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EXECUTIVE SUMMARY  

The objective of ‘AD ACTE – the Anti-Discrimination Actions towards the Equality of Women and 

Men’ is to increase the knowledge of the concepts, forms and consequences of discrimination in 

Croatian society, with an emphasis on gender and ethnic-based discrimination. AD ACTE also 

aims to increase awareness of the legal and institutional frameworks for combating 

discrimination amongst citizens, and the roles played by women's NGOs and ethnic minority 

NGOs, and by politicians. The action began as a consequence of having identified several 

problems in the field: the problem of discrimination on the basis of gender and national origins; 

the problem of the insufficient capacities of the different stakeholders to recognise certain forms 

of discrimination and/or to advocate its elimination based on EU values and practices; and the 

problem of the unbalanced representation of women and men in the decision-making processes. 

The action is primarily intended to contribute to the effective participation of women's NGOs in 

monitoring, creating and implementing anti-discrimination policies with regards to the balanced 

political participation of women and men. The brief is one of the deliverables of the research and 

monitoring action. It presents the results of the implemented national anti-discrimination 

policies which were designed to enhance the political participation of women (including ethnic 

minority groups) and it assesses the effectiveness of the existing policies. 

Researchers in the field and interested members of the public, supported by official 

statistics, have observed that the measures adopted have failed to produce any significant 

improvements in the field. 1. Anti-discrimination measures have proved to be ineffective in 

terms of achieving a balanced representation of women and men in political life. 2. Rather than 

the anti-discrimination legislation, regime change in the broader sense in the new millennium 

has in fact played a more significant role in achieving a more balanced representation, 

descriptively (numbers) as well as symbolically. Changes to the regime include: the change in 

the electoral system; the higher district magnitude of the two strongest parties -the number of 

seats of the two strongest parties within each electoral district allowing for more opportunities 

for women to gain places on the candidate lists; the change of the coalition in power, and the 

realignment towards substantive democratisation and European integration processes. 3. There 

has been an improvement in the gender ratio of candidacies, and this could be linked to the 

quota legislation and the 2008 Act. However, the proportion of elected females remains the 

same. It appears that political parties tend to nominate female candidates in non-winnable 

districts and position female candidates at the bottom of candidate lists.  

As a result, we may interpret the results of the ineffectiveness of anti-discriminative 

measures from two parallel sets of origins: (a) the formulation and adoption of unambitious 

measures – error in principle; and (b) the obstacles to the implementation of the adopted 

measures – error in implementation. 



 

 

The first set of causes tackles the process of formulating the gender quotas and their 

adoption. On the basis of the actors identified in the process, their motives, the quality and 

openness of the public debate, and the perceptions of the success of the various stakeholders in 

the process of formulating and adopting the policy, we may make the following observations 

regarding the process and the policy: 

The process: the window of opportunity presented by the regime change and the 

January 2000 elections was not taken advantage of to its fullest extent; there has been a lack of 

ownership of the policy – the absence of any substantive (not descriptive) involvement of NGOs 

in the preparation process- no true deliberative practices and a deficient coordination in the 

preparation of the act; a lack of transparency in the drafting, in terms of the participants of 

working groups preparing the measures (a perception of exclusion; no attention paid to 

minority women); not a valence issue in the state – quite divisive and not very publicly exposed, 

barring some instances (e.g. the appointment of a female defence minister by Račan’s 

government). Given the negative connotations of quotas (widely believed by the public to be 

undemocratic), there has been an absence of full party support due to the unwillingness to take 

risks; external pressures from international institutions have prevented genuine intentions 

among political actors; time constraints (the international community as well as the 

constitutional court’s decision). 

The policy: delayed results, which has prevented any real effectiveness of the measures 

(three electoral cycles); weak measures (the absence of stronger punitive actions against 

violators; the absence of higher remuneration for actors promoting gender equality; the absence 

of zipper or other quota mechanism reinforcing the adopted quotas on party lists); a lack of 

clarity in the legislation (three election cycles, the undisputable competence over various parts 

of the policy); a complex normative arrangement introducing a diverse web of actors 

responsible for the implementation of the policy which has also led to problems of coordination; 

and a lack of attention paid to minority women. 

An examination of the process of implementing anti-discrimination legislation that has 

been adopted to secure equality for both genders in political life has demonstrated the following 

deficiencies which may be attributed to errors in implementation. The implementation errors 

concern errors of formal implementation rather than errors of implementation at street-level. 

These are: the lack of ownership of the policy (the absence of a clear division of responsibilities 

for the implementation of the law due to a complex organisational web across all levels of 

authority); the absence of calls for clarification of legislation regarding competences and certain 

provisions by the actors who possess a remit to implement; the weak position of the 

Governmental Office in the executive structure (a lack of symbolic importance of the issue); the 

absence of systematic education and training on gender equality issues of the administrative 



 

 

personnel responsible for gender equality policies (the perception in the overall administrative 

culture that gender is that it is an unimportant issue); unresolved relationships between the 

state and the sub-state actors regarding policy implementation; the absence of any detailed and 

systematic monitoring and evaluation of the policy at all levels. 

 

  



 

 

1. INTRODUCTION 

The objective of the action ‘AD ACTE – Anti-Discrimination Actions Towards the Equality of 

Women and Men’ is to contribute to an increase in the knowledge of the concepts, forms and 

consequences of discrimination in Croatian society (with an emphasis on gender and ethnic-

based discrimination) as well as legal and institutional frameworks for its combating among 

citizens, women's NGOs and ethnic minority NGOs and politicians. The action arose as a 

consequence of the identification of several problems in the field: the problem of discrimination 

on the grounds of gender and national origin; the problem of the insufficient capacities of 

different stakeholders to recognise certain forms of discrimination and/or to advocate its 

elimination based on EU values and practices; and the problem of the unbalanced representation 

of women and men in decision-making. 

The action primarily focuses on contributing to the effective participation of women's 

NGOs in monitoring, creating and implementing anti-discrimination policies with regards to the 

balanced political participation of women and men, through NGO capacity-building and the 

fostering of cooperation with the various formal and informal women's organisations (ethnic 

minority groups, women's lobbies etc.); identifying the dynamic relationship between citizens, 

NGOs and policymakers in the creation and implementation of gender-specific anti-

discrimination policies in Croatia; advocating the principle of balanced participation of women 

and men in the national as well as European decision-making positions as one of the core anti-

discrimination policies; and capacity building (i.e. the knowledge, the level of information and 

the capacity to act) of NGOs which operate at the Croatian and European level and which focus 

on gender equality issues in the sphere of political participation. 

We have identified several interrelated problems which are important for undertaking 

the action we are proposing: the problem of discrimination on the grounds of gender and 

national origin; the problem of the insufficient capacities of the various stakeholders to 

recognise certain forms of discrimination or/and to advocate its elimination based on EU values 

and practices; and the problem of the unbalanced representation of women and men in political 

decision-making. Every form of discrimination, including discrimination on the grounds of 

gender and national origin, has twofold negative implications upon two dimensions of citizens: 

citizens as individuals and citizens as human resources. The former is connected to a citizen’s 

experience of unjust behaviour and their perception of the unequal opportunities in enjoyment 

of their rights and the insufficient protection mechanisms provided by the state – although this 

right should be protected by many national and international documents: the Constitution of the 

Republic of Croatia and key United Nations documents, for example, the International Pact of 

Civil and Political Rights, from 1966; the Convention on the Elimination of All Forms of 

Discrimination against Women, 1997, as well as the European conventions (the Framework 



 

 

Convention for the Protection of National Minorities, addressing the poor development of 

human potential within the community).  

In the creation and the implementation of anti-discrimination policies, the legislative 

dimension of the political process – namely the work of parliament and local political body 

representatives - plays an important role. This is particularly the case when issues of gender 

equality and discrimination become the subject within the political arena, since the political 

participation of women and men and their position in the decision-making process has a 

concrete impact on the particular decision. Additionally, the networks of different interest 

groups around some specific issues are of great importance in some decision-making phases 

where cross-cutting issues have to be tackled (during legislative initiatives and public 

discussions). Some of these kinds of issues are gender and national minority issues, which 

constitute the focus of our project proposal, and which require the synergy of different actors, 

strategies for the efficient implementation of anti-discrimination policies, and the creation of 

sensitive analytical models for monitoring of them.  

A further problem stems from the fact that, in spite of the formal institutional 

mechanisms for the elimination of discrimination in Croatia - including discrimination on the 

basis of gender and ethnic identity and/or national identity - and in spite of the fact that the 

numerous civil society organisations are engaged in the protection of citizens from human rights 

(including women’s human rights) violations and in the monitoring of public policies, there is no 

central focal point in Croatia that could serve as a data-collection point and an official source of 

all valuable data that relates to gender discrimination as well as other forms of discrimination. 

To this end, we aim to contribute to a concrete solution to the problem and seek to make the 

process of monitoring discrimination easier and more professional. 

This report represents a deliverable of Activity 6 of the Programme Agenda 2, namely: 

action research and monitoring. It strives to monitor the implementation of already-enacted 

national anti-discrimination policies, to assess their effectiveness and to propose new 

benchmarking models. This activity is carried out throughout the project, and rests on the 

experience of the project partner and includes various associates. The monitoring focuses on the 

anti-discrimination policies in the field of female political participation (including ethnic 

minority groups). The implementation of this activity called for the involvement of various types 

of personnel (project manager, project coordinator, project assistant, members of the expert 

team, partner and associate, consultants and researchers) and lasted 21 months. The method of 

work is presented in the following sections of the document. 

 



 

 

2. RESEARCH MODEL 

2.1 The theoretical framework of the implementation study 
The implementation of a public policy refers to the carrying out or completion of a given task 

(Raj Paudel, 2009: 36). Pressman and Wildawsky (1973) define it as the process of interaction 

between the setting of goals and the action prepared to achieve them. It includes one-off as well 

as continuous actions by private and public actors concentrated on the achievements of enacted 

policy decisions. O’Toole (2000) describes policy implementation as the connection between the 

intention of the government and the actual result. 

There are many theoretical approaches to policy implementation, closely related to the 

diachronic waves or generations of implementation research (see Goggin et al., 1990). Since the 

first generation of the implementation research was less theoretically oriented, it was primarily 

the second generation of the implementation research that advanced the fierce debate between 

the proponents of top-down and bottom-up approaches to policy implementation (see Puelzl 

and Treib, 2007: 89). While the top-down school conceived of implementation as the 

hierarchical execution of centrally-defined policy intentions, the bottom-up school remained 

wedded to the idea that implementation concerns the continuous daily problem-solving 

activities of the street-level bureaucrats (ibid.). An attempt to reconcile both extremes came 

about in the third generation of implementation studies, which in effect has attempted to bridge 

the gap between the two camps by incorporating top-down and bottom-up as well as other 

theoretical models (see Parsons, 1995). 

Although the contemporary literature on policy implementation builds on some 

considerably diverse propositions, it does tend to converge on the conclusion that policy 

implementation is difficult to grasp without examining the processes beyond its traditional 

scope. In this sense, the seminal study by Palumbo and Calista (1990: xii) stresses the need to 

place implementation within the broader policymaking process once it became clear that the 

top-down strategies of modelling the implementation process fell short in sufficiently explaining 

the failure of many of the implementation processes examined. In a similar vein, Sabatier (1986) 

warns that it is virtually impossible to analyse policy implementation without also examining 

the process of policy formulation. Sabatier argues that the investigation of policy 

implementation in isolation generates fallacies and is therefore counterproductive.  

As a result, the abovementioned rejection of the propositions of the primarily the top-

down implementation theories (see Puelzl and Treib, 2007), which focused primarily on politics-

administration dichotomy, were suspended (Palumbo and Calista, 1990: 14). To be precise, 

implementation is considered to be a legitimate part of the policymaking process – a part that 

can be neither empirically nor normatively delegitimised – and cannot be placed under the 

administrative umbrella of carrying-out policy directives from politicians, as was thought by 



 

 

some early researchers of the implementation process (ibid.). Implementers are therefore 

involved at every stage of the policy process and contribute to the policy design – which is 

something seldom clear in the initial stage and frequently renegotiated with the multiplicity of 

actors affected by the policy (Hill and Hupe, 2002: 70). Winter (1990) acknowledges the impact 

of the policy formulation process upon implementation and emphasises the extent to which 

political compromises that are built into policies determine the overall success of the policy. In 

addition, these compromises are not one-off events, but may endure throughout the entire 

translation of the policy into action and may be introduced by the policymakers to enable them 

to evade decision problems or to shift the responsibility for policy failure onto the implementers 

(Hill and Hupe, 2002). 

With the top-down and bottom-up debate on policy implementation becoming more or 

less obsolete and outdated (Hill and Hupe, 2002: 82), the third generation of implementation 

studies – hybrid theories – has continued to recognise the validity of a centrally-defined policy 

decision that is implemented by lower level actors. Hybrid theories have also embraced the idea 

that implementers are in fact also political actors in their own right and the outcome of the 

entire process entails complicated negotiations between implementers and the central 

authorities (Puelzl and Treib, 2007: 96). In addition, the accentuation of the type of policy was 

almost entirely neglected by the earlier generations of implementation studies. Hybrid theories 

mainstream this aspect by building on the seminal studies of Lowi (1972), Ripley and Franklin 

(1982), as well as to lesser a degree Windhoff-Heritier (1980), by discriminating between 

different conceptions of regulative, distributive and redistributive policies. Also among the 

significant contributions to the third generation of implementation theories, Matland’s (1995: 

160-66) somewhat different approach conceptualises ambiguity and conflict as intrinsic and 

interacting features of every given policy. Building on these two features inherent in the policies, 

namely ambiguity and conflict, a typology of implementation studies is provided, ranging from 

the focus on administrative implementation (low ambiguity, low conflict) to symbolic 

implementation (high conflict, high ambiguity). 

Building on the foundations of the third generation of implementation studies, we 

devised a “hybrid” model of the implementation of Croatian anti-discriminative policies 

designed to achieve a balanced political participation among women and men. We base our 

model on several core determinants of Winter’s (1990) understanding of the implementation 

process as a process impacted by (a) policy formation, (b) organisational and inter-

organisational behaviour, (c) street-level bureaucrat behaviour, and (d) target group behaviour 

that also factors in certain socioeconomic conditions (see Figure 2.1). The model also permits an 

analysis of the national problem-points in the implementation of the EU-level gender equality 

policy at times when implementation of this particular policy had been a condition of full EU 



 

 

membership. With a case study on the implementation of gender quotas at the local level, the 

model is also applied at the regional level as well as being sensitive to the problems of 

implementing gender equality policy that arise from the intersection between gender and nation 

(for instance, the case of women who are members of the Serbian minority). 

 

Figure 2.1: The implementation process and the determinants of the implementation result 

 

Source: Winter (1990: 20) 

 

By taking into account the abovementioned determinants, our implementation model 

examines the process, output, and outcome/impact of a given policy in a given society (see 

Linder and Peters, 1987). As with the majority of implementation studies, we examine these 

aspects against the official goals of the policy mandate. We also consider the interests of the 

various actors who have a stake in the implementation process and the interests of actors 

involved in the policy formation (see Winter, 1990: 21-2). On these grounds, we (1) focus on 

comparing the actual implementation actions against the envisaged ones – the character and 

quantity of the output of the delivering apparatus compared to the policy objectives – and the 

impact on the target group behaviour bearing in mind the official policy goals. In addition, we (2) 

examine the extent to which implementation structures contribute to the solving of problems 

(gender discrimination) in society, as the evaluation criterion is not centred on the actual goal 

achievement. Last but not least, we (3) scrutinise the interests of the various actors in the 

specific policy implementation process as well as in the formation of this policy without making 

any distinction between the two processes. 

 

2.2 Detailed outline of the research model 
Gender imbalance in the Croatian state in terms of political participation has initiated conditions 

that have among others led to the adoption of specific measures – gender quotas – in order to 

rectify the frequently observed disparity between the genders. However, researchers and the 

interested public in the field, supported by the official statistics, have observed that the 



 

 

measures adopted as a result of the enacted policies in the field have failed to indicate any 

significant improvement. The criticisms of the Croatian anti-discriminative policies for 

addressing the balanced political participation of women and men essentially fall into one of two 

categories: (a) the adoption of unambitious measures oriented towards placating the 

international community to fulfil the conditions of the various international organisations 

(primarily the EU); and (b) the defective implementation of the adopted measures by the 

competent authorities. 

The general objective of our implementation study is therefore to examine the Croatian 

anti-discriminative policies with regard to the balanced political participation of women and 

men. With this in mind, the implementation study focuses on two specific objectives: (1) an 

analysis of the implementation of gender quotas and their effect on Croatian society; and (2) an 

analysis of the process of implementation of gender quotas and their effect on the Serbian 

national minority.  

Given the importance of the policy formulation stage for the subsequent success of the 

implementation process, the research model designed to examine the policies on the political 

participation of women and men reflects a pillar structure and prescribes three diachronous 

research phases. The model is centred on two pillars that form the second stage of the research 

process (the formulation and adoption of gender quotas and the implementation of gender 

quotas). This is also complemented by an antecedent stage – an analysis of the extent to which 

the political participation of women and men is balanced; this functions as a prerequisite for the 

main part of the implementation study as well as the concluding stage in which a list of 

recommendations for policy revision is proposed (see Figure 2.2).  

 

  



 

 

Figure 2.2: The pillar structure of the research model 

 

 

The analysis of the extent to which the political participation of women and men is 

balanced (stage 1) is performed on the basis of the before-and-after method of comparison. An 

analysis of the available official statistics concerning gender quotas and the overall political 

participation of women and men is carried out in periods before and after the introduction of 

gender quotas. In addition, on the basis of the similar type of data, the overall political 

participation of women and men in the periods before and after the introduction of gender 

quotas is examined with particular regard to the Serbian national minority.  

