conditions of low social support, the government did not want to face a politically
influential university public as its opponent.

The main promoter of reforms was the Ministry of Education (MoE).
However, the very composition of the ministry was peculiar. Immediately after
the political regime changed in 2000, new management arose from the ranks of
the Alternative Academic Education Network (AAEN) and from the circles of

3 The National Council for Higher Education is responsible for development and improvement of
higher education. Most of the members are representatives of higher education institutions,
although the ministry’s intention was for this body to be constituted so that universities are no
longer managed by universities themselves (Brankovi¢ 2010, 62).
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university professors; even the minister was a university professor.*> The new
leadership of the ministry took time to become acquainted with the work because
they had no experience in public administration. Furthermore, the administra-
tive officers of the ministry were unfamiliar with the reform of the European
higher education system, and great efforts were invested to improve human
resources. Serbian public administration was at that time (as well as now) char-
acterised by a very hierarchical structure (Ben-Gera 2009; Grupa autora 2002),
and all major decisions relevant for work of a ministry were made by a few
figures. This is why the Ministry of Education was faced with a paradoxical
situation: Decision making was at the top, the top was not familiar with all
aspects of the work of ministries and sectors and relied in its decisions on the
lower professional and administrative structures. The lower structures, however,
were sceptical about changes, but powerless to take initiative except to pas-
sively or actively sabotage and slow down the changes.

The eight universities (five public and three private) operating at the time
resisted change. The views of representatives of private and state universities con-
verged on one point: university representatives felt that reforms threatened the
interests of all university stakeholders: in the new system, professors would have
to work more, external sources of income would be threatened, and the position of
faculties (especially the economically powerful ones) would be compromised
because decisions would be made at the university level. Opponents of change
thought that the reforms paid little attention to traditional values and concepts of
education. Bologna reforms were associated with the new type of mass higher
education that would significantly change the previous, well-entrenched and pres-
tigious Humboldt-type of university ‘for the elite’ (Popovi¢ and Pori¢ 2011). They
also undermined the governance structures at universities—where real opportuni-
ties lay to adapt to changes and so on.

Students who participated through representatives of their organisations in the
working group to draft the law were the most opposed to change. According to the
interpretation of one respondent (a representative of the ministry), the students were
already primarily interested in reforms that would principally facilitate studies, even
if solutions were not in accordance with the principles of the Bologna Declaration.*

#*AAEN is a nongovernmental organisation (NGO) established in 1998 by a group of professors
who were expelled from the University of Belgrade (after the adoption of the restrictive Law on
University in 1998) or who were looking for ways to restore or maintain the academic freedom and
offer new courses and new models of work to students. AAEN had great international support and
participated as an observer in all major international initiatives. Within the organisation itself,
human capacities necessary for the reform of higher education have been developed. When gov-
ernment changed, experts associated with AAEN had international contacts and knowledge neces-
sary for the higher education reform.

3 Member of the Civic Alliance of Serbia, a small party close to the Democratic Party of then
prime minister Zoran Djindjic.

% Later legislative amendments in 2008 and 2010 were largely a response to the demands of stu-
dents to facilitate studying.
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The influence of student organisations and student representatives in working
groups that prepared the law was, in the opinion of the respondents, insignificant.

The influence of international actors is the result of internationalisation of sec-
tor policies and social policy in general (Stubbs 2003; Deacon and Stubbs 2007).
Council of Europe, WUS Austria, the World Bank, the Fund for an Open Society
and others were active in the higher education sector in Serbia. Some financed
reforms through loans (World Bank), and some through grants (WUS, Fund for an
Open Society). According to the respondent from the ministry, at the beginning of
the process ideas about higher education reform were supported only by these
international actors. Moreover, it was the international partners who, after a change
of government, pressured the next ministry to continue reforms (Brankovi¢ 2010).
However, the main dynamics of the reform process were carried out through nego-
tiations between two key interest groups, or rather, institutions—the ministry and
universities.

