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In October 2024, the Government of Serbia adopted the Reform Agenda, a strategic 

document aimed at accelerating ongoing reforms aligned with Serbia’s EU accession negotiations. 

Developed in collaboration with 37 Serbian institutions and the European Commission, the agenda 

responds to the EU’s Growth Plan for the Western Balkans, providing a framework for faster 

integration into the EU single market. 

The Reform Agenda outlines key policy measures to accelerate EU-related reforms, 

including in the areas of Human Capital and Fundamental Rights. These reforms aim to improve 

education, skills development, and social inclusion, particularly for vulnerable groups.  

MODS monitored the implementation of the Reform Agenda in two critical areas: 

 Human Capital – Enhancing the quality, equity, and accessibility of education at all levels. 

 Fundamental Rights – Strengthening the protection of vulnerable individuals and national 

minorities, with a focus on deinstitutionalization and the development of community-based 

social services. 

MODS’ monitoring focused on the following priority reforms: 

 Reform 8.2.1 (Human Capital): Improving the quality of teaching and learning, equity, and 

access to education at all levels. 

 Reform 9.2.1 (Fundamental Rights): Enhancing protection of fundamental rights for 

vulnerable individuals and national minorities, with an emphasis on deinstitutionalization 

and the development of community-based social services. 
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MODS tracked the following indicators aligned with the Reform Agenda and relevant for promoting 
children’s rights and social inclusion: 

Human Capital (Education and Skills Development) 

 Participation of at least 38% of children aged 6 months to 3 years in preschool education by 
June 2026; 

 Inclusion of at least 80% of children aged 3 to 5.5 years in preschool education by June 
2026; 

Fundamental Rights (Child Protection and Inclusion) 

 Adoption of the Law on Juvenile Offenders and the Protection of Minors in Criminal 
Proceedings by the end of 2025; 

 Adoption of the amendments to the Family Law by the end of 2024; 
 Adoption of the Law on the Prevention of Domestic Violence by the end of 2025; 
 Adoption of the Action Plan for the Implementation of the Deinstitutionalization Strategy 
 An 18% increase in the number of users of community services provided by licensed service 

providers. 

Monitoring Findings: Progress Assessment by Indicators 

The following section provides a detailed overview of the current status of implementation for the 
selected indicators under the Reform Agenda. 

1. Human Capital: Progress in Pre-school Education and Care 

Priority Reform 8.2.1: Improving equity and access to education 

Pre-school education and care constitute an integral part of the unified system of education 
and upbringing and are implemented with children of pre-school age—namely, children from six 
months of age until their enrolment in primary school. The pre-school education and care program 
comprises the foundational elements of care and upbringing programs for children aged six months 
to three years, as well as the foundational elements of pre-school education and care programs for 
children from three years of age until school entry, including the compulsory preparatory program 
implemented with children in the year preceding enrolment in primary school.  

According to the latest available data from the Statistical Office of the Republic of Serbia, in 
the 2025/2026 school year, the total number of children attending pre-school education and care 
was 235,3191, of whom 48.5% (114,148) were girls and 51.5% (121,171) were boys.  

                                                 
1
 Republički zavod za statistiku, Predškolsko obrazovanje i vaspitanje 2026, available at 

https://publikacije.stat.gov.rs/G2026/Html/G20261104.html accessed on 28.04.2026. 

https://publikacije.stat.gov.rs/G2026/Html/G20261104.html
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The total number of children aged six months to three years enrolled in the system of 

preschool education and care was 59,9022. When compared to the estimated total population for 

this age group (153,932 based on SORS 2024 population estimates3), the national enrollment rate 

stands at 38.91%. This result confirms that the Republic of Serbia has successfully reached and 

slightly exceeded the target of 38% set by the Reform Agenda ahead of the June 2026 deadline.  

 

However, while the national average meets the target, SORS data reveals that significant 

regional inequalities in access exist. For instance, a child in the Belgrade region is nearly twice as 

likely to be enrolled in early childhood education as a child in Southern and Eastern Serbia 4. 

 

The number of children aged 3 to 5.5 years who attended preschool education in the 

2025/2026 school year amounted to 114,9815, representing 73.6% of the estimated population for 

this age group – indicating that the 80% coverage target envisaged by the Reform Agenda has not 

yet been achieved. 

 

The pre-school education and care program is organized within 508 pre-school institutions 

(197 public and 311 private), with the highest proportion of children (over 87%) attending 

public/state institutions.6 

2. Fundamental Rights: Strengthening Protection and Inclusion of Vulnerable Groups 

Priority Reform 9.2.1: Enhancing protection of fundamental rights with emphasis on 
deinstitutionalization and community-based services 

2.1. Legislative Reforms in Justice and Domestic Violence 

Although the Reform Agenda, in the area of improving fundamental rights related to child 
protection and inclusion, envisaged the drafting of a new Law on Juvenile Offenders and the 
Criminal Protection of Minors—specifically with regard to reviewing the types and system of 
criminal sanctions applicable to minors, as well as introducing special obligations and new 
educational measures—the Republic of Serbia has not made substantive reform progress in this 
field. 