The first pillar of the implementation study – the formulation and adoption of gender 

quotas – addresses the activities surrounding the process of formulating the gender quotas and 

their adoption. The pillar attempts to achieve the following: identify the main actors that 

brought the issue to political agenda (motives); evaluate the transparency and openness of the 

public debate (and the roles of the various actors involved – political parties, EU representatives, 

public officials, civil society etc.); and evaluate the success of the various actors in the process of 

formulating and adopting the policy. The results are based on the content analysis data collected 

via archival research (official and accessible public records [including women’s legal custodian], 

records of the European Communities and other relevant international organisations, records of 



 

 

political parties and civil society actors, and the archives of major newspapers and electronic 

media) and a review of the literature concerning the process of formulating and adopting gender 

quotas. In addition, interviews with relevant stakeholders and public and civil society actors 

have been conducted (government, civil society, academia, politicians). The report presents the 

following: (a) the overview of the legislative process of introducing gender quotas; (b) the scope 

and depth of public debate; (c) the motives for the introduction of gender quotas and the 

relevant actors involved in the process; and (d) the perception of ‘(self-) influence’ among the 

participating stakeholders. 

The second pillar of the implementation study – the implementation of gender quotas – 

entails a thorough examination of the process of implementing the gender quotas adopted in the 

Republic of Croatia with a particular focus on the political participation of women. It is 

composed of (a) an overview of the legislative framework of gender quotas, and (b) an overview 

of de jure/de facto institutional framework within the policy field. The former (overview of the 

legislative framework) consists of an analysis of the relevant legal and political documents 

concerning gender quotas as well as the legal and political documents concerning the political 

participation of women from national minorities – particularly the Serbian national minority. 

The report presents an overview of the legislative framework, which is complemented by a 

detailed overview of the legislative history (a diachronic outline of the adoption of relevant 

constitutional acts, legislative acts, political documents, and judicial decisions). The latter (the 

overview of de jure/de facto institutional framework) presents the de jure roles and 

competencies of the relevant institutions for the implementation of gender quotas, including the 

special role of political parties stated in the legislation, as well as de facto overview of the 

implementation chain and the degree to which implemented goals can be identified. The results 

are based on the analysis of the budgetary inputs of the institutions with competences in the 

field of gender equality (official statistics, interviews); an analysis of the organisational and 

intellectual capacities of the competent bodies implementing gender quotas; an analysis of the 

accountability and ownership of the policy (official reports of the competent bodies; interviews); 

an analysis of the willingness and attitudes of the competent bodies to implement the policy 

(interviews, mass media reporting, content analysis of the various meetings and records); an 

analysis of the reports of the relevant state institutions and the civil society actors (Amnesty 

International, the European Women's Lobby, the Helsinki Committee for Human Rights, national 

NGO’s), international organizations (the EC, the Commissioner for Human Rights etc.); 

interviews and a focus group with the relevant stakeholders. 

We will focus our attention primarily on the resources vested in the implementation of 

the policy, the identification of potential legal inconsistencies, the planned administrative and 

organisational networks, responsibilities and time-lines, and the political activities, practices 



 

 

and attitudes concerning gender quotas. From these, we will present the main causes that 

determine whether the policy delivers the anticipated outputs and therefore whether it impacts 

the target group in the desired manner and to the projected degree. This section presents the 

third phase of the research process – the identification of the major bottlenecks that prevent 

implementation and a draft of the tentative policy recommendations to eradicate them.  

 

3. OVERVIEW OF THE LEGISLATIVE FRAMEWORK, LEGISLATIVE 

HISTORY AND CONTENT ANALYSIS OF POLICY DOCUMENTS 

3.1 The evolution of political representation of women in Croatia 

3.1.1 The socialist legacy 

As the socialist political system was institutionally developing over a period of forty-five years, 

with the one-party system and the ownership system as constants, the role of women in politics 

also changed. This presentation focuses on the period from 1974 to 1990. It starts with the year 

when the new Constitution of the Socialist Republic of Croatia (SRC) was accepted – the result of 

which was greater political autonomy for the republic as a constituent part of socialist 

Yugoslavia – and a year after the new assembly delegate system had started. During the period 

from 1974 until 1990 the Assembly (Sabor) of Socialist Republic of the Croatia consisted of three 

councils/homes which remained until 1990. However, some statistical data on women’s political 

representation for the period prior to the 1974 year will be also presented.  

Formal equality for women (including in decision-making) in Croatia during this period 

arose from certain legal prescriptions: the first was the Constitution of the Republic of Croatia. 

From 1974, equality before the law on the grounds of sex was guaranteed (Constitution of 

Republic of Croatia, Official Journal of the Socialist Republic of Croatia, no 8/1974, Article 229). 

The second was Article 202 of the same Constitution. It defined the ways in which the status of 

workers, and the social component of the self-management organisations, as the basic decision-

making units, could be ensured. Although no normative act of that time – the Constitution, 

statute or a social agreement (Društveni dogovor) – had introduced women’s quotas,1 there was 

a kind of positive action regarding the improvement of women’s political representation, which 

was expressed through programmatic guidelines in resolutions and other legally non-binding 

documents. While the Constitution and laws that regulated election procedures did not explicitly 

recognise women as decision-makers, in section four of Social agreement of the realization of the 

                                                           
1 Although theses on presence of 30% women's quota during socialism exist, searching of archive documentation of 

two funds in Croatian State Archive (HR - HDA -1234, SSRNH, “D” Zapisnici sjednica, 1973 – 1979 and HR – HAD – 

KDŽAAH, 1228 - 7.2; 1228 – 25, 1974 – 1990); do not supports it (not even in a form “as the morally binding quota” of 

30%). 



 

 

Cadre’s politics in SR Croatia (Društveni dogovor o ostvarivanju kadrovske politike u SR 

Hrvatskoj), accepted in 19782 – which regards the choosing of cadres for socio-political, and 

social, organisations and communities – article 19 said “the appropriate number of workers 

from material production and appropriate number of women has to be ensured” “in accordance 

with the character and role of each organization or delegation council”. 

In addition, for example, Rezolucija o osnovnim pravcima društvenog djelovanja na 

unapređivanju društveno-ekonomskog položaja i uloge žene u socijalističkom samoupravnom 

društvu3 (the Resolution on the Main Directions of Social Action for Improving the Socio-Economic 

Status and Role of Women within the Socialist Self-Management Society) stressed that, in order to 

prevent women from lagging behind (‘zaostajanje žena’), it was necessary to enable the 

participation of women in all self-management bodies and in leading positions, and that this had 

to be in accordance with the number of women and “their contribution to the whole 

development of society”. The Resolution was adopted in 1978 by the Assembly of Yugoslavia. The 

Resolution on main directions of social action for the improvement socio-economic status and role 

of women within socialist self-management society, accepted in 1978 by the Assembly of the 

Yugoslavia, locating possibilities of workers’ direct decision-making within associated labour, as 

being important for “women’s backwardness” (‘zaostajanje žena’) in decision-making, stressed 

that the necessity of enabling participation of women in all self-management bodies and on 

leading positions had to be in accordance to women’s number and “their contribution to the 

whole development of society”. 

Searching through the archive, documents from the above-mentioned period (reports, 

minutes from the meetings etc.: HR - HDA -1234, SSRNH, “D” – Knjiga evidencije zapisnika 

sjednica, 1973 – 1979 and HR – HDA – KDŽAAH, 1228 - 7.2; 1228 – 25, 1974. – 1990) with 

regards to pre- elections or election activities and the debates within it, or in words of the time, 

self- management consent-making decisions on principles for the delegate candidates (including 

women), has shown one phenomenon: the most relevant participants within the discussions on 

election activities, at various times and at different organisational levels, very often called upon 

“already set up criteria” (usually written with capital letter “C”) and “principles” as well as “clear 

attitudes”. But from the available archive documents, it can be seen that the actors involved in 

negotiation, neither quoted the source/or name of the document from which the criteria had 

                                                           
2 Social agreement signed by bodies of all main socio-political organizations at that time: Republic Conference of 

Socialist Alliance of Working People of Croatia, Central Committee of League of Communists of Croatia, Council of 

Trade-unions Alliance, Republic Committee of Associations League of soldiers of the National Liberation War, 

Republic Conference of the League of the Socialist Youth of Croatia, Presidency of Republic of Croatia, Assembly 

(Sabor) of Socialist Republic of Croatia, Social-political Council of the Sabor of the Socialist Republic of Croatia, 

Executive Committee of Sabor SRC; and Chamber of Commerce. 

3 Revija Žena, 1978. 



 

 

been taken, nor did they quote statements from Social agreement and the Resolution. The 

content of the Criteria as the framework for the improvement of the status of women in 

decision-making was not the subject of the research on women in politics, either4. 

In addition, the Resolution is the one source where one can read the internationally 

accepted framework, set out by the United Nations and accepted by the Assembly of Yugoslavia, 

for the implementation of policy for equality between women and men. It also recalls the 

conclusions of the 1975 Conference on Women held in Mexico. Furthermore, Yugoslavia and 

consequently SRC, in 1981, became party to the UN Convention on elimination of all forms of 

discrimination of women. 

In the 1980s, seismic shifts occurred in Central and Eastern Europe (CEE), resulting in 

the collapse of socialist regimes. The transformation from authoritarian to democratic systems 

was unstoppable.  

 

3.1.2 Civil Society Developments as Factors in the Democratic Transition of Croatia 

A series of initiatives (“civil society” and “new social movements”) emerged which represented 

the creation of a genuinely autonomous public space. Perhaps the most important - and certainly 

the longest established - of these were the range of women’s organisations and feminist activists 

(Stubbs, 2006). 

The development of civil society in Croatia was different that in some other Yugoslav 

republics in terms of the attitude of the political elites to alternative initiatives and the ability of 

proponents of those initiatives to create networks for their promotion (Tomić-Koludrović, 

1993). Although the author argues that, in late socialist societies like the Croatian self-

management within Yugoslavia was, no new social movements were possible in an “original 

meaning”, at the same time she points out that “alternative” public is possible to some extent 

through legal organisational forms in the late 1980s – socialist systems lost legitimacy and, 

although very atomised, alternative initiatives had become sort of resistance to the socialist 

system. Because of the character of Croatian society, civil society never gained cultural and 

political autonomy to the extent that Slovenia’s alternative youth did, claims Tomić-Koludrović 

(1993). It was within the framework of emerging women’s associations, after the fall of 

                                                           
4 The sources of the information regarding women in politics during socialism were documents from the Croatian 

State Archive, concretely two fonds named after their creators, Conference for the Social Activity of Women of Croatia 

(from period from 1945 – 1989) and Socialist Alliance of the Working People of Croatia (1945- 1979). In addition, 

relevant normative acts from that time were searched through: Statistical Yearbook related to different years 

provided by the Republic Bureau of Statistic (1975 - 1987) as the Official institution of the Republic of Croatia, results 

of the research, Reports provided by the political organisations, and available scientific research on women and 

political participation in socialism. 



 

 

socialism, that ideas for women’s civil initiatives in Croatia were further developed (Barilar et 

al., 2001). More complex comparative analysis of the development of civil society, in relation to 

pluralisation processes and democratisation, indicates that the level of civil development is one 

of the crucial factors in determining whether or not transition was successful in post-Yugoslav 

countries in the 1990s (Fink-Hafner and Hafner-Fink, 2009). In addition, the same authors 

suggest several variables important to this kind of analysis and methodology: socio-economic, 

ethnic structure, characteristic of transition or liberalisation stage, constitutional choices, 

electoral system and external factors. 

National elections in all CEE countries – part of the political and economic reforms since 

1988 – resulted in a precipitate decline in the proportion of women in parliament. One of the 

reasons could be the rising importance of parliament, in that it might more accurately reflect the 

real power in society, in contrast to previous occupational and social group representation (UN, 

1992: 15-16). As it will be indicated, the Croatian course was not an exception. Deductive 

assumptions can be made about better formal representation for women in authoritarian 

socialist systems because of those system’s mechanisms of social control. It remains 

questionable whether this observation would lead to de facto political empowerment for 

women. However, the idea of electoral engineering with gender quota provisions seems to have 

an (socialist) ideological background, so the aversion towards this kind of intervention in the 

liberal political discourse is no surprise. 

 

3.1.3 Women during the early period of transition to democracy and frozen 

democratization (1990-2000) 

As shown above, inclusion of women’s issues in Croatian politics (as well as the rest of the CEE) 

fostered women’s participation in education, employment and political decision-making. Hence, 

the process of democratisation in Croatia in the 1990s was accompanied by high expectations 

for gender equality. Political pluralisation, universal human rights-oriented discourse, market-

liberalism and other characteristics of regionally-typical transition from socialist state to liberal 

democracy tended to have multiple positive effects on equal political representation of all social 

groups, including women. However, a quick glance at women-in-politics indicators reminds us 

that these implications should not be taken for granted. Radical drops in the representation of 

women in key national political positions, especially seats in parliament, after the first 

multiparty elections in 1990, emphasises the different intervening variables that hindered equal 

political participation of women. 

Unfortunately, the democratic transition started with disappointment and a feeling that 

women were casualties of the political and societal modifications. They had mainly experienced 

the period of delayed modernisation as a formal deterioration of their social status due to 



 

 

various factors, among them the lack of participation in public decision-making, especially at the 

top levels (Leinert Novosel, 2001: 199). One of the phenomena occupying vast numbers of 

political scientists is most certainly democratic transition and its phases of liberalisation, 

democratisation and consolidation of new democratic orders. However, this transformational 

process seems to have been accompanied by serious perturbations in the case of Croatia. Below, 

it is argued that the underrepresentation of women is inextricably linked to the deadlock in 

transition from authoritarian to democratic system. 

Analyses of the transformational processes in Croatia have been overwhelmingly 

negative. The established political order after the first multiparty elections is most commonly 

defined as authoritarian regime (Kasapović, 2001: 17) or frozen democracy (Fink-Hafner and 

Hafner-Fink, 2009: 16). Stubbs (2006) traced the contours of state forms in Croatia: ten years of 

nationalist rule, divided during the period of war (1991-1995), the time of reinforced 

authoritarianism searching for the enemy within (1996-1998) and the beginnings of democratic 

transformation (1998-2000), culminating in the election in January 2000. Besides the context of 

war the barriers preventing the full inauguration of democratic praxis are mainly related to 

unfavourable politico-institutional factors: an unconsolidated party system, constant electoral 

changes, a semi-presidential constitutional framework and the monopoly of the president’s 

Croatian Democratic Union – HDZ (Ilišin, 2001: 45). 

As religion and ethnicity became integrated into Croatia’s identity in 1990s, the 

traditional role of women emerged as more and more dominant. Hence, it is no surprise that 

women participated in such disappointing proportions in representative bodies. Until the 

elections in 2000 these proportions were among the lowest in comparable countries. 

 

Table 3.1: Composition of Croatian Parliament (1990, 1992, 1996) 

ELECTION YEAR Total Women Men Women 

(%) 

Men 

(%) 

1990 351 16 335 4.6 95.4 

1992 138 7 131 5.1 94.9 

1995 127 9 118 7.1 92.9 

Source: Croatian Bureau of Statistics (2012) 

 

Retraditionalisation, redomestification and recatholisation (Jogan, 2011) are processes 

identified with most post-socialist societies. Croatia is no exception. In the book Rizici 

modernizacije: žene u Hrvatskoj devedesetih (Risks of Modernisation; Women in the Croatia During 

the Nineties) (Tomić-Koludrović and Kunac, 2000) Koludrović-Tomić describes the status of 

women and Croatian society in general, during transition, as a consequence of the process of 

modernisation with a mix of pre-modern, modern and post-modern elements, which she says 



 

 

provides the context for much of the research carried out at the time. In addition, she testifies 

conflicting values regarding women’s roles in Croatian society (Tomić-Koludrović, 2000: 5-20) 

Tomić-Koludrović has shown that, in addition to the “patriarchal equality” (women’s 

emancipation in the workplace stopped on the family doorstep) inherited from socialism, the 

nineties for Croatian women, because of “Catholic matrix”, fostered patriarchal family values 

with an image of woman as pillar of the family. This has affected other social models of 

behaviour in general. At the same time, she argued that economic transition and crisis have 

resulted in the “triple burden” of women, i.e. economic necessity forced them to take on, besides 

their regular work, additional women’s work or to work in the black economy. The author 

argues that this, along with the long-held widespread view that politics is a man’s job, became 

factors in the underrepresentation of women in politics during the nineties. But she argues that 

this is not the result of women being apolitical, but rather the depoliticisation of women (Tomić-

Koludrović, 2000: 10). In this context, gender equality issues found few friends among Croatia’s 

ruling elite. However, the context was about to be changed by the 2000 election. Major 

normative and institutional reform followed and as a consequence Croatia entered the ranks of 

liberal democracies (McFaul, 2002: 212). 

 

3.1.4 Towards Consolidated Democracy? 

Reinforced liberal and democratic tendencies, gathered around a reformist centre-left-wing 

coalition, together with civil society pressure, had substantial impact on women’s political 

representation in Croatia in 2000. The winning coalition, consisting of six former opposition 

political parties, began constitutional changes, establishing the Croatia as a parliamentary 

democracy and bringing to an end the political monopoly of HDZ. 

A significant improvement was made as 21.9% of women won parliamentary seats (see 

Figure 3.1 in the following section). Although not exclusively, electoral system reforms from 

1999, which established a proportional electoral system, have positively affected women’s 

representation – the proportion of elected women in the parliament tripled compared to 1995. 

The majority of elected seats went to the centre-left political parties. The Social Democratic 

Party (SDP) took the lead resulting in a drastic increase of women in parliament. Since then the 

number of elected women has varied but no substantial positive trend is evident. Although the 

elections in 2003 and 2007 have restored HDZ’s leading position, they did not seriously 

influence the level of women’s representation or challenge traditionalist values of certain 

political parties.5 

                                                           
5 The openness of HDZ mainly correlates with its modernisation and democratisation in the context of the Euro-

integration process (Lalić et al., 2010: 38). 