Insight into the characteristics and dynamics of the process indicates that it was
not straightforward, that it was conducted in conditions of a very complex conflict
of interests, and that in parallel with the confrontation over reforms—which the
university community resisted—attention had to be paid to preserving the auton-
omy of institutions of higher education which had been compromised in the past
decade. The reform was designed by a circle of experts associated with the then
MoE. During the preparation of legislation (2003—2004), there were as many as
four working groups for drafting the Law on Higher Education, and there were dif-
ferent conceptions of reforms and legislative changes (Brankovi¢ 2010). At no time
was there a consensus on the content of changes; the greatest differences were
between the concept advocated by ministry representatives and the prevailing
mood at the university. According to respondents involved in the process for the
government, the ministry had to be cautious in negotiations with university repre-
sentatives because the university was just emerging from a period of repression and
lack of autonomy; hence the interest of the reform-oriented government was to
further strengthen this autonomy.*’

From the very beginning, the structure of university management—that is, the
issue of university integration—caused the greatest conflict of interest. All faculties
were uniformly resistant, although the academic community in Serbia widely believed
that the biggest opponents of change were the large and powerful faculties. However,
the assessments of respondents show the University of Belgrade (UB) had the greatest
impact, as illustrated by the observation of one respondent from university circles, ‘...
if UB does not want something, others will grumble, but will not complain publicly’.
UB’s political influence was measured by, among other things, the fact that many

¥ That is exactly why one of the first steps after the change of the Milosevic regime in 2000 was
the abolishment of repressive legislation of 1998 and return to the force of law on universities from
1992. This solution was not considered optimal, but it was deemed necessary to make positive
changes in higher education in a short time span.
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professors also had political careers.*® However, even UB comprised, at that time, a set
of faculties as independent units. Thus, the analysis of university interests really meant
analysing the interests of individual faculties.

After the elections in 2003, the minister of education was chosen from the ranks
of the Democratic Party of Serbia, former prime minister Vojislav KoStunica’s party.
During this period there was a change and a mutual convergence of attitudes of MoE
and the university public. The researchers recorded more positive attitudes among
the most influential representatives of academia towards the new minister and his
associates (Brankovi¢ 2010, 56 ff.). It is obvious that in the new circumstances, the
university interests were better represented, and the new law was drafted and passed
in the parliament soon after. It is interesting that today, 8 years after its adoption,
all players in the process have an equally negative attitude about both the law itself
and its implementation. Representatives of the former ministry feel the law did not
transform the higher education system sufficiently and did not dissipate the old
power relations and governance structures. On the other hand, representatives of the
university public say that the implementation of the Bologna reforms was full of
compromises (for example, with students on the conditions of studying) and that it
devalued the teaching process, reduced the quality of teaching and its outcomes, and
over-commercialised knowledge.

The limited reform reach of existing laws is explained by some respondents as
arising from an unfavourable social context: “You cannot make the most modern
European system of education and not change anything else. In a country where
everything is falling apart, one cannot tighten anything’. Many participants in these
processes now point out that one of the reasons for failure of the concept of deeper
changes in higher education lies exactly in what its opponents were saying 10 years
ago: the country was not ready. In the words of a respondent from the ministry:

The prime minister was not popular [...]. He had a respectable government and hoped to
create something in four years that will give him another four years, only to be able to make
something serious then. To do this, he had to avoid antagonising people. He was prepared
for a higher risk with primary and secondary education. There were people who were ready
for reforms [...]. He was definitely not ready to confront the people in higher education that
were loud, public figures, had access to the media [...]. Political support is misleading [...]
We had full political support until we would pull a move that would stir up the academic
public, but not from that point on.

We, on the other hand, conclude from the analysis that the Law on Higher
Education was a result of specific social interests articulated and resolved in a par-
ticular institutional environment. The resistance from the universities was largely
due to the fact that the new system would transform them into institutions more
appropriate for a market society, and force teachers in terms of selection and promo-
tion, into a market position, demanding a more proactive stance and competitive-
ness. At the same time, the law introduces the mechanisms of monitoring and
quality checks, which again in market conditions, threatens the protected university

*¥The entire modern history of Serbia is characterised by engagement of the intellectual, particu-
larly university elite, in politics (cf. Cali¢ 2004; Prpa 2003).
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community. Universities and faculties organised in a short-term policy network
managed to adapt the initial reform concepts to their interests and to preserve what,
in the public, is perceived as the most important interest (autonomy of the faculty).
MoE was faced with deeply entrenched interests and perceptions. It failed to create
a policy network of representatives of interested institutions and remained isolated
in an attempt to change higher education in Serbia.