 

                                                 
2
 Statistical Office of the Republic of Serbia, Children in preschool education by age, sex and region (number) , available at 

https://www.stat.gov.rs/en-US/vesti/statisticalrelease/?p=17858&a=11&s=1101?s=1101 accessed on 28.04. 2026. 
3
 Statistical Office of the Republic of Serbia, Estimates of population by age and sex available at 

https://data.stat.gov.rs/Home/Result/18010403?languageCode=en-US accessed on 28.04. 2026.  
4
 Statistical Office of the Republic of Serbia, Children in preschool education by age, sex and region (number) , available at 

https://www.stat.gov.rs/en-US/vesti/statisticalrelease/?p=17858&a=11&s=1101?s=1101  
5
 Ibid. 

6
 Republički zavod za statistiku, Predškolsko obrazovanje i vaspitanje 2026, available at 

https://publikacije.stat.gov.rs/G2026/Html/G20261104.html accessed on 28.04.2026. 

https://www.stat.gov.rs/en-US/vesti/statisticalrelease/?p=17858&a=11&s=1101?s=1101
https://data.stat.gov.rs/Home/Result/18010403?languageCode=en-US
https://www.stat.gov.rs/en-US/vesti/statisticalrelease/?p=17858&a=11&s=1101?s=1101
https://publikacije.stat.gov.rs/G2026/Html/G20261104.html
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On the website of the Ministry of Justice, under the public consultations section 
(https://mpravde.gov.rs/javne-rasprave-1), a draft Law on Juvenile Offenders and the Protection of 
Minors in Criminal Proceedings can be found, for which a public consultation period was scheduled 
from 10 September to 1 October 2025. Additionally, the same website contains a draft proposal for 
amendments to the Law on the Prevention of Domestic Violence, along with information indicating 
that the public consultation period was scheduled from 12 November to 2 December 2025. 

However, both draft laws and the related calls for public consultation lack sufficient clarity 
and transparency, as relevant stakeholders were not adequately informed about the draft 
texts nor formally invited to participate in consultations, or to submit comments and 
suggestions. No public invitation was issued to the wider public to participate via the e-
Consultations platform by submitting comments on the proposed amendments, nor to take part in 
the public consultation process. 

In this regard, it may be concluded that the indicators set out in the Reform Agenda, 
relating to the adoption of amendments to the Law on Juvenile Offenders and the Protection 
of Minors in Criminal Proceedings, as well as the Law on the Prevention of Domestic 
Violence, have not been fulfilled in accordance with the required standards of transparency 

and civic participation set out in the Law on the Planning System. 

2.2. Progress in Family Law Reform 

The Reform Agenda also envisaged the adoption of amendments to the Family Law, 
including the abolition of child marriages and the enhancement of protection against domestic 
violence. At the time of drafting this report, the process of amending the Family Law is officially 

underway. However, despite formal steps being taken, a comprehensive analysis of the proposed 

draft reveals critical structural, substantive, and procedural shortcomings that undermine the 

country's international and European alignment commitments. 

The draft fails to effectively incorporate Serbia's obligations under the Council of Europe 

Convention on preventing and combating violence against women and domestic violence 

(Istanbul Convention)—specifically Article 31 and Article 56—as previously highlighted in the 

recommendations of both GREVIO reports for Serbia (2020 and 2025). 

The efforts to amend the Family Law are poorly synchronized with existing provisions of 

the Criminal Code and the Law on the Prevention of Domestic Violence. Given that the 

respective criminal and domestic violence legislative amendments are currently undergoing 

expert evaluation by the European Union, progressing with the Family Law amendments at this 

stage is premature and risks creating severe legal inconsistencies. 

The mandatory alignment with the Law on Personal Data Protection has not been 

implemented systematically or horizontally across the text; instead, data protection is addressed 

partially, inconsistently, and with insufficient precision in specific sections.  

https://mpravde.gov.rs/javne-rasprave-1
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The proposed formulation of Article 197, paragraph 2, point 13)—which classifies 

preventing a child from maintaining personal relations with a parent as a form of domestic 

violence—poses severe risks in practice. While seemingly designed to protect the child's right to 

parental contact, the provision fails to account for situations where such contact must be 

suspended to protect the child’s safety. Without explicit safeguards and exceptions for cases 

involving a high risk of violence, this rigid definition could inadvertently jeopardize the safety 

and lives of both children and non-violent parents, even when the other parent has no prior 

history of direct violence toward the child.  

The proposed amendment to Article 198 of the Family Law introduces new "protection 

measures" which, by their nature, cannot be classified as victim protection. Instead, these 

constitute preventive support measures tailored for the perpetrators of violence, which 

misallocates the core purpose of domestic violence protections.  