 

 

 

3.2. The legislative history relating to women in politics in Croatia 

3.2.1 Pathways of system construction 

Although the beginnings of the institutionalisation of gender equality systems can be traced back 

to middle-90s, these processes were intensified in early 2000. The institutionalisation of gender 

equality systems in Croatia is a result of a threefold process: the obligations that have been put 

before Croatia as an EU candidate country, the demands and initiatives of women's 

organisations towards the state administration and finally, victory of social-democrat coalition 

in the 2000 parliamentary election, an option traditionally more inclined to gender equality. The 

overview of legal regulations concerning gender quotas should be observed through the prism of 

outlined historic circumstances and in lieu of the initial instalment of gender equality 

institutions. Today, the legal regulation of gender quotas for political participation can be found 

in the Gender Equality Act, 2008. 

The first institution for the protection of the social status of women was the Commission 

for Equality Issues, an advisory and coordinating government body, founded in 1996 – a direct 

result of the Fourth World Conference on Women held in Beijing in 1995. The Commission was 

composed of representatives of state bodies. Its secretariat was in the Ministry of Labour. Its 

appointed president, the Deputy Prime Minister Ljerka Mintas Hodak, had up to that point 

shown no interest in women’s rights and gender equality issues. The Commission created the 

first National Policy for the Promotion of Equality 1997-2000 and the first CEDAW report for the 

Republic of Croatia. Both documents were made pro forma, and as such were of dubious quality 

and had no real intention of making a difference.  

Throughout its existence, the Commission for Equality Issues has avoided identifying 

women as a social group whose equality it is supposed to promote and has also failed to make 

any significant connection to a, at the time, very vibrant and dynamic women's scene, which has 

in turn denied its support to the institution. Finally, at the time it was obvious that the politics of 

gender equality were treated as an issue imposed by the international community rather than a 

real social issue that needed to be dealt with. The office, i.e. Commission, was founded to meet 

the Beijing demands. Rather than employing its own staff, it was ‘composed’ of state officials. In 

1997 it created the National Policy for the Promotion of Equality for the period 1997-2000.  

Edited by Marina Musulin and Vesna Kos, the document is written in a declarative and 

uncritical manner. Part one of the two-part document evaluates the constitutional and legal 

framework for the protection of women's rights in Croatia. It also looks at seven other areas 

including: reconciliation of family life and work; education, science and culture; political 

decision-making; health; economy; violence against women; and women in armed conflicts. Part 



 

 

two lists measures for the promotion of equality and the enhancement of the position of women 

in Croatia. While evaluating women's political participation, the authors call upon the Election 

Act where both passive and active electoral rights are guaranteed to everyone aged 18 or over 

regardless of sex, meaning that legally there should have been no obstacles for women wanting 

to enter politics. However, they noticed that women 'did not yet reach the balanced 

participation' in all levels of government.  

Uncritically and without comparison to other countries, the document emphasized as 

’significant’ the increase to 5.7% of women in parliament that year, up from 5.4% in the previous 

session (Nacionalna politika RH za promicanje jednakosti, 1997: 12). Within these sections, the 

document lists proposals by civil society organisations, which were collected during the drafting 

phase of the document. Regarding female political participation, it noted that B.a.B.e. and the 

Centre for Women's Studies proposed measures for affirmative action: more precisely, quotas 

and other obligations for parity of participation in all levels of political decision-making 

(Nacionalna politika RH za promicanje jednakosti, 1997:21). Needless to say, none of these 

suggestions were accepted in the final version. Instead, the measures included 'promotion' or 

'encouragement' of party participation, the organisation of a discussion on women's political 

participation, financial support to one NGO project analysing reasons for underrepresentation of 

women, and of a public announcement of statistics showing the segregation of women and men 

in public services (Nacionalna politika RH za promicanje jednakosti 1997: 26). 

In 2000, the situation dramatically changed, not only with regard to gender equality. The 

2000 elections, more popularly known as ‘trećesiječanjski izbori’ or ‘the third of January 

elections’, which coincidentally took place after the death of first Croatian president, 

FranjoTuđman, saw the overthrow of the Croatian Democratic Community and the rise to power 

of the social-democrat coalition6. One of the coalition’s goals was the international reintegration 

of Croatia, more especially its approach to the processes involved with EU accession. In that 

respect, the issue of human rights and gender equality were fundamental. Besides the shift in 

power, the 2000 elections had another significant effect; they substantially increased the 

number of female representatives in parliament. 

This led to the introduction of the concept of gender equality to the Constitution of the 

Republic of Croatia. Gender equality became a prominent constitutional right and Parliamentary 

Commission for Gender Equality was founded. The Commission for Equality Issues was renamed 

                                                           
6 Social Democratic Party, the Croatian Social-Liberal Party, the Croatian Peasant Party, the Croatian People's Party, 

the Liberal Party and the Istrian Democratic Assembly (Socijaldemokratska partija, Hrvatska socijalno-

liberalnastranka, Hrvatska seljačka stranka, Hrvatska narodnastranka, LiberalnastrankaiIstarskidemokratskisabor) – 

tzv. šestorka or ‘the six’. The Presidential elections have taken place twenty days afterwards. On the role of civil 

organisations in advocating for democratic changes please see previous chapter. 



 

 

the Commission for Gender Equality, thus emphasizing the ‘object’ of the equality for which it 

stands. The Deputy Prime Minister Željka Antunović became its president. The conference 

Women in Croatia 2001-2005 was organised, in line with guidelines set out at the Beijing +5 

assembly. The conference also served as a starting point for the creation of the National Policy 

for the Promotion of Gender Equality 2001-2005 by creating working groups for each area of 

regulation. It also performed a symbolic starting point since it was the first time that state 

officials and women NGO representatives cooperated i.e. working within work groups on new 

policy priorities.  

The Commission, in cooperation with NGOs, created the second National Politics for the 

Promotion of Gender Equality 2001-20057, which included measures for the enactment of 

Croatia’s first gender equality legislation. The initiative for the formulation and adoption of the 

first Gender Equality Act was a direct result of the Stabilization and Association Agreement 

(signed in 2001 but entered into force in 2005) by which Croatia committed to harmonise its 

legislation with the EU acquis communautaire, primarily by incorporating into its national 

legislation provisions for EU gender-equality legislation (Dobrotić, 2008: 507).8  

Besides this agreement, which signified the beginning of incorporation of European 

Directives on gender equality into Croatian legal system, the first Gender Equality Act was also 

based on the Beijing Declaration and Platform for Action (1995), CEDAW (1979)9, the UN’s 

Millennium Declaration, the European Convention on Human Rights (particularly Protocol 12 on 

the prohibition of discrimination based on sex), Recommendation 3 (2003)10 on balanced 

participation of women and men in political and public decision-making, Resolution 176 (2004) 

on gender mainstreaming at local and regional level, and the Croatian Constitution (Kesić, 2007: 

42). Regarding regulation of gender quotas in politics, it is important to emphasise that, although 

quotas were envisaged for the inclusion in the act, at the end of the law-making process they had 

been removed from the final version.  

The first Gender Equality Act was adopted in July, 2003. And more was to follow. The 

office of Ombudsperson for Gender Equality came into being in October 2003. Shortly after in 

spring 2004 the Government's Office for Gender Equality was created, completing an 

institutional system for the protection of gender equality in Croatia. These systems were 

                                                           
7
 Nacionalna politika za promicanje ravnopravnosti spolova, s programom provedbe Nacionalne politike 

za promicanje ravnopravnosti spolova od 2001. do 2005. godine. 
8 According to Dedić (2007), “Gender equality is an integral part of the provisions of art. 69 and art.91, sub-paragraph. 

3 of the Stabilisation and Association Agreement which emphasises that the cooperation between the signatories will 

include the consolidation of the Croatian legislation in terms of equal opportunities between women and men.” 

9 United Nations’ Convention on the Elimination of All Forms of Discrimination Against Women (CEDAW). 

10 Recommendation 3 (2003) of the Committee of Ministers to member states on balanced participation of women and 

men in political and public decision making. 



 

 

established at regional and local levels. At the regional level there are County Commissions for 

Gender Equality (Cro. Županijska povjerenstva za ravnopravnost spolova), and at the local level, 

Municipality/City Commissions for Gender Equality (Cro. Općinska/gradska povjerenstva za 

ravnopravnost spolova). Also, gender equality coordinators are appointed in the state 

administrations. The system is regulated by Articles 27 and 28 of Gender Equality Act.11 

In November, 2003 another shift in power took place. The social-democrat coalition was 

replaced in government by the Croatian Democratic Community (HDZ) and the Democratic 

Centre coalition. The new government, without explanation, closed the Commission for Gender 

Equality. The move created a void in the gender equality system at the executive level until the 

foundation of the Government’s Office for Gender Equality (Kesić, 2007: 20). The Government’s 

Office was founded as a ‘government expert service for professional and administrative work in 

connection with the realisation of gender equality in the Republic of Croatia’12. Among other 

things, the Government’s Office created two national policies, National Policy for the Promotion 

of Gender Equality 2006-2010 and National Policy for Gender Equality 2011-2015.  

To add some political context to these processes, it is important to mention the re-

election of the Croatian Democratic Community in November, 2007, only this time with new 

coalition partners13. Besides the two national strategies, the most important change in gender 

equality legislation happened in 2008 when the new Gender Equality Act was adopted. The new 

act had been aligned with the EU directives dealing with gender equality, and contained several 

                                                           
11 According to the Article 27, (1) Directors of public bodies shall appoint an official or a civil servant in a managing 

position who shall also perform the duties of a gender equality coordinator. (2) The coordinator referred to in 

paragraph 1 of this Article shall, pursuant to the remit and the scope of activities of the public body, coordinate the 

enforcement of this Act and the National Policy for the Promotion of Gender Equality and cooperate with the Office for 

Gender Equality. (3) The coordinator shall prepare reports on the implementation of the National Policy for the 

Promotion of Gender Equality that shall be submitted by public bodies to the Office every two years. (4) Rights and 

obligations and the method of work of the coordinator shall be laid down in an action plan for the promotion and 

establishment of gender equality referred to in Article 11 of this Act, Article 28 (Commissions for Gender Equality) (1) 

Units of local and regional self-government and the City of Zagreb shall establish and, pursuant to the proposed 

programme of activities, provide the conditions and funds for the activity of County commissions for gender equality 

and the commission for gender equality of the City of Zagreb with a view to promoting gender equality at a local level 

and enforcing this Act and the National Policy for the Promotion of Gender Equality. (2) Commissions for Gender 

Equality shall be working and consultative bodies of County assemblies and the assembly of the City of Zagreb that 

shall be composed of members of County assemblies, that is of the Assembly of the City of Zagreb, coordinators from 

the public bodies, representatives of NGOs and independent experts. (3) Units of local self-government may establish 

city and municipal commissions for gender equality pursuant to the National Policy for the Promotion of Gender 

Equality. 

12 The Regulation concerning the Office for Gender Equality. 

13 The coalition members were the Croatian Democratic Community, the Croatian Social-Liberal Party, the Croatian 

Peasant Party and the Independent Democratic Serbian Party (Samostalna demokratska srpska stranka). 



 

 

innovations important for the political participation of women. Key among them was quota 

system requiring a minimum 40% of the underrepresented sex on the electoral list.  

 

 



3.2.2 Overview of legislative documents concerning women in politics in Croatia 

Year of 
adoption 

Offical name Main content Normative framework F/M Quotas 
mentioned 
(Y/N) 

1993 Law on Political Parties # 
Zakon o političkim strankama, 
Narodne novine 76/1993.# 

Regulation on establishment, registration, 
finances and sanctions on the work of political 
parties. 
 

Article 89 of the Croatian Constitution  
 

N 

1996 Decision of the Government of 
the Republic of Croatia on the 
establishment of the 
Commission for Equality 
Issues # Odluka Vlade RH o 
osnivanju Povjerenstva Vlade 
RH za pitanja jednakosti# 

Commission for Equality Issues was being 
established as a government's body for 
monitoring and promotion of equality politics 
in Croatia as a first step in the implementation 
of the Bejing's Platform. 

Bejing's Declaration and Platform for Action, 
CEDAW. 

N 

1997 National Policy for the 
Promotion  of Equality 1997-
2000 
# Musulin M. i Kos V. (ed.), 
1997. Nacionalna politika 
Republike Hrvatske za 
promicanje jednakosti, 
Povjerenstvo Vlade RH za 
pitanja jednakosti.# 

The document is divided into two sections; 
first one evaluating constitutional and legal 
framework for the protection of women's 
rights in Croatia as well as seven other areas 
(reconciliation of family life and work; 
education, science and culture; political 
decision making; health; economy; violence 
against women; women in armed conflicts). 
Second part of the document lists measures 
for the promotion of equality and 
enhancement of the position of women.  

Article 14 and the article 134 of the Croatian 
Constitution (referring on the obligation of the 
Croatian legislature to be aligned with 
provisions in the international contracts, in this 
case CEDAW) and Beijing Declaration and 
Platform for Action. 

N 

2001 National Policy for the 
Promotion of Gender Equality 
2001-2005 # Nacionalna 
politika za ravnopravnost 
spolova 2001.-2005., Narodne 
novine 112/2001.# 

The main proclaimed goal is to achieve gender 
equality in all spheres of life; ensure 
conditions for the realization of women’s 
rights by eliminating all forms of 
discrimination, increasing women's access to 
adequate health care, elimination of 
stereotypes and discriminatory behaviours 
that underlie violence against women, 
improving women's status in the economy, 
promote gender equality through educational 
programs, increase number of women in 

Article 80 and the article 141 of the Croatian 
Constitution, CEDAW, Beijing Declaration and 
Platform for Action and Beijing+5.  

N 



 

 

positions of power and decision-making and 
the promotion of existing and creation of new 
mechanisms for the advancement of women. 

 Law on Amendments to the 
Law on Political Parties 
# Zakon o izmjenama Zakona 
o političkim strankama, 
Narodne novine 111/1996, 
164/1998, 36/2001.# 

The important amendment introduced is that 
for each elected representative of the 
underrepresented sex, political parties are 
entitled to compensation in the amount of 
10% of the amount provided by each member. 

Article 89 of the Croatian Constitution N 

 Law on Ratification of the 
Optional Protocol to the 
CEDAW # Zakon o 
potvrđivanju Fakultativnog 
protokola uz Konvenciju o 
ukidanju svih oblika 
diskriminacije žena, Narodne 
novine (Međunarodni 
ugovori) 03/2001.# 

Croatian Parliament ratified CEDAW. Article 89 of the Croatian Constitution N 

2003 Act on Gender Equality # 
Zakon o ravnopravnosti 
spolova, Narodne novine 
116/2003.# 

Besides the general provisions in various 
spheres of gender equality, the article 15 
demands from political parties adoption of an 
action plan regarding equal representation of 
women and men, every four years. It is no 
longer valid. 

Article 88 of the Croatian Constitution, National 
Policy for Promotion of  Gender Equality 2001-
2005 

N 

2004 Decree on the Establishment 
of the Office for Gender 
Equality 
# Uredba o Uredu za 
ravnopravnost spolova, 
Narodne novine 18/2004# 

Government’s Office for Gender Equality is 
being established as key instrument for 
implementation of gender equality. 

Article 18 of the Act on Gender Equality 03’, 
article 26 of the Law on the Croatian 
Government 03’, article 60 of the Act on the State 
Administration 

N 

 Decision on Ratification of the 
Rules of Procedure of the 
ombudsperson for Gender 
Equality # Odluka o 
potvrđivanju Poslovnika o 
radu pravobranitelja/ice za 
ravnopravnost spolova, 
Narodne novine 029/2004.# 

Office of the ombudsperson for gender 
equality is being established. 
 

Article 25 of the Act on Gender Equality 2003 N 



 

 

2005 The Law on Election of 
Members of Representative 
Bodies of Local and 
Territorial (Regional) 
Government 
# Zakon o izboru članova 
predstavničkih tijela jedinica 
lokalne i područne 
(regionalne) samouprave, 
Narodne novine 44/2005.# 

General provisions and rules on the elections 
for the members of representative bodies of 
local government. The article 15 states that 
the lists should be made in accordance with 
the principle of gender equality. 

Conclusions reached on the 13th assembly of the 
Croatian Parliament held on 23 March 2005 

N 

 Decree amending the Decree 
on the Office for Gender 
Equality # Uredba o izmjeni i 
dopuni Uredbe o Uredu za 
ravnopravnost spolova, 
Narodne novine 131/2005, 
029/2008.# 

No longer valid. Article 18 of the Act on Gender Equality 03’, 
article 26 of the Law on the Croatian 
Government 03’, article 60 of the Act on the State 
Administration 

N 

2006 National Policy for the 
Promotion of Gender Equality 
2006-2010 #Nacionalna 
politika za promicanje 
ravnopravnosti spolova 
2006.-2011., Narodne novine 
114/2006.# 

One of the proclaimed goals is to achieve a 
balanced representation of men and women in 
legislative and executive bodies at all levels as 
well as to achieve a balanced representation of 
men and women in appointments to state 
bodies, bodies of local (regional government), 
other legal persons with public authorities and 
the governing boards of the public sector at 
the state and local level. In that respect there 
will be organized seminars and other 
educational activities for raising awareness on 
the issue and gender segregated data of 
employees will be made for the public 
governing bodies.  

Article 3 and 80 of the Croatian Constitution, 
Article 18 and 10 of the Act on Gender Equality, 
CEDAW, Millennium Declaration, ILO 
Conventions (100.,103., 111., 156.), Beijing 
Declaration and Platform for Action, 
Recommendation (2003) 3 on balanced 
participation of women and men in political and 
public decision making, Resolution 176 (2004) 
on gender mainstreaming at local and regional 
level: a strategy to promote equality between 
women and men in cities and regions, 
Community Framework Strategy on Gender 
Equality 2001–2005, REC(2003)3 

N 

 National Programme of the 
Croatian accession to the 
European Union - 2006# 
Nacionalni program za 
pristupanje Hrvatske 
Europskoj Uniji za 
2006.godinu# 

One of the areas of the programme is gender 
equality with priorities to strengthen 
mechanisms and institutions for its 
implementation. 