6 Conclusions

Overview of key aspects of reforms in three areas of social policy (higher educa-
tion, employment and social security—in the narrow sense), and the analyses of
roles of different actors in their making, aimed to show how the conditions of
social integration are being redefined in certain areas of societies of Western
Balkan countries. Namely, the task was to examine the content of the reforms in the
chosen subsystems and to recognise how these changes redefine the terms of access
for different social groups. Furthermore, the task was to identify groups with access
to the policy-making process whose interests affected the actual form of selected
social policies.

The first part of the analysis was conducted more as a review of key policy direc-
tions with mapping of roles of key stakeholders in this process, especially interna-
tional institutions and organisations as well as local, state and political elites. This
comparative regional analysis has shown that essential directions of change are basi-
cally the same in the observed societies of the Western Balkans and that differences
are demonstrated in the range, level and proportion of established changes, or certain
specific features in detailed operationalization of individual components. Processes
of privatisation of services have been identified everywhere (private high schools,
employment agencies, various providers of social protection services, private pen-
sion funds), as have marketization of services where the public sector also acts as a
bidder in the competition with the private sector (especially in higher education and
community social services), with small state funding for certain programmes of
social inclusion and social protection (for example, in active employment). In gen-
eral, the described changes indicate a specific shift in key social integration mecha-
nisms: responsibility to engage in production and other social processes and to ensure
adequate living conditions lies primarily with the individual. The state converted its
role of direct integrator to one of defining the conditions and was seen in a more
competitive context as a service provider.

Pressures or influences from the international community primarily support
these directions of changes. On the other hand, the structural legacy of the socialist
era and the burdened transition of Western Balkans societies, marked by severe
political instability and rising inequalities between the ‘winners’ and ‘losers’ of
transition, act in the opposite direction. They put pressure on the state or rather the
political elite to preserve elements of social policies in which the vested interests of
certain social groups are particularly strong.
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The deeper analysis in this paper was conducted for higher education reforms in
Serbia. The analysis revealed that unlike reforms in employment and social protection
(Vukovi¢ and Babovi¢ 2013), which were marked by developed networks (as in social
protection) or lack of entrenched interests and corresponding networks (as in employ-
ment policy), higher education reform was characterised by confrontation between
two competitive networks. The process of policy changes itself took place mostly
under the influence of external factors as it was necessary to align the system with the
Bologna model. Internal stakeholders were strongly divided between the supporters
and opponents of reform, while the enactment of the law was marked by numerous
conflicts. Interim policy networks have been formed on the side of the university com-
munity. The Ministry of Education, as a proponent of reform, did not manage to simi-
larly develop networks of political support, thus limiting the reach of higher education
reform. The reform model was imported from the EU, but its national operationaliza-
tion was strongly influenced by the conflict between pro-Bologna and status-quo
groups. Pro-Bologna players gathered around the ministry and the government, while
the other group came from the university and claimed that elements of the reform—if
not the entire reform—were at odds with the university’s position. The ministry’s
expert team also originated from the university, but failed to provide the same level of
organisation and support as the stakeholders from the university. Therefore, we can
observe that this process was in large part shaped by the internal conflicts within the
university community, with the authentic pro-Bologna option remaining a minority
position. The outcome of this process has been that reforms were carried out accord-
ing to the Bologna model, but with frequent changes within the basic framework
(through various legal acts) and with outcomes that, in the end, satisfy no one.

The outcome of the struggle for higher education reforms was determined essen-
tially by structural factors. The pro-Bologna network was in the minority and relied
on the university and political elite. It was opposed by a broader and more hetero-
geneous network that united around basic common interests. These interests
included the protection of certain privileged and unchallenged positions that could
have been endangered under open market conditions, as well as the privilege to
trade off positional capital in the public sector for higher remunerations in the pri-
vate higher education sector. Public discussion also encompassed the deterioration
of knowledge, loss of social influence and prestige of the university as well as other
more general issues.
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