The public consultation process for this legislative package has been assessed as lacking 

transparency and inclusivity. The very first Roundtable in Belgrade was organized on Friday, 

March 27, 2026—the exact same day the public consultation officially commenced—without any 

prior information regarding the venue or time of the event. Such practice strongly indicates an 

intent to obstruct the meaningful participation of the interested public and civil society 

organizations, many of which have advocated for the proper application of the Family Law for 

over twenty years. 

This directly violates the explicit commitment set forth in the Reform Agenda (Reform 

9.2.1, p. 96) concerning the adoption of legislative packages, which mandates that the process 

must be conducted "after transparent and inclusive consultations in the Republic of Serbia and 

with the European Commission, as well as in line with the EU acquis, European and UN 

standards.  

2.3. Deinstitutionalization and Community-Based Services 

Although the Strategy on Deinstitutionalization and the Development of Community-

Based Social Protection Services for the period 2022–2026 was adopted in February 2022, its 

implementation has been severely hindered by the absence of operational Action Plans. The 

first Action Plan (2022–2023) was not adopted within the legal 90-day deadline, and the 

subsequent Action Plan for 2024–2025 has also remained unadopted
7. 

This created a multi-year administrative vacuum where deinstitutionalization efforts 

lacked a formal legal and budgetary basis. This critical gap in strategic planning was only re-

                                                 
7
 Pravno informacioni sistem, Akcioni plan za period 2025 – 2026. godine za sprovođenje Strategije deinstitucionalizacije i 

razvoja usluga socijalne zaštite u zajednici za period 2022 – 2026. godine, available at https://pravno-informacioni-
sistem.rs/eli/rep/sgrs/vlada/drugiakt/2025/110/1  accessed  on 28.04.2026. 

  

https://pravno-informacioni-sistem.rs/eli/rep/sgrs/vlada/drugiakt/2025/110/1
https://pravno-informacioni-sistem.rs/eli/rep/sgrs/vlada/drugiakt/2025/110/1
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addressed in late 2025—seemingly as a reactive measure to meet the urgent requirements of the 

Reform Agenda and the EU Growth Plan. 

While the relevant Ministry and state institutions claim to have conducted activities 

related to deinstitutionalization 'despite these organizational challenges,' from a monitoring 

perspective, the lack of a formally adopted Action Plan means there is no clear framework for 

accountability, monitoring, or dedicated budgeting for nearly four years. Consequently, progress 

remained fragmented, evidenced by the fact that a key document intended to support these 

rights—the Action Plan for the Implementation of the Strategy on Deinstitutionalization and 

the Development of Community-Based Social Protection Services for the period 2022–2026, 
adopted for the period 2025–2026 —was only finally adopted and published in the Official 

Gazette on 5 December 2025. 

The introductory section of the Action Plan for 2025–2026, within the framework of the 
aforementioned Strategy, states that the key results achieved during the previous period include: 
evident progress in the development of community-based services that support individuals in 
remaining within their families for as long as possible; a continuous upward trend in the total 
number of licensed community-based service providers over recent years; and the establishment of 
a pluralistic service provision system, now predominantly composed of providers from the non-
public sector, as opposed to the previously prevailing public-sector dominance.  

The introductory section further notes that such services are delivered in over 90% of 
municipalities, with a more balanced territorial distribution across districts compared to earlier 
periods.8 On the other hand, the most recent available reports of the Republic Institute for Social 
Protection from 2024 indicate that a slowdown in the service licensing process has had a direct 
impact on the number of service users, which decreased by 10% in 2024 compared to 2023. 
Instead of the projected growth towards an 18% increase, we are witnessing a retrogressive 

trend with a 10% decrease in users in 2024, directly contradicting the  Reform Agenda's 

objectives.  

When observed over a longer period, from 2016 onwards, trends in the number of service 
users do not appear to correlate with the number of service providers. Specifically, while the 
number of providers has steadily increased between 2016 and 2024, the number of users has 
fluctuated. In 2024, the total number of users of services provided by licensed providers at the local 
level amounted to 21,448, with a higher representation of women (59.4%) compared to men 
(40.6%). Continuously, the largest proportion of users has been recorded in the home assistance 
service (58.8%), followed by the personal assistant service for children, which was used by a total of 
4,221 children. By contrast, the combined share of users of all other services amounts to only 
21.5%.9 

                                                 
8
 Ibid. 

9
 Republički zavod za socijalnu zaštitu, Izveštaj o uslugama socijalne zaštite na lokalnom nivou koje pružaju licencirani 

pružaoci usluga u 2024. godini, available at https://www.zavodsz.gov.rs/media/3122/izveštaj-o-uslugama-socijalne-
zaštite-na-lokalnom-nivou-koje-pružaju-lplu-2024.pdf   accessed on 28.04.2026.  

https://www.zavodsz.gov.rs/media/3122/izveštaj-o-uslugama-socijalne-zaštite-na-lokalnom-nivou-koje-pružaju-lplu-2024.pdf
https://www.zavodsz.gov.rs/media/3122/izveštaj-o-uslugama-socijalne-zaštite-na-lokalnom-nivou-koje-pružaju-lplu-2024.pdf