Agreement on the Stabilization and Accession, 
Program of the Government of Croatia 2003-
2007 

N 



 

 

2007 National Programme of the 
Croatian accession to the 
European Union - 2007# 
Nacionalni program za 
pristupanje Hrvatske 
Europskoj Uniji za 
2007.godinu# 

Program has a similar description as the one 
from 2006; here one of the priorities is to 
strengthen local committees for gender 
equality. 

Agreement on the Stabilization and Accession, 
Program of the Government of Croatia 2003-
2007 

N 

2008 Decision of the Constitutional 
Court of the Republic of 
Croatia on non-
constitutionality of the Act on 
Gender Equality from 2003# 
Odluka Ustavnog suda RH 
broj U-I-2696/2003, 
16.01.2008., Narodne novine 
14/2008.# 

The Act was declared to be unconstitutional 
because as an organic act which concerns 
fundamental human rights had to have 2/3 
majority of votes in the Parliament in order to 
pass which was not the case. 

Article 82 and article 88 of the Croatian 
Constitution 

N 

 Act on Gender Equality# 
Zakon o ravnopravnosti 
spolova, Narodne novine 
116/2003, 82/2008. # 

Except adoption of an action plan, while 
preparing an election list political parties are 
bound to respect the principle of balanced 
representation of women and men of 40% of 
underrepresented sex as defined in articles 12 
and 15. 

Article 88 of the Croatian Constitution, CEDAW, 
International Covenant on Economic, Social and 
Cultural Rights and European Convention for the 
Protection of Human Rights and Fundamental 
Freedoms. 
 

Y 

 Anti-Discrimination Act# 
Zakon o suzbijanju 
diskriminacije, Narodne 
novine 85/2008, 112/2012.# 

The Act prohibits discrimination among other 
sphere in the positions of political decision 
making including membership in political 
parties.  

Article 88 of the Croatian Constitution N 

 Decree amending the Decree 
on the Office for Gender 
Equality# Uredba o izmjeni i 
dopuni Uredbe o Uredu za 
ravnopravnost spolova, 
Narodne novine 131/2005, 
029/2008. # 

No longer valid. Article 18 Law on Gender Equality, article 26 of 
the Law on the Croatian Government, article 60 
of the Act on the State Administration 

N 

 National Programme of the 
Croatian accession to the 
European Union - 2008# 
Nacionalni program za 
pristupanje Hrvatske 

Programme continues with priorities set in 
2006 and 2007 (to strengthen the office for 
gender equality, strengthen local committees, 
implement CEDAW recommendations and 
further implementation of the National Politics 

Agreement on the Stabilization and Accession, 
Program of the Government of Croatia 2008-
2011, Accession Partnership from November 
2007 

N 



 

 

Europskoj Uniji za 
2008.godinu.# 

for GE). 

2009 National Programme of the 
Croatian accession to the 
European Union - 2009# 
Nacionalni program za 
pristupanje Hrvatske 
Europskoj Uniji za 
2009.godinu.# 

In this program among priorities the 
promotion of balanced participation of women 
and men in local and regional governments. 
 

Agreement on the Stabilization and Accession, 
Program of the Government of Croatia 2008-
2011, Accession Partnership from November 
2007 
 

N 

2011 National Policy for Gender 
Equality 2011-2015# 
Nacionalna politika za  
ravnopravnost spolova za 
razdoblje 2011. do 2015. 
godine, Narodne novine 
88/2011.# 

Concerning the equality in the process of 
decision making in political and public life, the 
document states that the principles of 
balanced participation as defined in the Act on 
Gender Equality will be respected. 

Article 81 of the Croatian Constitution, article 18 
of the Act on Gender Equality, Beijing 
Declaration and Platform for Action, CEDAW, 
European Convention for the Protection of 
Human Rights, ILO Conventions, Strategy of the 
European Commission for equality between 
women and men 2010-2015. 
 

Y 

 The law on financing political 
activities and election 
campaigns# Zakon o 
financiranju političkih 
aktivnosti i izborne 
promidžbe, Narodne novine 
24/2011, 61/2011.# 
 

Article 6. states #that for each elected 
representative or a member of a 
representative body of local (regional) self-
government of underrepresented gender, 
political parties are entitled to compensation 
in the amount of 10% of the amount projected 
by each member, and member of the 
representative body of local and territorial 
(regional) self-government. 

Article 89 of the Croatian Constitution N 

 



3.3 Degree of Balanced Political Representation of Women and Men in 

Croatia 

3.3.1 General degree of balanced political representation of women 

As shown in Figure 3.1 the number of women elected to Croation parliament never reached “the 

critical mass” of 30 per cent.14 It became more and more obvious that without a concrete positive 

measure, an increase in women’s political representation would not occur in the short-term: 

women seemed to have reached “the glass ceiling”. However, the introduction of gender quotas 

in Croatia has yet to break through this ceiling. An overview of the degree of representation of 

women in Croatian parliament from 1947 to the present time indicates that the first decade of 

Croatian independence was marked with shares of female MPs far lower than during the late 

years of socialism.  

 

Figure 3.1: Percentages of women in the Croatian parliament(s) 

 

Source: Croatian Bureau of Statistics 2012. 

 

                                                           
14 It is argued that 30% of women in parliament would enable a qualitative shift in the dynamics of group interaction, 

transforming the dominant institutional culture, norms and values (Leinert Novosel, 2007: 94). 
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As is the case for the shares of female MPs in Croatian parliament (see Figure 3.1), the 

shares of women in other political and administrative offices increased after the first decade of 

Croatia’s independent statehood. Namely, the end of the Tudjman era and the new political 

impetus in the state is well noted in the elevated representation of women as well. This may be 

demonstrated with various statistics available, from local level executive and legislative offices 

to the highest executive as well as diplomatic functions. Nevertheless, it is clear that an ideal of a 

parity democracy shared among various civil society organizations is nothing less than utopia. 

Furthermore, even the defined condition of balanced representation (40% threshold for the 

underrepresented sex) is yet to be seen in all examined fields. Hence, with a ceiling generally set 

around 20%, the path to balanced representation seems to be difficult and lengthy.  

 

Figure 3.2: Percentages of women in various political or administrative offices 

 

Source: Croatian Bureau of Statistics 2012. 

 

In the remaining parts of this section we discuss which politico-institutional factors 

influenced women’s representation in politics in Croatia and how they correlated with the 

Gender Equality Act provisions. 
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3.3.2. Political parties and representation of women 

The starting point of every analysis of the political participation of women and men, as well as 

the effectiveness of gender quotas, should be the political parties as gatekeepers of nominations 

and candidate selection (Matland, 2006). Given the monopoly in the recruitment process and 

bearing in mind their basic objectives, political parties became the key factor for enabling a more 

gender-sensitive election race. The 2008 Gender Equality Act has obliged political parties to 

form candidate lists with at least 40% of each sex. Political parties that failed to meet this 

criterion should be facing financial sanctions. However, the transitional period of three election 

cycles for enforcement of these provisions is still in effect.15 In addition, many authors believe 

that long-term regression should be used to evaluate the impact of quotas on female legislator 

and policy outcomes since immediate political impact could only be on the level of female 

legislators (e.g. Caul, 1999). 

 

Table 3.3: Electability of male and female candidates (2007/2011) 

Election 
year 

 TOTAL MALE FEMALE (in %) 

2007 Candidates 3506 2515 1071 29.87% 

 Elected 153 121 32 20.92% 

 (in %) 4.36% 4.81% 2.99%  

2011 Candidates 4359 2835 1524 34.96% 

 Elected 151 121 30 19.87% 

 (in %) 3.46% 4.27% 1.97%  

Source: State’s Electoral Committee 2011a; State’s Electoral Committee (2011b). 

 

Figures in Table 3.3 show a positive trend: a 5% increase since the adoption of gender 

quotas, in number of female election candidates. However, this trend seems to be inversely 

proportional in terms of women’s electability. Quotas alone did not have the desired effect: if 

three out of 100 women candidates were elected in 2007, only 2 out of 100 managed the same in 

2011. This points a finger at political parties who, because the Gender Equality Act does not 

prescribe candidate ranking order, have full control over the nomination process. Analysis of 

women’s placement on candidate lists (Table 3.4) reveals the unwillingness of party elites to 

place women (more often) in winnable positions. The political parties comply with the law, yet 

maintain the status quo of unequal political representation. Political parties re-entering 

parliament have placed women candidates in only 23% of potentially winnable districts. This is, 

somehow, consistent with the election results: it is not just about the number of women running 

for office; it is about where they are running. 

                                                           
15 See http://www.libela.org/vijesti/3085-nema-sankcija-za-politicke-stranke-na-lokalnim-izborima-2013-godine/.  



 

 

 

Table 3.4: Positioning of women candidates in winnable districts a 

PARTY/ 

DISTRICT 
I. II. III. IV. V. VI. VII. VIII. IX. X. TOTAL 

SDP+HNS+I

DS+HSU 
2(9) 1(6) 3(9) 3(5) 0(4) 3(7) 1(7) 4(11) 1(4) 2(5) 30% 

HDZ 1(5) 1(5) 1(4) 1(6) 1(8) 1(6) 1(6) 1(3) 3(10) 0(8) 18% 

HDSSB - - - 0(2) 0(1) - - - - - 0% 

HSS - 0(3) 0(1) - 0(1) 1(1) 0(1) - - 0(1) 13% 

TOTAL 21% 14% 29% 31% 7% 36% 14% 36% 29% 14% 23% 

Source: State’s Electoral Committee 2007; State’s Electoral Committee (2011a). 
a First numbers are women candidates placed in winnable districts (2011), while the numbers in brackets are 

estimations of winnable seats based on the last elections results (2007). This is, however, a very simplified calculation, 

yet indicative for our analysis. 

 

3.3.3 Electoral system and women in Croatia 

There is overwhelming evidence that the type of electoral system can greatly affect women’s 

chances of election (Matland, 2006). Research has indicated that proportional systems do better 

when it comes to the representation of women. The size or magnitude of the electoral district 

has a direct impact on women being nominated and elected. Parties will be more likely to 

nominate a balanced slate in multi-member districts than in single-member districts – majority 

system: if only one candidate is to be nominated, it will often be the male incumbent. Related to 

district magnitude is party magnitude, expressing the number of candidates elected from one 

party in one electoral district: the bigger the party magnitude, the better the chances for women 

candidates. The higher electoral threshold is preventing political fragmentation, thus increasing 

the magnitude of bigger political parties. The ballot structure is also important: the effect of 

candidate-centred (majority) or party-centred (proportional) electoral systems is closely related 

to the electorate’s attitude towards women in politics (Larserud and Taphorn, 2007). 

In the cases of transitional countries, the majority of them opted for a proportional 

electoral system (or one of its variations): this is obviously related to the democratic aspiration 

of including as many political interests in representative bodies as possible, a break with the 

exclusiveness of dominant Communist parties. “Comparatively, there has been no new 

democracy in Central and Eastern Europe with such frequent and radical changes of electoral 

systems in a mere decade” (Kasapović, 2000: 5). The Croatian electoral system has been 

subjected to extensive reformulations, introducing three big, typological electoral reforms: 

majority (1990), mixed-member (1992 and 1995) and the proportional system (2000). 

 

  



 

 

Figure 3.3: Women in Croatian parliament (in %) according to electoral system 

 

Source: Croatian Bureau of Statistics 2012. 

 

Pre-constitutional elections in 1990 were conducted according to a two-round majority 

system, with the absolute majority in the first and relative majority in the second round of voting 

(Bali and Podolnjak, 2010: 45). It resulted in a drastic decline of women in parliament. As 

discussed, this is not exceptional in transitional CEE countries. However, the effect of 

unfavourable electoral design for women is not to be disregarded. A candidate-centred system in 

the context of social retraditionalisation has proved to be more favourable to men.  

In 1992 Croatian legislators adopted a solution similar to the mixed-member electoral 

system prototype, under which half of the seats in the legislature were elected in single-member 

districts while the other half were elected from the party list according to the principles of the 

proportional system (with the use of D’Hondt method). The ratio of majority-plurality changed 

in 1995 to 80 to 28 in favour of the proportional principle. Mixed-member electoral design did 

not positively influence women’s representation. However, a slight shift can be detected in 1995 

as proportionality prevailed over plurality (Figure 3.3). 

The 2000 parliamentary election saw the introduction of a theoretically “women-

friendly” proportional system with high district magnitude (Croatia is divided into 10 electoral 

districts16, each of them with 14 MPs) and closed party lists (voters are only able to choose from 

a specific candidate list). The result was an enviable growth in elected women politicians (Figure 

3.3). While the permeability of the majority system for women in Croatia proved to be 

disastrous, and the mixed-member system only slightly better, the proportional system in this 

respect made Croatian parliament a much fairer representative body (Kasapović, 2011). 

                                                           
16 An additional two electoral districts are provided for Croatia's diaspora and national minorities. 



 

 

However, some scholars claim that the arguments regarding the best electoral system for 

women’s representation are false (Fink Hafner et al., 2011). Specific electoral rules, they say, 

such as high district magnitude, enabling high party magnitude (number of seats won by a party 

in one electoral district), and closed party lists are more influential than the type of electoral 

system. The Croatian case, in this regard, reflects a twofold picture: on the one hand the 

proportional system redistributed political representation more gender-sensitively than the 

majority or mixed-member system, on the other, the tendency towards a two-party system17 has 

greater explanatory value: the higher the party magnitude of the two dominant political parties 

(HDZ and SDP), the higher the number of women in the parliament. Equal political 

representation of men and women in Croatia, as well as gender quota efficiency, will therefore 

mainly depend on the degree of women placed in winnable positions by the two main parties 

(see Table 3.4). 

Despite the controversies it could be summarised that Croatia has a potentially women-

friendly proportional electoral system, with specific electoral rules favourable to women. It is 

actually an ideal politico-institutional environment for the enactment of gender quotas (Matland, 

2006). Inefficiency of gender quotas is, hence, related to: (a) adoption of unambitious measures 

without radical sanctions (e.g. rejection of candidate list by State’s Electoral Committee) and (b) 

defective implementation of the adopted measures by political parties, who are mostly 

responsible for not placing more women in higher positions on the candidate lists in winnable 

electoral districts. 

 

4. THE FORMULATION AND ADOPTION OF GENDER QUOTAS 

4.1 Towards the (new) equality in politics 
The turning point for gender equality policies was the 2000 election, when a coalition led by 

Social Democrats defeated the Croatian Democratic Union and ended their 10-year rule. A 

government more sympathetic to gender equality issues combined with pressure from women’s 

groups and the need to conform to EU accession requirements led to the adoption of gender 

equality legislation and the institutionalisation of a gender equality system. Female 

representation in parliament had increased substantially since the 2000 election, up from 5.7% 

to 23.5%. The result was the establishment of a series of institutions responsible for gender 

equality. Among them was the Parliamentary Committee for Gender Equality, established in 

2001 (for details on the process of institutionalisation of the gender equality system please see 

                                                           
17 Bali and Podolnjak (2010) argue, based on the analysis of the effective number of parliamentary political parties 

since 2000, that the party system in Croatia is becoming more and more polarised, as the two biggest parties (HDZ 

and SDP) hold a large majority of the seats in the parliament (84 per cent in 2007). 



 

 

the following chapter). Surely, the most important immediate consequence of the electoral 

result was the inclusion of gender equality among the highest constitutional values (art. 3 of the 

Constitution of the Republic of Croatia) (Dedić, 2007: 6). But long before these events took 

place, a group of women’s organisations set out on the path towards the institutionalisation of 

gender equality in political life. 

 

4.1.1 The Ad hoc Coalitions of the ‘90s 

During the late ‘90s, three Ad hoc Women’s Coalitions were formed – 1995, ’97 and ’99 – each of 

them continuously advocating equality of political participation. However, the story of 

emancipation in politics collided with the beginning of Yugoslavia’s dissolution and the 

establishment of new socio-political order, which began with the first multiparty elections in 

May 1990. 

As a response to the newly elected Parliament of the Republic of Croatia, which has 

included only 4.6% of women, in December of 1990 women’s organisations with various 

interests organised the first Croatian Women’s Parliament where they adopted a declaration, 

which demanded, among other things, that representation by percentage (procentualna 

zastupljenost) in all decision-making bodies be respected (Kareta, 1991).18 Less than six months 

later, the war started in Croatia and lasted until 1995. This unfortunate sequence of events 

predominately determined women’s activism, which focused on feminist, anti-war and anti-

nationalist activities with the goal of helping war victims and advocating against patriarchal and 

nationalistic socio-political systems of that time (Dokumenta, 2011). 

By the end of the war in May 1995, 23 women's civil society organisations gathered for 

the first time in an Ad hoc Women’s Coalition to petition against the changes to the law on 

abortion. Shortly afterwards, the Ad hoc Coalition of 13 organisations came together under the 

name ‘The Women’s Election Platform’ for the second time before the 1995 elections. Its aim 

was to appeal to women voters to pay attention to how different political parties treat issues and 

topics which are of particular importance for women and to raise awareness among politicians 

and the general public on the problem of the low participation of women in politics (Arkzin, 27 

October 1995; Vjesnik, 23 October 1995; Tjednik, 11 April 1997). The Ad hoc Coalition19 for 

                                                           
18 Available at: http://www.women-war-memory.org/index.php/hr/povijest/raskol-zenske-scene/67-zenski-sabor-

stavovi-prema-politici-rata-i-mira 

19 Members of the coalition were following organisations: Ariadna, Autonomous House Zagreb, B.a.B.e., Centre for 

Women War Victims, Committee of the Dalmatia for the Affirmation of Women, House Rosa, Workshop “Open Door”, 

SOS Phone for Women Victims of Violence – Women´s Help Now, women of the Anti-war Campaign of Croatia, 

women´s group of the Centre for Peace, Non Violence and Human Rights Osijek, Women´s Group Split, Women´s 

Infotheke.  



 

 

monitoring and influencing the ’95 elections in ‘Women’s Election Platform’ not only demanded 

quotas for women in political parties and on candidacy lists, but also quotas of not less than 40% 

and not more than 60 of either sex in any given institution at all levels of government. The 

Coalition also advocated for the foundation of a Ministry for Establishment of Gender Equality 

which should employ a minimum of 80% women, a part of which would be representatives of 

women’s NGOs (Arkzin, 27 October 1995). In the ‘transitional period’ until women’s quotas were 

established, the Coalition demanded the establishment of departments designed for the specific 

needs of women to be placed at the Ministry of Economy, Ministry of Work and Social Care, 

Ministry of Health, Ministry of Education and Ministry of Interior (Dedić and Frank, 2008: 33; 

Večernji list, 27 October 1995.). 

The Ad hoc Coalition for monitoring and influencing elections ’9720 was organised prior 

to local elections in 1997. As the Women’s Election Platform they again repeated the demand for 

women’s quotas in political parties, on candidacy lists and at all governing levels, arguing that 

the parliament cannot be a truly representative democratic body if 51.5% of its inhabitants are 

not being represented (Slobodna Dalmacija, 2 April 1997; Tjednik, 11 April 1997).  

Through these coalitions, women gained experience in political activism leading to them 

formation of the Women’s Network of Croatia21 in 1996. Another Women’s Ad hoc Coalition22 

was formed before the 1999 election, but this time as a part of the Voice 99’, a broad civil-society 

campaign of 148 non-governmental organisations, civil initiatives and individual citizens who 

joined forces to mobilise the vote for political change (Glas 99', brochure). According to the 

available press archives (Jutarnji list, 1 October 1999; Samoborske novine, 1 October 1999; 

Tena, 8 October 1999: Vjesnik, 27 October 1999), the Women’s Ad hoc Coalition of the Women’s 

Election Platform, not surprisingly, stated their dissatisfaction with the number of women in 

decision-making positions, which was at that time only 10%. They called for a minimum of 30% 

and demanded women’s quotas for political parties, candidacy lists and at all levels of 

                                                           
20 Members of the coalition were the following organisations: Ariadna, Autonomous House Zagreb, B.a.B.e., Centre for 

Women War Victims, Centre for Women´s Studies, Committee of the Dalmatia for the Affirmation of Women, Electra, 

House Rosa, Workshop “Open Door”, SOS Phone for Women Victims of Violence – Women´s Help Now, women of the 

Anti-war Campaign of Croatia, women´s group of the Centre for Peace, Non Violence and Human Rights Osijek, 

Women’s Group Pakrac, Women’s Group Poreč, Women´s Group Split, Women´s Peace Workshop – Rijeka Sunflower, 

Women´s Infotheke.  

21 For more information see http://www.zenska-mreza.hr/.  

22 Members of the coalition were the following organisations: Autonomous House Zagreb, B.a.B.e., CAT, Centre for Civil 

Initiatives Poreč, Centre for Women War Victims, CESI, Women’s Group Pakrac, Kontra, Lobi, Footsteps of Hope, 

Association for Peace and Human Rights Baranja, women of the Anti-war Campaign of Croatia, women’s group of the 

Centre for Peace, Non-Violence and Human Rights Osijek, Women’s Action Rijeka, Women’s Group Lošinj, Women’s 

Group Split, Women’s Group of Committee for Human Rights Karlovac, Women’s Group ToD, Women’s Help Now, 

Women’s Infothek, Women’s Counselling. 

http://www.zenska-mreza.hr/


 

 

government, with the request for the repositioning of female and male candidates on the 

candidate lists. During the campaign they proposed an amendment to Election Act. It required 

the abovementioned quotas for women and obligation of interchangeability in positioning of the 

first eight candidates on candidacy lists (Vjesnik, 27 October 1999). They cited Croatia’s 

ratification of the Universal Declaration of Human Rights (1948), the European Convention on 

Human Rights and Fundamental Freedoms (1950), and the Convention on the Elimination of All 

Forms of Discrimination Against Women (1979) as justification for the introduction of these 

‘special measures’. According to the writings of Slobodna Dalmacija (18 September 1999), CDU 

and SDP did not support the amendment which would, if accepted, lead to the implementation of 

a women’s quota into Croatian legislature. This, they argued at the time, inhibited the freedom of 

political parties. However, support was promised by CSLP, CPP, IDC and LP.23 Lastly, the 

Platform as well as the Amendment were given to members of Parliament, while CSLP 

representatives proposed the Women’s Amendment to Croatian Parliament. 

 

4.1.2 Peculiarities of the Law on Political Parties 

When it comes to quotas for women in politics, the Law on Political Parties represents a 

curiosity. Prior to statutory gender quotas, this law already contained a measure created to 

enhance female political participation. Changes to the Law on Political Parties in 2001 

introduced an amendment in Article 19. It said: 

 

For each elected representative of the underrepresented sex the political parties 

are also entitled to the 10% fee of the amount provided for each elected 

representative, which is determined by third paragraph of this article. 

 

The amendment entitles parties to somewhat higher remuneration for each female 

representative. Its aim was to encourage leaders to include more women on the electoral lists. 

The origins of this measure are almost impossible to trace. It may have been an outcome of the 

national conference Women in Croatia 2001-2005 held on October 5 and 6, 2000 in Zagreb. The 

conference was a result of the Beijing +524 assembly but also of the shift in power that brought 

into power socio-democrat coalition that, in the context of EU integrations, introduced an order 

                                                           
23 The Croatian Social-Liberal Party, the Croatian Peasant Party, the Istrian Democratic Assembly and the Liberal Party 

(Hrvatska socijalno-liberalna stranka, Hrvatska seljačka stranka, Istarski demokratski sabor i Liberalna stranka). 

24 Special session of the General Assembly of UN on 'Women 2000: gender equality, development and peace for the 

twenty-first century' took place at the United Nations Headquarters in New York on June 5th-9th, 2000 and adopted 

Political Declaration and outcome entitled “further actions and initiatives to implement the Beijing Declaration and 

Platform for Action.” 



 

 

in human rights issues and, on the basis of pressures coming from international actors, decided 

to make a scan of the situation on the ground.25 Hence, the conference signified a change in 

relations between women’s organisations and the state and also served as a starting point for 

the creation of the National policy for the Promotion of Gender Equality 2001-2005 by creating a 

working group for each area of regulation. The working group Women in Positions of Power and 

Decision-Making26 listed under its measures “the possibility of change of all electoral laws as 

well as Law on Political Parties in order to identify ways to ensure the encouragement of 

candidate women by political parties to”. The new national policy was accepted in December 

2001 while the amendments to the Law on Political Parties were accepted just before that in 

April 2001. This ‘peculiar’ measure was revisited once again in 2006 with the emergence of an 

initiative to increase the remuneration for an underrepresented representative from 10% to 

25%. The initiative did not pass, to some extent due to the lack of support from the 

Parliamentary Committee for Gender Equality. 

 

4.2 The tale of two laws 

4.2.1 The Gender Equality Act 2003 

Regarding the creation of the first Gender Equality Act, within the socio-political context of 

Croatian negotiations with the EU, Špehar (2007: 135) identifies two initiatives for creation of 

the act which emerged in 2000, one from the Faculty of Law led by Siniša Rodin and second from 

the women’s NGO B.a.B.e27. Additionally, in the book Feminism and the State Kesić (2007: 44) 

reveals that the official initiative for the Gender Equality Act appears for the first time in the 

National Policy for the Promotion of Gender Equality 2001-2005. According to Kesić (ibid.), this 

was due to the advocacy of the Working Group for Women’s Human Rights which was formed of 

women’s activists and representatives of state bodies including Mirjana Mladineo, Marina 

Musulin, Višnja Ljubičić, Dubravka Šimonović and Maja Gregurić, Katarina Vidović, Marijana 

Crnjak Habek and Đurđica Dulić-Matešić under the coordination of Katarina Ivanković Knežević. 

                                                           
25 The conference has gathered representatives of Parliament and Government, nongovernmental women’s 

organisations, political parties, syndicate, scientific institutions which have evaluated work in the field of gender 

equality in the Republic of Croatia for the period 1995-2000. The conference has brought the conclusions on the goals 

of further actions and has also set the grounds for new national politics for gender equality as well as mechanisms for 

its implementation. 

26 Members of the working group were Jelena Cukrov, Dijana Topčić, Biserka Momčinović, Marina Perić, Mirjana Čerin, 

Marijana Crnjak Habek; the group was coordinated by Marina Musulin, the secretary of Commission for Gender 

Equality Issues. 

27 As mentioned previously, prior to these initiatives, in 1995, 1997 and 1999 the Women’s Ad hoc Coalition in the 

Women’s Election Platform, demanded the introduction of a gender quota (at least 40 per cent of each gender) in the 

Sabor (Croatian parliament), government, and government bodies (Dedić and Frank, 2008: 33). 



 

 

The official initiative, from the governmental Office for Human Rights led by the vice-president 

of Croatian Government Željka Antunović, appears after the parliamentary elections and the 

establishment of a new government in January 2000.  

In addition, Špehar (2007: 137) identifies several round-table and public discussions 

where content and future of the Gender Equality Act was discussed by members of women’s 

NGOs, legal experts as well as representatives of the state.28 In 2002, the Ministry of Labour and 

Social Care headed by Davorko Vidović began creating the Gender Equality Act and formed a 

working group comprising Radmila Sučević (B.a.B.e)29, Siniša Rodin (Faculty of Law), Snježana 

Vasiljević (Faculty of Law), Goran Selanec (Faculty of Law), and representatives of state bodies 

(Špehar, 2007: 139). At the same time, a public discussion and several round-table talks were 

begun to encourage input from NGOs and other interested parties. It was during this process 

that the Committee for Legislation of Croatian Parliament removed from political parties the 

obligation to introduce quotas for woman on candidate lists (Kesić, 2007: 46). Representatives 

of the Council of Europe Maria Reegina Tavares Da Silva and Elsa Thorkelsdottir requested the 

experts’ appraisal of the draft act. They objected to, among other things, the lack of quotas and 

sanctions for political parties (ibid.). Regardless of these objections, the proposed act was 

forwarded to the Croatian Parliament for adoption through urgent procedure. During 

parliamentary discussions, a member of the SDP and the president of the Committee for 

Legislation, Josip Leko, strongly opposed the 40:60 gender split and mandatory quotas for 

political parties (Kesić, 2007: 49). Finally, the act passed 75 votes to 14 with 12 abstentions. 

Hence, those that pushed the issue up the political agenda and participated in the debate 

around its formulation were women’s NGOs (B.a.B.e, CWS, organizations gathered under the 

Women’s Network of Croatia), the Parliamentary Committee for Gender Equality (Gordana 

Sobol, Milanka Opačić), the women’s section of Alliance of Independent Trade Unions of Croatia, 

the women’s section of SDP (Mirjana Ferić Vac), the legal team of Law Faculty of Zagreb 

(Snježana Vasiljević, Siniša Rodin, Goran Selanec), and the Ministry of Labour and Social Care. 

All, generally speaking, influenced the final formulation to an extent. However, their key 

objections remained the inability to impose sanctions and the failure to introduce quotas for 

women in politics. 

                                                           
28 Špehar (2007: 136) mentions a workshop “Gender mainstreaming in Croatia and EU: What will the Gender Equality 

Law bring us?” organised by the Centre for Women’s Studies with 30 participants and speakers that were 

representatives of CWS (Biljana Kašić), CEDAW (Dubravka Šimonović), Faculty of Law (Siniša Rodin), University of 

Manchester (Jo Shaw) and University of Liverpool (Fiona Beveridge), as well as the national conference “Women in 

Croatia 2001-2005” organised in 2000 which gathered representatives of NGO-s, unions and state officials. 

29 Radmila Sučević was a member of women's NGO B.a.B.e. which participated in the formulation of amendments to 

National Policy for the Promotion of Gender Equality (kako nismo sigurne koje politike bolje izbrisati i ostaviti samo 

ovo drugo) and proposals for the new Act on Gender Equality. 



 

 

The 2003 Gender Equality Act was defined and regulated by the content of three related 

normative frameworks: the Constitution of the Republic of Croatia, international law, and the 

Stabilization and Association Agreement between the Republic of Croatia, the European Union 

and its member states (Rodin and Vasiljević, 2003: 397). Moreover, the enactment of the act was 

a realisation of a measure listed in National Policy for the Promotion of Gender Equality 2001-

2005, which was unanimously accepted in the Croatian Parliament in December 2001. One of 

the most important parts of the Gender Equality Act was the promotion of equal opportunities 

for women and men in politics, which is indicated in Articles 12 and 15: 

 

Article 12 

- The implementation of specific measures shall serve to promote equal 

participation of women and men in legislative, executive and judicial bodies, 

including public services, and to gradually increase the participation of the 

underrepresented sex in order for its representation to reach the level of its 

percentage in the total population of the Republic of Croatia. 

- With a view to achieving the goal referred to in paragraph 1 of this Article, 

specific measures shall be introduced where one sex is substantially 

underrepresented. 

- When making appointments to public bodies and bodies of units of local or 

regional self-government and other legal persons with public authorities, the 

balance between both sexes shall be sought in terms of their representation. 

- When making appointments to diplomatic offices, members of boards, 

commissions and delegations representing the Republic of Croatia at the 

international level, public bodies shall seek to ensure the balance in terms of 

representation of women and men. 

 

Article 15 

Political parties inscribed into the Register of Political Parties every four years are 

adopting a plan of action on the issue of balanced representation of women and 

men and, according to the plan, are determining the methods for the promotion of 

more balanced representation of women and men within the party’s bodies, on 

the lists of candidates for elections for the Croatian Parliament and bodies of local 

and territorial (regional) governments.30 

 

The first Gender Equality Act did little more than introduce a concept of gender equality 

already contained within the articles, but without providing sanctions for those disregarding the 

                                                           
30 Zakon o ravnopravnosti spolova (NN, br. 116/2003). 



 

 

law. The consequence was a rather low percentage of women on the candidacy lists and in 

parliament in the years that followed. Objections to this were made in several relevant reports 

including Millennium Development Goals (2004-2006), Kvinna till Kvinna (2003- 2006), the 

Parliamentary Committee for Gender Equality (2008-2009) and Ombudsperson for Gender 

Equality annual reports (2003-2011)31. 

 

4.2.2 The Gender Equality Act 2008 

In January 2008, the Constitutional Court of the Republic of Croatia declared the 2003 act 

unconstitutional because, as an organic act concerning fundamental human rights, it had to have 

been passed by a two-thirds majority in parliament, which was not the case32. Petar Marija 

Radelj called for the act to be deemed unconstitutional. He also emphasised the 

unconstitutionality of several provisions within the act as well as formal procedural 

deficiencies33. 

The request was accepted and, under national and international pressures, a new version 

of the act was formulated. In February 2008 the Ministry of Veterans, Family Affairs and Inter-

generational Solidarity, coordinated by Stjepan Adanić, created a working group to bring the 

new Gender Equality Act in line with relevant EU directives. 

The analysis of alignment with EU directives was done by the Law Faculty and delivered 

by Anamarija Gospočić, a representative of the NGO CESI, to the Office for Gender Equality, 

which was in charge of collecting proposals, technical coordination of the whole process and 

dissemination to all members of the working group. According to reports of the meetings and e-

mail correspondence archived in the Centre for Women's Studies, the working group was 

directed to make not only formal, but also substantive changes to the act. The deadline for the 

first draft was mid-April 2008, allowing two months to formulate analyses and amendments. 

The working group was formed of representatives from the aforementioned Ministry of 

Veterans, Family Affairs and Intergenerational Solidarity and Office for Gender Equality together 

with representatives of Ministry of the Economy, Labour and Entrepreneurship, Ministry of 

                                                           
31 Gordana Lukač Koritnik, ombudsperson for gender equality in that period, gave a support in the Croatian 

Parliament to an initiative by the Committee for Gender Equality of Istria County, town of Buzet, Labin, Novigrad, 

Pazin, Poreč and town of Pula for the amendments on Act on Gender Equality demanding obligatory gender quotas on 

candidacy lists (Report Ombudsperson for GenderEquality, 2004) 

32 The Gender Equality Act was voted with 75 votes in favour, while the 2/3 majority rule required 76 votes. 

33 Petar Marija Radelj from Zagreb, a theologian employed in a publishing company, has filed more than 700 requests 

for the review of constitutionality of laws and legality of other regulations to the Constitutional Court, out of sheer 

civil concern. The anecdote says that the president of the court Jasna Omejec has complained to the former President 

of the Republic of Croatia, Stjepan Mesić, saying that the fact that anyone can file a proposal of unconstitutionality is 

holding back the overall work of the Court, hence suggesting the change of the procedure. 



 

 

Science, Education and Sports, B.a.B.e., State’s Bureau of Statistics, Coordination of Union 

Headquarters, Croatian Association of Unions, Centre for Women’s Studies, Ministry of Justice, 

Law Faculty of Zagreb, Faculty of Political Science, CESI – Centre for Education, Counselling and 

Research, Croatian Association of Entrepreneurs, Autonomous Women’s House of Zagreb, 

Central State’s Office for Administration, Office for Human Rights of the Government of Croatia 

and Office of Ombudsperson (officially Ombudsman) for Gender Equality. 

This analysis focused on the articles 12 and 15, which concern gender quotas, or more 

precisely on the groups or individuals that put the issue on the agenda and advocated for its 

inclusion within the act. Thus, within the working group, significant pressure to define the 

notions of ‘unbalanced participation’ together with clear deadlines and sanctions in the case of 

disregard, came from non-governmental organizations including CESI, the Centre for Women’s 

Studies, women’s sections of Alliance of Independent Trade Unions of Croatia and professor of 

the Law Faculty Ksenija Turković. These organisations and their representatives based their 

suggestions on international documents including Beijing’s Declaration and Platform for Action, 

CEDAW, Recommendation (2003) 3 of the Committee of Ministers to Member States on 

Balanced Participation of Women and Men in Political and Public Decision-Making, adopted on 

12 March 200334, on the European Parliament resolution on the balanced participation of 

women and men in decision-making, as well as on the Slovenian and Bosnian Gender Equality 

Acts. Members of the Centre for Women’s Studies were also calling on the experience of the 

countries that had already implemented quotas for women in the political life.  

More precisely, the Centre for Women’s Studies demanded that the new act precisely 

defined ‘unbalanced participation’. They suggested that a 40% minimum representation of each 

sex in any decision-making body in political and public life should be written into the act. 

Besides this, CWS proposed the introduction of obligations for gradual increases in the 

percentage of women in politics and an obligation to change candidates on political parties’ 

candidacy lists in line with the so-called ‘zipper system’35. They also called for the introduction of 

sanctions for political parties that do not respect the provisions of the act (for instance, less state 

money for the party if the State’s Electoral Committee had to reject party lists with less than 

40% of one sex) and for monitoring of the act’s implementation. Similarly, members of CESI 

proposed that gradual increases in the percentage of women in politics should be defined more 

precisely. They wanted it made clear that parties must achieve the minimum within three 

electoral cycles. The first electoral cycle, they said, should have minimum 30% of 

                                                           
34 Balanced participation of women and men in political and public decision-making is defined in this 

recommendation as a minimum 40% representation of each sex in any decision-making body in political and public 

life.  

35 “Zipper system” requires that every second candidate should be a woman (IDEA, 2005: 159). 



 

 

underrepresented candidates their lists, the second 35%, and the third, 40%. They also 

demanded a definition of ‘unbalanced participation of women and men’ based on REC (2003) 

(presence of one sex should not fall under 40% in public or political life). 

Hence, the demand for a clear definition and the introduction of ‘unbalanced 

representation’ was supported by all parties participating in the working group – CESI, the 

Centre for Women’s Studies, the Women’s Section of Alliance of Independent Trade Unions of 

Croatia, the Office for Gender Equality and the Law Faculty. Ksenija Turković (Law Faculty) 

objected that three cycles was too long for an increase of just 20%, and said it was also 

necessary to take into account elections for the European Parliament, and introduce sanctions 

for lists with unbalanced representation of candidates. The final version of the Gender Equality 

Act, aligning Croatian legislation with the EU acquis, was sent to parliament on July 2, 2008. It 

was presented under urgent procedure by Minister Jadranka Kosor and passed with a two-

thirds majority. 

The analysis of interviews given by the members of women’s NGO’s who participated in 

the process – including the press conference organised by CESI the representatives of women’s 

NGO’s - Anamarija Gospočić (CESI) (CESI, accessed on 23.12.2012.), Suzana Kunac (B.a.B.e.) 

(Dalje, accessed on 22.12.2012.) Jasminka Pešut (CWS) (ORF, e-mail correspondence) – have 

generally shown dissatisfaction with the final version of the act mainly because in the process of 

its enactment certain important amendments had been omitted. Specifically, Anamarija Gospočić 

said the working group was established too late, the criteria by which groups were entered were 

not clear, the communication among members was not transparent and the final proposal was 

submitted too late for serious preparation. Additionally, Suzana Kunac pointed out that the act 

did not allow for the consistent implementation of gender mainstreaming in all government 

structures and would not enable parity democracy. Jasminka Pešut was positive about the fact 

that the new act contained the definition of unbalanced participation of women and men in 

political and public domain decision-making. However, she objected to the lack of obligatory 

provisions regarding certain issues and the inadequate attention given to responsible bodies for 

the implementation of gender mainstreaming politics. 

In that period the most significant public discussion on the new Gender Equality Act was 

organised in the June of 2008 by the Ministry of Veterans, Family Affairs and Inter-generational 

Solidarity. Its purpose was to present the proposal for the act to the public. The speakers mostly 

complained about the unclear division of responsibilities for enforcement of sanctions, and the 

monitoring of the act’s implementation, as well as certain other ambiguities36. Nevertheless, the 

                                                           
36 Speakers were Jadranka Kosor (vice president of Republic of Croatia and Minister of Veterans, Family Affairs and 

Inter-generational Solidarity), Neve Tölle (Autonomous House of Zagreb), Helena Štimac Radin (Government´s Office 

for Gender Equality), while the participants in the discussion were Ivana Radačić (Centre for Women's Studies), Petar 



 

 

new act had been aligned with the provisions of valid international standards and EU directives. 

The most substantive changes regarding female political participation are contained in the 

Articles 12 and 15: 

 

Article 12 

(3) One sex is substantially underrepresented within the meaning of paragraph 2 

of this Article if it accounts for less than 40% of representatives in political and 

public decision-making bodies. 

 

In comparison with the 2003 Gender Equality Act, Article 12 remained largely intact but 

for the introduction of Paragraph 3. In Article 15 the emphasis had been placed on quota 

compliance while the regulation calling for political parties to adopt a plan to balance 

representation of women and men, and determine methods for its promotion, had been left out: 

 

Article 15 

(1) When drawing up and proposing lists of candidates for the election of 

representatives to the Croatian Parliament, for the election of members of 

representative bodies of units of local or regional self-government or for the 

elections to the European Parliament, political parties and other authorised 

entities submitting such lists shall observe the principle of gender equality and 

seek to achieve the balance in terms of the representation of women and men on 

such election lists pursuant to the provision of Article 12 of this Act. 

(2) With a view to implementing paragraph 1 of this Article, political parties and 

other entities authorised to submit election lists shall introduce specific measures 

to prevent a substantial imbalance in the representation of men and women on 

the lists for the election of representatives to the Croatian Parliament, members 

to be elected to the representative bodies of units of local or regional self-

government and for members of the European Parliament in accordance with 

Article 12 paragraph 3 of this Act. Pursuant to Article 12 paragraph 1 of this Act, 

gradual increase in the percentage of the underrepresented sex shall be achieved 

not later than in the course of the implementation of the third regular elections to 

follow after the entry into force of this Act. 

                                                                                                                                                                                     
Krešimir Hodžić (Croatian Bishop’s Conference-Centre for Family), Mario Živković (Family Centre Kaptol), Dejan Palić 

(assistant of Ombudsman), Biserka Momčinović (Centre for Civil Initiatives Poreč), Snježana Vasiljević (Law Faculty in 

Zagreb), Astrid Maruša Kaučić (Ministry of Economy, Labour and Entrepreneurship), Marina Peris (Alliance of 

Independent Unions of Croatia), Rada Borić (Centre for Women’s Studies, EWL), Jurijana Kuliš (State’s Inspectorate) 

and Vesna Kesić. 



 

 

 

Another innovation was the introduction of ‘offence provisions’, i.e. sanctions. The law 

called for an ‘adaptation period’ of three electoral cycles (not specifying whether local or 

national) during which no sanctions would be applied to parties breaching the quota rules. The 

sanctions provided for post-adaptation period are: 

 

Article 35 

Political parties and other entities authorised to propose lists of candidates who, 

when proposing lists of candidates for the elections of members to the Croatian 

Parliament, to the representative bodies of units of local and regional self-

government or to the European Parliament, do not comply with the principle of 

gender equality that is laid down in Article 15 of this Act and who do not seek to 

achieve a balance in terms of representation of women and men on election lists 

pursuant to Article 12 of this Act shall be punished for a violation with a fine of 

HRK 50,000.00 in case of elections of members to the Croatian Parliament and to 

the European Parliament, a fine of HRK 40,000.00 in case of elections of members 

of city councils and county assemblies or a fine of HRK 20,000.00 in case of 

elections of members of municipal councils.37 

 

However, although the sanctions had been introduced in the new act, the scepticism of 

stakeholders as well as the wider public concerning the effectiveness of the proposed measures 

remained: the unclear division of responsibility between implementing bodies and lack of clear 

and effective implementation of sanctions for offenders gave fewer reasons for optimism than 

initially anticipated. The vagueness, within the act, surrounding the starting point of sanctions 

was highlighted in November 2012 when the president of Parliamentary Committee for Gender 

Equality, Nansi Tireli, requested from the government a precise interpretation of Article 15. 

Paragraph 2. This stated that the sanctions for political parties disobeying the quota rules would 

be applied “not later than in the course of the implementation of the third regular elections to 

follow after the entry into force of this act”. 

According to women’s NGOs, the Parliamentary Committee for Gender Equality, the 

Ombudsperson for Gender Equality and the Government Office for Gender Equality, the first 

regular elections after the adoption of the act were the local elections of 2009, the second were 

the parliamentary elections in 2011 and the third would be the local elections in spring 2013. In 

contrast, the Government of the Republic of Croatia, the Ministry of Administration, the Ministry 

of Social Affairs and the Youth and the Parliamentary Committee for Justice were of the opinion 

that parliamentary and local elections were separate electoral cycles. According to this view, the 
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sanctions would not be implemented until after the 2017 local elections, the 2019 parliamentary 

elections and the 2025 European elections. In the words of Prime Minister Zoran Milanović, “we 

should move from easier to more difficult”, meaning that it is somewhat easier to reach the 

quota for parliamentary elections than it is for local elections. Needless to say, this response 

caused widespread dissatisfaction and increased distrust in not only the government, but also in 

the state, and its laws and mechanisms. 

 

4.3 Public support for gender quotas 
The earliest available polls gauging public opinion on woman in politics, including special 

measures for enhancing the number of women in political decision-making bodies, come from 

2004 (Kašić and Šinko; Štimac Radin). It is possible in these surveys to find detailed statistics on 

several important aspects of the attitude of the electorate towards women in politics. However, 

prior to them, it is instructive to consult the available international values surveys and some of 

the press clippings from the Croatian media for the period from 1990 to 200438. 

According to the World Value Survey 1996, which was conducted on a sample of 1196 

interviewees on Croatian territory, 22.6% of those questioned strongly agreed and 31.6% 

agreed with the statement that, in Croatia, men make better political leaders than woman. So the 

majority of interviewees (54.2%) shared the opinion that politics is ‘men’s business’. Just for a 

comparison, the World Value Survey 1996 for Serbia showed a similar mindset: 25.7% of 

interviewees strongly agreed and 30.2% agreed. Interviewees in Slovenia, questioned in 1995, 

had slightly more confidence in the ability of women to lead – 9.3% strongly agreed and 35.5 % 

agreed39 with the statement. 

As mentioned previously, since 1995 several women’s NGOs were organising themselves 

in so-called Ad hoc Coalitions prior to national and local elections in order to appeal to female 

voters to pay the attention to how different political parties treated issues and topics of 

particular importance for women. They were also calling on politicians to include more women 

in politics through the introduction of quotas and other affirmative measures. This led to a 

significant number of articles and news reports which heightened public awareness of their 

cause and prompted more public debate. Their activities were reported in the most of the daily 

newspapers of that period (1995-2001) including Večernji list, Slobodna Dalmacija, Novi list, 

Vjesnik, Tjednik, Glas Slavonije, Karlovački list, Glas Istre. The Women’s Ad hoc Coalition formed 
                                                           
38 Press-clip that is being used in this text refers to the available archive of newspaper articles collected by the Centre 

for Women War Victims – Rosa (1990 -2004) and Women's Infotheke (2002 - 2004).  

39 Unfortunately the online data analysis was not available for all the countries of ex-Yugoslavia for the one and the 

same year. The closest for comparison is data for the year 1998 for Bosnia and Herzegovina where 31,6% and 28% 

strongly agreed and agreed that that men make better political leaders than woman do, and 1998 for Macedonia 

where 21% and 24,8% % strongly agreed and agreed with the same statement.  



 

 

in the run-up to the 1999 elections was especially prominent. Its campaign was part of a broader 

coalition of NGOs, civil initiatives and individuals called The Voice 99’, whose primary goals 

were to increase voter turnout, change electoral law and defeat the incumbent government and 

the ruling CDU party. Besides the activities of Ad hoc Coalitions and their representatives, media 

space was opened up for female politicians and their points of view on the ways to improve their 

position, such as via the Women’s Lobby40.  

Of the available articles that discuss the low number of women in politics, one in Tjednik 

from 17 April 1997 is especially interesting. What do these women really want? presents a 

history of Ad hoc Coalitions and their ideas and demands. However, the interesting part of the 

article refers to the results of a Puls Agency poll that questioned 600 Croatian women in April 

1997. To the question: ‘Are you satisfied with how political parties deal with women’s issue?’ 

57.8% of women said no, 29.5% were indecisive, 8.2% said they were satisfied and 4% did not 

know. To the second question: ‘Is the representation of women in politics too high, satisfactory, 

or too small?’ 65.8% said too small, 22.3% said satisfactory, 5.5% said too high, and 6.3% did not 

know. Although this survey sampled only women voters – so not a direct comparison – it is 

worth comparing it with the World Value Survey from the previous year. In the latter, 54.2% of 

interviewees said men make better political leaders, while in the Puls poll 65.8% of women were 

not satisfied with the number of female politicians in the representative body. 

In 2002 – two years after the change of government and the first significant rise of the 

number of women in the Parliament (from 7.1% to 21.9%) – public and media interest was 

stirred when the Prime Minister Ivica Račan appointed Željka Antunović minister of defence. 

Hence, in spite of the declared will of citizens and official policies, the appointment of a women 

to such a traditionally “male role” caused disapproval, mockery and suspicion in public and 

political circles. According to Večernji list (30 July 2002), a poll conducted by TIC Markot 

tel.d.o.o. which surveyed 600 interviewees, aged 18 to 75, in five counties (Zagreb region, 

Dalmatia, East and Middle Croatia, Istria), found that 51.26% of those questioned thought Željka 

Antunović was the wrong choice for defence minister. 23.68% said she was the right choice and 

25.05% said don’t know. To the question “What would be Željka Antunović shortcomings as 

defence minister?”, 47.98% replied competency, 8.52% answered gender, 23.77% political 

orientation and 19.73% something else. To the question “What would be advantages of Željka 

Antunović for this role?”, 25.24% answered competency, 15.53% gender, 39.81% attitudes and 

political orientation, and 19.24% said something else . This suggests the Croatian electorate and 

the political elite wanted more women in politics, but only in more “suitable” roles. 

This “shock-therapy” told the Croatian government that it needed to undertake serious 

measures to improve gender equality. At the sixth regional meeting of the working group for the 
                                                           
40 For instance this was placed on the agenda by the HSLP (CSLP) representative Đurđa Adlešić. 



 

 

gender equality of the Stability Pact, minister Željka Antunović emphasised the progress Croatia 

had made but said there was still much to be done. The president of the Parliamentary 

Committee for Gender Equality announced a proposal for a Gender Equality Law, while the 

coordinator of the Stability Pact, Erhard Busek, emphasised the importance of greater 

engagement of women in politics (Večernji list, 13.07.2002). 

To conclude, the change of government, the significant increase of women in politics, the 

opening of Croatian politics to the EU (Growth and Stabilization Pact), along with accompanying 

external (UN, EU) and internal pressures (civil society), opened the way for the 

institutionalisation of mechanisms that would enhance gender equality including women’s 

political participation, which was among other mechanisms contained in the first version of the 

Gender Equality Act.  

 

4.3.1 Support for the Gender Equality Act 2003 

The proposal for the Gender Equality Act was ambitiously announced in the media, often 

presented with a warning that it may cause controversies. In particular, the warning referred to 

the possibility that parties have to have at least 40% women on their candidacy list. Activists 

from women’s NGOs and public servants occupying positions within the pro-gender equality 

institutions (Radmila Sučević, Milanka Opačić and Milena Horvat) gave strong support to the 

measure. But there were also sceptical voices such as Nenad Zakošek (Faculty of Political 

Science). He commented in Večernji list (16 January 2003) that this may be just another way for 

party leaders to have more “obedient hands” in parliament. He also pointed to Bosnia and 

Herzegovina where this measure failed in spite of a legally proscribed minimum41 (Jutarnji list, 

11.01.2003; Večernji list, 16.01.2003). Generally speaking, the topic of women in politics was 

well covered in the media in 2003, in the sense that female political participation served as an 

indicator of the country’s development. Education programs concerning women’s political 

participation were covered and politicians commented on the present position of women in 

Croatia (Vjesnik, 09.03.2003; Večernji list, 04.05.2003; Večernji list, 16.04.2003; Vjesnik, 

10.05.2003; Vjesnik, 26.05.2003). Media interest during this period is not necessarily surprising 

given that this was the period of the public discussion concerning the first Gender Equality Act, 

and also a period prior to parliamentary elections in November 2003. Equally unsurprising were 

the number of articles – published after the candidacy lists were released and the elections took 

place – criticising the low percentages and poor positioning of women on these lists and 

                                                           
41 For more information on how different electoral systems favour women politicians consult part 3.3.3 – Electoral 

system and women in Croatia. 



 

 

subsequently in the parliament (Večernji list, 14.11.2003; Večernji list, 15.11.2003, Novi list, 

29.11.2003.).  

In addition to the media coverage, it is possible to evaluate the public support for the act, 

and more precisely its provisions concerning women in politics and special measures such as 

quotas, if we use data from a citywide poll carried out in Zagreb in October and November 2003, 

six months before the act would be formally adopted (Kašić and Šinko, 2004). Of the 900 men 

and women polled, 43.5% said women in Croatia were being discriminated against, although 

there was a difference in responses from men (only 31.2% agreed) and women (52% agreed). In 

a related question, 54.5 % agreed a need for a Gender Equality Act (45.1% of men and 61.3% of 

woman). However, only 27.5% agreed that there were societal obstacles for more active 

participation of women in politics. Although, interestingly only 13% thought there were enough 

women in the politics and in the parliament (8% of women and 19% of men). Some 46% (32% 

of men and 56% of women) said they would support the introduction of quotas for the purpose 

of increasing the number of women in politics. 

Shortly after, an article in Novi list (14.01.2004) suggested that, for a while, there was 

optimism for greater female political engagement because for the first time in history, Zagreb 

had a woman mayor in Vlasta Pavić and a president of the city assembly in Morana Paliković 

Gruden. Although the article recognises the revolutionary character of this fact, in the rest of the 

text the author goes on to list adverse statistics regarding women in the town's governing bodies 

and its companies – underlining the fragile nature those achievements. 

Despite being unable to gain more than 21% of parliamentary seats – and this 

percentage would fall further after the 2003 election – and despite the fact that the 

Parliamentary Committee for Gender Equality detected media, labour markets and politics as 

the three worst areas for women, even those politicians that were members of the previously 

mentioned committee were persistently against introduction of quotas which explained the 

unwillingness of official politics to legally bind parties with this measure. The stated opposition 

to quotas of Karmela Caparin (HDZ) and Antun Kapraljević (HNS) quoted in Vjesnik 

(23.04.2004) is indicative. Caparin justified her position saying it was more important that truly 

capable women enter politics, and Kapraljević justified her stance saying 'we are all minority in a 

certain sense' and this is no reason to introduce quotas or other means of affirmative action. 

Beside the parliamentary, local and presidential elections, another election unexpectedly 

attracted significant media attention due to its “revolutionary character”. The inter-party SDP 

elections were characterized in Slobodna Dalmacija (16.05.2004) as the “The Path of the SDP 

towards Matriarchy”. Željka Antunović had been elected vice president (Cro. zamjenica 

predsjednika). Ingrid Antičević Marinović and Milanka Opačić were elected deputy-president 

(Cro. pod-predsjednice) and Biljana Borzan and Vesna Perak were convincingly elected deputy- 



 

 

presidents of the main party committee. In all, more than 50% of the party's main committee 

was now in hands of women. In the same article Professor Nadežda Čačinovič, considered an 

authority, was invited to comment. She expressed satisfaction that women had made progress in 

a second strongest national party, and emphasised how especially content she was that they had 

been elected and not appointed to those positions. Čačinovič added that the higher percentage of 

women in politics was important because they would contribute to the quality of politics, take 

into consideration 'real life' problems and represent 'female interests'. However, she did point 

out that the promotion of more woman in politics could not be supported blindly, without taking 

into consideration their views and abilities. Accordingly, she said she would not automatically 

vote for a woman unless she supported her policies. 

Less than a month later, the HDZ, in like fashion, announced Jadranka Kosor as a possible 

candidate for the state presidency, triggering debate as to whether this meant the 

transformation of the character of Croatian politics (traditionally regarded as macho, patriarchal 

and closed minded). In an interview with Sanja Sarnavka (NGO activist from B.a.b.e.) the 

interviewer’s questions started an important debate concerning descriptive and substantive 

representation. He asked: “Do women renounce their feminist points of view when they enter 

the political arena and become just another power-hungry politician?”, “Can they overcome their 

traditional upbringing?” and “Do women politicians indeed represent 'female' interests?” 

(Slobodna Dalmacija, 12.06.2004). The debate over the candidacy of Jadranka Kosor continued 

and many public intellectuals were invited to comment on whether or not this was truly a step 

forward in the emancipation of women in Croatian politics and in general. Opinions varied. Some 

of the most representative included, for instance, those of philosophy professor Žarko Puhovski 

who recognised the significant work she had done for gender equality, but remained sceptical 

because at the same time she played the mother card, closely connecting her image to the 

patriarchal vision of family values (Slobodna Dalmacija, 03.07.2004). Similarly, psychologist 

Mirjana Krizmanić considered her candidacy counter-productive because, in her view, Kosor 

promoted a conservative and patriarchal stereotype. Conversely, Jasna Petrović (Global Union 

for Women's Groups from Central and Eastern Europe), Bojana Genov (Women's Network 

Croatia) and Helena Štimac Radin (Government's Office for Gender Equality) saw Kosor's 

candidacy as a positive step, while Željka Jelavić (Centre for Women's Studies) remained 

cautious, nevertheless she emphasised her openness to deal with certain issues, such as family 

violence (Slobodna Dalmacija, 03.07.2004). 

At the same time, Štimac Radin (2007) did a comparative analysis of the results from 

research conducted in spring 2004 (on a sample of 2000 young people aged between 15 and 29 

and 1000 adults aged 30 or over) with the results from a previous survey from 1999. Although 

the focus of the analysis is on young people’s perception of female politicians, the results are 



 

 

nevertheless useful in assessing the level of public support for quotas. In 1999 41.9% of young 

people thought women were underrepresented in Croatian political life, while in 2004 this 

percentage rose 10% to 52.3. In the same research this view was shared by 56.8% of older 

interviewees. Although a high percentage of 58.8% of interviewees agreed it was necessary to 

legally ensure participation of women in parliament, the majority did not consider quotas to be 

the most effective way of achieving this (Štimac Radin, 2007:164).42 

In conclusion, it is possible to state that the government had the support of the public for 

the Gender Equality Act because the electorate believed there was discrimination against 

women in Croatian politics, although there was a significant difference of opinion as to the 

causes of and solution to the problem. 

  

4.3.2 Support for the Gender Equality Act 2008 

In a second round of surveys conducted by the Centre for Women’s Studies (Šinko, 2008) on a 

sample of 571 men and women in Zagreb from October to November 2007, 52% said women in 

Croatia were discriminated against, although there was a difference between women and men in 

this perception. Some 42% of men said women were not discriminated against, while 62% of 

women said they were. 

Similarly, Leinert Novosel (2011: 185) in the publication Gender Equality and 

Discrimination in Croatia (Kamenov and Galić, 2011) analysed the results of a national survey 

conducted in 2009 – shortly after the adoption of the 2008 act and two years after the previously 

mentioned research done by the CWS – which focused on the perception of the men and women 

in political life in Croatia. The research sampled 1363 persons 15 or older. Novosel (2011: 186) 

noted that the 50% of interviewees agreed that there were not enough women at the state and 

local level of political decision-making in Croatia. However, the fact that the significant 

percentage of the interviewees thought there were enough women in positions of political 

decision-making, more precisely 20% of them thought this of the state’s level and 15.5% of them 

for the local level, should not be neglected neither. The difference between sexes was again 

visible. Some 58.5% of women and 40% of men agreed that the percentage of women in 

decision-making positions was too low. Interviewees in the same research cited family 

obligations and workload, in that order, as the main obstacles to more participation of woman in 

politics. Next they cited male opposition, followed by lack of understanding and party political 

apathy and, in last place (only 9%) lack of motivation in women (Leinert Novosel, 2011: 191). 

When asked about the most effective means of increasing the number of women in politics, 
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interviewees answered: respect for the existing laws; implementation of sanctions; media 

campaigns for raising awareness; the introduction of gender equality as a subject in education; 

and ‘assistance’ for women’s NGOs (70% of interviewees). 

A 2007 survey by CWS (Šinko, 2008) asked which institutions most affected the role of 

women in society. The media (60.2%), religious institutions (32.9%) and educational 

institutions were thought to be mainly responsible, while political parties (15.8%) and state 

institutions (15%) did not receive much attention. At the same time, 41% of interviewees said 

there were no obstacles to women entering politics, while 32.9% had the opposite opinion. 

Again there was a marked difference between women and men. Some 48.3% of male 

interviewees said there were no obstacles, while 39.5% of female interviewees said there were. 

However, the majority of interviewees (72.5%) were not satisfied with the number of women in 

Croatian politics or in parliament (74%). Although, there is an agreement among interviewees, 

with 60.4% of men and 82.1% of women supporting this view. Importantly, the majority 

(59.3%) – of which 45.4% were men and 69.2%, women – supported quotas to increase the 

percentage of women in politics, although only 12% considered this measure an effective tool 

for achieving that goal. 

Bearing in mind that this research was done only six months prior to the initiative for the 

new Gender Equality Act, we can conclude that NGOs and other relevant parties could rely on 

public support for the introduction of measures intended to increase the number of women in 

politics. However, the scepticism present in the answers of interviewees concerning the 

effectiveness of the proposed measures anticipated the gaps in the final version of the Gender 

Equality Act, more precisely, unclear division of responsibility between implementing bodies 

and lack of clear and effective sanctions for offenders. In other words, the researchers that were 

being consulted in the text (Kašić and Šinko, 2004; Štimac Radin, 2007; Šinko, 2008; Leinert-

Novosel, 2011) concluded that a significant part of the electorate in Croatia recognised the 

injustice of the system and supported the greater engagement of women in politics. However, as 

analysis of the relevant press clippings suggests, when the focus was moved from abstract 

numbers and percentages to real figures, reactions were not so favourable. 

More precisely, looking back at the available newspaper archives, the public and media 

were particularly intrigued by the appointment of Željka Antunović as defence minister 

(Večernji list, 30 July 2002), the SDP's inter-party elections where women were elected vice- and 

deputy-president and won a majority on the general committee (Slobodna Dalmacija, 

16.05.2004; Slobodna Dalmacija, 12.06.2004) and with the candidacy of Jadranka Kosor for 

President of the State (Slobodna Dalmacija, 12.06.2004; Slobodna Dalmacija, 03.07.2004). This 

suggests that despite their support for proportional representation in the abstract, the 

electorate and the political elite were less enthusiastic when it allowed women to occupy more 



 

 

powerful political positions, especially when those positions were outside women’s traditional 

domains in education, health and social care, environment and human rights. Equally 

problematic was the prevalence of women within the second biggest national party, suggesting 

that sudden change of this kind within the Croatian socio-political context can be arguable and 

should be regarded with caution. At the same time, these events triggered important debate and 

raised questions about whether more women in the political arena necessarily meant a shift 

from traditional macho patterns in politics, and about whether these women represented 

'female' interest and what those interests might mean. Lastly, it is indicative that a common 

characteristic of the surveys and the newspaper articles was the mixture of support for greater 

engagement along with scepticism of the affirmative measures that might bring that engagement 

about, but towards a positive evaluation of concrete examples which could lead to a conclusion 

that the situation improved for a moment.  

 

4.4 The influence of the participating stakeholders 
According to interviews we conducted, several types of actors participated in the formation of 

legislation in 2003 and 2008. The following actors were commonly identified: NGOs (BaBe, CESI, 

Women's Infoteca, Centre for Women Studies, Women's Network, and Trade Union); experts 

(mainly legal experts from the Faculty of Law, while some also mentioned experts from the 

Faculty of Political Science); state actors (ministry responsible for the policy43, Governmental 

Office44, Independent State body responsible for gender equality45, parliamentary Commission 

for Gender Equality.  

Several interviewees could not identify the most influential actor in 2003. Some 

interviewees were convinced the ministry was the key player, while two party representatives 

pointed to the parliamentary Commission for Gender Equality, mainly because of its role relating 

to the article on the Gender Equality Ombudsperson – the article was inserted again in the draft 

Law on Gender Equality in the parliamentary procedure (while it was earlier removed from the 

draft legislation in the governmental procedure).  

The picture was similar in 2008. The majority of interviewees (state actors, experts and 

NGOs) identified the state, in this case the Governmental Office for Gender Equality as the key 

player, mainly because the office prepared the draft legislation. Some also mentioned NGOs, 

saying they played the most important role in drafting amendments.  

One of our questions was, who put the issue of gender equality on the agenda? Most 

interviewees (party, state, and NGO representatives and one expert) said it was the NGOs. 

                                                           
43 Different ministries were responsible for the policy in 2003 and in 2008. 

44 In 2003 this was Governmental Office for Human Rights, while in 2008 the Governmental Office for Gender Equality.  

45 In 2003 this was the Office for Gender Equality and in 2008 the Gender Equality Ombudsperson. 



 

 

Similarly, they said, the issue of gender quotas was put on the agenda by the NGOs (one 

interviewee also mentioned the important influence of the EU accession process and the salience 

of the issue in the EU). Therefore, evaluation of the Croatian administration as open to NGO 

involvement in the 2003 as well as in 2008 policy processes did not come as a big surprise. As 

one NGO representative said, the administration at the time needed NGO cooperation because of 

the expert knowledge they had. The NGOs were a bit more precise when evaluating the 

administration's openness. Both representatives said that while the administration claimed to 

be open and approachable the situation was in fact very different, especially in the final stages of 

policy process. Both representatives said there was a lack of feedback on amendments the NGOs 

had prepared. This convinced them that the administration was not offering a real opportunity 

for the NGOs to participate. The NGO representatives exposed another critical point. According 

to them, a public debate organised by the state actors was not a debate but merely a 

presentation of the draft legislation. The problem in 2008 may have been due to the limited time 

available to prepare the draft legislation (the Constitutional Court had declared the 2003 Law on 

Gender Equality unconstitutional because it was not passed by a two-thirds majority, the 

minimum required for legislation dealing with basic human rights and liberties. The court set a 

six-month deadline for a new law, or the same one, to be passed). This deadline was seen as an 

impediment to the efficacy of the policy process (it was mentioned by representatives from all 

the parties we spoke to). One expert said this time-constraint was the key difference between 

the 2003 and 2008 policy processes. She said that in such conditions public debate simply could 

not be qualitative enough, and that the NGOs did not have enough time to properly prepare their 

suggestions and comments on the draft versions. 

On the other hand, the establishment in 2003 and 2008 of working groups, made up of 

experts and state and NGO representatives, whose task it was to draft the legislation, may serve 

as an illustration of the openness of the administration. The inclusion of NGOs in the policy 

process is usually a positive sign. Despite this, some NGO representatives and one expert were 

critical of the 2008 working group. But most interviewees evaluated it positively. As well as the 

time constraints in 2008, several other problems to do with the work of the group were 

revealed, particularly by the NGO representatives. The goals and the basic idea, they said, were 

not clearly defined – whether the idea was to prepare a new Law on Gender Equality or to just 

modify the 2003 law. There was not enough dialogue between parties, who were preparing 

presentations for solutions without discussing them with the other parties. According to one 

expert, the NGOs claimed, several times, that no clear criteria was used to determine which 

NGOs should be included. The flow of information, said some, was poorly organised – sometimes 

participants were not informed about a meeting or did not receive all the proposals, although 

one state representative disputed this saying materials were sent to the NGOs. One of the NGO 



 

 

representatives also mentioned a lack of transparency throughout the process. Problems with 

coordination were also highlighted. One NGO representative mentioned the problem with dual 

coordination (coordination between the relevant ministry and the Governmental Office for 

Gender Equality). According to another expert, in 2003 there was a lack of coordination between 

two laws (the Gender Equality Act and the Law on Work), which had been prepared at the same 

time and dealt with several similar topics. While in 2008, she added, there was a lack of 

coordination between two working sub-groups (a broader working sub-group which paid more 

attention to the political goals of the Gender Equality Act and narrower sub-group which paid 

more attention to legal questions, also to the EU aquis communitaire). Overall though, it seems 

all parties were positive about the establishment of working groups. In general, interviewees 

agreed that participants in the working groups had the most influence on policy processes. Only 

one NGO representative had second thoughts in this regard – in her opinion one narrow group 

(which regrettably cannot be identified) had a very important role in a preparation of the draft 

legislation.  

All interviewees thought all working-group parties agreed with the draft legislation. The 

exception was one state representative who mentioned that in 2008 some NGOs (NGOs which 

did not take part in the working group) opposed the draft, saying it wasn’t good enough. Both 

NGO representatives said they were not satisfied with some of the solutions in the draft 

legislation and therefore tried to amend them during the policy process, but both stressed the 

NGOs did not oppose the draft legislation as such. 

In our research, special attention was paid to the gender quota. We specifically asked if 

any of the parties opposed its introduction into the 2008 Law. One party representative 

mentioned that the HSP (Hrvatska stranka prava) objected publicly to the idea of a gender quota, 

but she could not recall how the party’s MPs voted in the parliament. Some interviewees also 

mentioned the ‘strange’ and ‘unexpected’ behaviour of several respected women in the SDP 

(Socialdemokratska partija Hrvatske). At the beginning of the 90s they supported the idea of 

gender quotas in the act, but later some publicly expressed reservations towards it. But those 

same people, according to the best guesses of the interviewees, supported it in Sabor in 2008.  

Sometimes the general public (and its attitude toward draft legislation) too can play an 

important role in the policy-making process. But as one interviewee pointed out, in 2003 the 

Gender Equality Act was seen by several politicians as unimportant (there were much more 

important issues Croatia had to face at the time). And some interviewees said that in 2008 the 

act was overshadowed by the Anti-Discrimination Act, which attracted much more public 

attention. Some of the interviewees said gender quotas seemed ‘distant‘ because it would be 

three elections before their implementation. 



 

 

When many different actors have equal participation in a policy process, usually the 

interests of those actors, at least to some degree, find their way into law. In our case, most 

interviewees said the state was the strongest actor, and yet most thought that the interests of 

the NGOs were given greater consideration in 2003 and 2008. This view, however, was not 

shared by NGO representatives. Anyway, it seems the NGOs were satisfied that in general many, 

if not all, of their ideas and proposals (mostly to do with the gender quota mechanism) were 

included in the Laws. 

 

5. THE IMPLEMENTATION OF GENDER QUOTAS 

5.1 The de jure institutional framework for gender equality 
Institutions relevant to the implementation of gender quotas are connected to the Croatian 

parliament and to the government (i.e. government Office for Gender Equality), where vertical 

rather than horizontal connections between institutions are more evident. Horizontal relations 

are much more visible at the regional level through the coordination of the county commissions 

for gender equality by the Office for Gender Equality at the national level. 

 

5.1.1 The Croatian Parliament  

The Croatian parliament (Hrvatski sabor) as a representative and legislative46 body, has been 

transformed from the politically weak, structurally complex (Zakošek, 2002) and largely 

symbolic post-socialist parliament of the 90s, to a more democratic institution with a more 

effective political role and a simpler structure (Zakošek, 2002). Although the position of 

parliament has been challenged by outside influences (Šinko, 2009), as is the case with other 

contemporary parliaments (Betham, 2006), the Croatian one-chamber parliament maintains 

several key functions: legislative, control over national budget, oversight of executive political 

bodies, deciding on constitutional changes and other matters of public interest.47  

                                                           
46 In line with Constitution of Republic of Croatia, Article 71.  

47 In line with Constitution of the Republic of Croatia, Croatian parliament “shall decide on the adoption of 

amendments of the Constitution, adopt laws, adopt central budget, decide on war and peace, adopt documents 

expressing the policy of the Croatian Parliament, adopt the National Security Strategy and Defence Strategy of the 

Republic of Croatia; exercise civilian oversight of the armed forces and security services of the Republic of Croatia, 

decide on alternation of the Republic of Croatia, call referenda, conduct elections, appointments, dismissals in 

conformity with Constitution and law, supervise the work of the Government of the Republic of Croatia and other 

holders of public offices Reporting to Croatian parliament in conformity with the Constitution and law, grant amnesty 

for criminal offences and perform any such tasks as maybe specified by Constitution( Article 81 of the Constitution of 

the Republic of Croatia, consolidated text. Translation of the Article 81 of the Constitution has been taken from the 



 

 

The inner structure of Croatian parliament is regulated by parliamentary standing 

orders. Even though some authors (Zakošek, 2002: 103) describe the Croatian parliament as a 

typical “talking parliament” characterised by work in plenary sessions, the Croatian parliament 

establishes committees as the working bodies (Hrvatski sabor, 2012). Currently, the Croatian 

parliament has 151 representatives who, together with the outer members, are involved in 

committees. Party power-relations are also respected within the compositions of the committees 

and their chairs. (Zakošek, 2002: 104). Depending on their remit they discuss: initiatives for new 

laws; reports submitted to the parliament by the other institutions, for example those of 

ombudsman and other specialised ombudspersons; monitor the work of government and other 

institutions, work supervised by parliamentary authorities; compliance of citizens; and other 

matters in line with laws. The Committee for Gender Equality is one of 29 parliamentary 

committees. 

 

5.1.1.1 The Committee for Gender Equality of the Croatian Parliament 

The Committee for Gender Equality was established rather late in the history of the parliament, 

but was the first and remains the longest-standing institutional body for gender equality within 

parliament. It was established in 2001, mostly thanks to lobbying from feminist NGOs and 

women politicians, including those from the Third of January Coalition, but mostly by women 

members of the Social Democratic Party and the Forum of Social Democratic Women. Gordana 

Sobol, one of many active women parliamentarians, chaired the committee. She said that civilian 

expertise and guidance, at that time, was also very helpful (Kesić, 2007: 39). To promote 

openness, the Croatian parliament has an instrument which enables experts and citizens to 

access and work with the committees48. This access to the Committee for Gender Equality has 

been available since 2008, when the standing order governing it was changed. Currently, it 

consists of 11 full members and three appointed members (independent, expert and civilian 

representatives)49. They have the right to take part in discussions and set the proposals, but no 

voting rights. 

The scope of the committee is regulated by parliamentary standing orders, but it must 

also conform to the National Politics for Gender Equality. Its remit is to establish and monitor 

gender equality policy. Some of its main obligations are to: 

- initiate signing of international documents and monitoring implementation, 

                                                                                                                                                                                     
translation of the Constitution text, published on the official web site of the Ombudsman 

http://www.ombudsman.hr/en/regulation/120-the-constitution-of-the-republic-of-croatia.html. 

48 Pravilnik o javnosti rada Hrvatskoga sabora i radni tijela. Narodne novine 66/2005. Odluka o izmjenama i 

dopunama Poslovnika Hrvatskoga sabora. Narodne novine. 39/2008) 

49 Radna tijela Hrvatskoga sabora. http.// www. sabor.hr. Accessed 28 February 2013. 



 

 

- participate in the drafting, implementation and analysis of the implementation of the 

National Gender Equality Policy in the Republic of Croatia, 

- promote equal gender representation in the composition of parliamentary working 

bodies and delegations, 

- undertake efforts to introduce the principles of gender equality in education, 

healthcare, public information, social policy, employment, free enterprise, decision-

making processes, family relations, etc.  

- prepare the draft legislation and other regulations on gender quality. 

 

5.1.1.2 Other Relevant Parliamentary Committees 

The other relevant parliamentary committee for gender equality is the Legislation Committee. 

This committee has no direct role in the implementation of gender equality policy or in binding 

legal provisions on quotas, but because of its remit it could affect the implementation of quotas. 

This became evident recently with its interpretation of the starting point for sanctions in a case 

where the implementation of quotas had been ignored. The Legislation committee’s remit is to 

provide authoritative interpretations of laws or other regulations adopted by parliament. 

 

5.1.2 The Ombudsperson (officially Ombudsman) for Gender Equality 

Article 19 of the Gender Equality Act (NN, 82/08) defines the Ombudsperson/Ombudsman as an 

independent body for combating gender discrimination. To comply with the Gender Equality 

Act, the ombudsperson’s responsibilities shall include: receiving complaints from any natural 

persons or legal entities regarding gender discrimination; providing assistance to natural and 

legal persons who have complained of sexual discrimination when instituting legal proceedings; 

taking steps to investigate individual complaints prior to legal proceedings; collecting and 

analysing statistical data on cases of sexual discrimination; conducting independent surveys 

concerning discrimination; publishing independent reports; and exchanging available 

information with corresponding European bodies. 

The independent ombudsperson for gender equality is appointed by parliament. One of 

its duties is to monitor the enforcement of the Gender Equality Act and other regulations on 

gender equality and thus provisions on implementation of quotas. Since the ombudsperson for 

gender equality reports to parliament at least once a year, parliament has ultimate oversight of 

infringements of the Gender Equality Act and thus “quota rules”. 

In discharging the duties of his or her remit, the ombudsman shall be authorised to 

admonish and to submit proposals or recommendations. The ombudsperson shall be authorised 

to file a motion for judicial review of the constitutionality of a law or constitutionality and 



 

 

legality of other regulations if he or she deems that the principle of gender equality is violated. If 

the ombudsperson establishes that the principle of gender equality is violated as a result of a 

lack of compliance with this Gender Equality Act, he or she shall submit a proposal to amend 

such a regulation. The ombudsman shall be appointed by the Government of Republic of Croatia 

and shall be relieved of duty by the Croatian parliament. 

 

5.1.3 Governmental bodies (national and sub-national) for gender equality 

The executive, constitutional and political powers of The Government of the Republic of Croatia 

are defined in the Law on the Government of the Republic of Croatia and the Rules of Procedure 

of the Government. The government’s powers in cases of conflict of jurisdiction between 

government institutions are potentially connected with the quota rule defined in the Gender 

Equality Act. In addition, at the proposal of the prime minister, government appoints the head of 

the Governmental Office for Gender Equality by way of an administrative contest. 

 

5.1.3.1 The Governmental Office for Gender Equality 

The work of government offices is regulated by the Regulation of the Government of the 

Republic of Croatia, published in Official Journal Narodne novine (NN 39/2012) and the Gender 

Equality Act (NN 82/08). The scope of Government Office for Gender Equality’s remit is widely 

defined and includes: the coordination of all activities aimed at the implementation of gender 

equality; the creation of integrated systems to protect, promote and monitor gender equality in 

the Republic of Croatia; proposals for and monitoring of the harmonisation of legal and 

subordinate regulations relating to gender equality; the creation of national policies for the 

promotion of the gender equality and the supervision of its implementation; the handling of 

complaints regarding violations and the processing of those complaints to the ombudsperson for 

gender equality; coordinating the work of the county committees for gender equality; and 

submitting proposals to the government for the adoption or amendment of laws and other 

regulations and measures. The head of the office is appointed by the government, on the 

proposal of the prime minister by way of administrative competition. 

 

5.1.3.2 The Coordinators in public bodies 

Their roles are defined with the Gender Equality Act. Coordinators appointed within specific 

public bodies are relevant for the implementation of quota. Directors of public bodies appoint an 

official or a civil servant in a managing position who also performs the duties of a gender 

equality coordinator. The coordinators in accordance with the remit and the scope of activities 

of the public body, coordinate the enforcement of Gender Equality Act and the National Policy 



 

 

for the Promotion of Gender Equality, and cooperate with the Office for Gender Equality. The 

coordinator prepares reports on the implementation of the National Policy for the Promotion of 

Gender Equality. They must also create action plans and report to the Office for Gender Equality 

every two years. The action plan comprises rights, obligations and the method of work of the 

body which appoints the coordinator for gender equality. There are 26 coordinators within the 

ministries and state administration bodies, along with 20 coordinators at the regional level 

appointed within the state offices in counties.50 

 

5.1.3.3 The Commissions for gender equality (sub-national governmental levels) 

Article 28 of the Gender Equality Act (2008) stipulates that the units of local and regional self-

government and the City of Zagreb establish and, pursuant to the proposed programme of 

activities, provide the conditions and funds for the activity of county commissions for gender 

equality and the commission for gender equality of the City of Zagreb with a view to promoting 

gender equality at the local level and enforcing this Act and the National Policy for the 

Promotion of Gender Equality. The commissions for gender equality are working bodies that 

advise the county assemblies and the assembly of the City of Zagreb, and are composed of 

members of county assemblies, coordinators from public bodies, representatives of NGOs and 

independent experts. In addition, local self-government units may establish city and local 

commissions for gender equality. 

The scope of the duties of the county, city and local commissions for gender equality is 

vaguely defined in the Gender Equality Act (2008). However, the National Policy for Gender 

Equality 2011 – 2015 is much more precise and detailed. It sets out nineteen measures for which 

the commissions for gender equality are co-responsible. Among others, each commission for 

gender equality is obliged to adopt an action plan for the implementation of the national policy 

measures. The work of the commissions for gender equality is coordinated by the Governmental 

Office for Gender Equality. 

 

5.1.4 Political parties 

Activities of political parties must comply with the Constitution of Republic of Croatia. There are 

no binding provisions regarding implementations of quotas within the Political Parties Act or 

the Amendment to the Political Parties Act. The only provisions within the 2001 Amendment to 

the Political Parties Act (Narodne novine, 36/01) refer to the ‘rights’ of a party, as opposed to 

‘obligations’. Within the 2001 Amendment to the Political Parties Act (Narodne novine, 36/01) 

there is provision that says that for each elected deputy from an underrepresented gender the 

                                                           
50 http://www.ured-ravnopravnost.hr/site/hr/koordinatori-uredi-uprava.html.  

http://www.ured-ravnopravnost.hr/site/hr/koordinatori-uredi-uprava.html


 

 

political party will be entitled to a 10% bonus of the amount provided for each deputy, as 

specified in paragraph (3) of this Article.  

The only binding provisions for quotas in political parties can be found in Article 12 of 

the Gender Equality Act. According to it, one sex is substantially underrepresented if it accounts 

for less than 40% of representatives in political and public decision-making bodies. The 

obligation during drawing up and proposing lists of candidates for the election of 

representatives to the Croatian Parliament political parties as well as and other authorised 

entities submitting such lists are obliged to observe the principle of gender equality and seek to 

achieve the balance in terms of the representation of women (Article 15).  

 

5.1.5 Other relevant bodies indirectly connected with the implementation of gender 

quotas 

The State Election Commission and the Croatian Bureau of Statistics, as public bodies, must 

adopt plans (Article 11) to conform to the Gender Equality Act and must segregate by gender all 

collected data (Article 17). In addition, the State Election Commission and the Croatian Bureau of 

Statistics, in line with the National Policy for Gender Equality for the period 2011 to 2015, are 

seen as crucial because the statistics they gather and publish are the key to determining the 

gender balance in public bodies. This includes the collection of gender-segregated data for each 

political party in accordance with elections results. As public bodies they are obliged to appoint 

gender-equality coordinators who will report on implementation measures to the governmental 

office for gender equality every two years. 

 

5.1.6 The de jure framework of relevant public actors in the field of gender equality 

The institutional network presented below, designed in accordance with the legislative 

framework, reveals a complex scheme of institutions responsible for the implementation of legal 

provisions. The Gender Equality Act (Articles 18-29) establishes several institutional 

mechanisms with a wide scope for activity that address the balanced political participation of 

both women and men. In this sense it is possible to identify formal (de jure) organisational units 

in the implementation process. 

Although not explicitly mentioned in the Gender Equality Act, the Committee for Gender 

Equality of the Croatian Parliament, as the most enduring institutional gender equality body, 

plays an important role in raising the awareness of gender equality issues through its 

implementation of the National Policy for Gender Equality 2011-2015. 

At the national level, the Office for Gender Equality coordinates, proposes and monitors 

all activities with the aim of achieving balanced political participation. The Office for Gender 

Equality was established by government regulation and is accountable to the Government of the 



 

 

Republic of Croatia. Furthermore, the coordinators for gender equality work in governmental 

bodies coordinating the implementation of the Gender Equality Act and report to the Office for 

Gender Equality. By contrast, the Ombudsperson for Gender Equality is an independent and 

autonomous body designed to combat all forms of gender discrimination. The Gender Equality 

Act empowers the Ombudsperson to monitor the implementation of legislation and react in 

instances when the principles of gender equality are violated. Owing to its control function, all 

public bodies are obliged to report to the Ombudsperson if requested. 

At the local (and regional) level, coordinators for gender equality in governmental bodies 

in counties and commissions for gender equality (county, city and municipal) act as advisory 

bodies ensuring the implementation of the Gender Equality Act. They are coordinated by the 

Office for Gender Equality. Together with the coordinators and commissions for gender equality, 

it is the Office for Gender Equality that is predominantly responsible for implementation at 

street-level. By contrast, the Ombudsperson has a monitoring function, observing the 

implementation process. 

The formal network is therefore highly institutionalised, with a stable structure at the 

national level that is dominated by state actors. The stability of this structure is to the some 

extent distorted at the regional/local level by the relatively short term of the county 

commissions for gender equality, which are appointed every four years via local election. The 

relationships between certain actors vary, from consultation through cooperation to monitoring. 

An overview of the de facto implementation process paints a slightly different picture. 

 

  



 

 

Figure 5.1: The de jure framework of the balanced political participation of women and men 

  

 

5.2 The de facto Institutional Framework of the Balanced Political 

Participation of Women and Men 
An institutional analysis of Croatia’s anti-discriminative policies reveals a complex institutional 

network. The complexity of the network is due to the relatively high number of policy actors 

responsible for the implementation of laws as well as their interdependent relationships. These 

interdependencies require horizontal coordination between the various organisational units. 

Organisational and inter-organisational policy implementation is therefore subject to potential 

obstacles in the implementation process: the more actors involved in implementing policies, the 

greater the risk of implementation failure due to the dispersion of responsibilities. The system 

and the coordination of the institutional mechanisms for the promotion and implementation of 

gender equality at the national and local levels have recently been upgraded. This development 

has been acknowledged by the European Commission in the Croatia 2011 Progress Report. 

Besides the Ombudsperson and the Office for Gender Equality, there are 18 coordinators for 

gender equality in each ministry at the national level. At the regional level, there are 20 

coordinators for gender equality in governmental county offices. Progress in the 

institutionalisation of gender equality at the local and regional level of self-government is visible 

not only in the number of activities implemented by the local commissions, but also in the 

continuous growth of municipal gender equality commissions. In addition to the 21 county 



 

 

commissions, 52 town (grad) and 30 municipal (općina) gender equality commissions have been 

formed (National Policy for Gender Equality 2011-2015). 

 

5.2.1 The Croatian Parliament 

As one of the institutional mechanisms of policy implementation, the Committee for Gender 

Equality of the Croatian Parliament is tasked with promoting the principles of gender equality 

through legislative initiatives and policy monitoring. In contrast to the other administrative 

units, the committee is by nature a political body since it comprises different political values and 

beliefs through the members of the Parliament. Earlier analysis (e.g. Kesić, 2007) highlighted 

doubts as to the appropriate composition of the committee: the members of the committee are 

primarily from political parties and as individuals are arguably not truly committed to the 

protection and the promotion of human rights. 

The Committee for Gender Equality is not specifically mentioned in the Gender Equality 

Act (2008). Its active role is defined in the National Policies for Gender Equality and in the 

Standing Orders of the Croatian Parliament. The Committee and the Office for Gender Equality, 

along with the competent state administration, the county gender equality commissions, and in 

cooperation with civil society organisations, have an obligation to organise and participate in 

forums, seminars, conferences, and campaigns addressing the political representation of women 

in the legislative and executive branches at the national and local levels. The Committee has 

organised and participated in numerous activities and all of them are listed in the Reports on the 

Implementation of the National Policy for Gender Equality submitted by the Office for Gender 

Equality. Another of the Committee’s important roles is its monitoring of the implementation of 

gender equality policy, including legislative activities. The Ombudsperson for gender equality is 

obliged to report annually to the Croatian Parliament. By approving these reports, the 

Committee for Gender Equality, as the working body of the Croatian Parliament, effectively 

exercises its power within the institutional network.  

However, the efficiency of the Committee could still be improved by strengthening its 

visibility, since neither the media nor the general public are interested in its achievements 

(Kesić, 2007). The Committee’s report on its work in sixth term of the Croatian Parliament (11 

January 2008 - 28 October 2011) contains updates of initiatives proposed, amendments 

submitted, discussions within thematic sessions, and its conclusions on the work monitored. The 

most interesting result of the monitoring is the conclusion addressed to the Programme Council 

of the Croatian Radio-Television urging them to implement the Gender Equality Act. In the 

process of enacting gender equality, the Commission proposed the amendment (adopted during 

a plenary session) on the financing of the commissions for gender equality at the regional/local 

level. The Commission also proposed an alteration of the Standing Orders of the Croatian 



 

 

Parliament in line with the Gender Equality Act. Specifically, by implementing the provision 

within the Act on the Balanced Representation of the Parliamentary Committees and Delegations 

as well as the initiative to include independent experts and NGO representatives within the work 

of the Gender Equality Committee of the Croatian Parliament (Hrvatski sabor), the Commission 

has actually upgraded the implementation of gender equality policy within Parliament 51  

 

5.2.3 The Ombudsperson for Gender Equality 

According to Gender Equality Act (2008), the Ombudsperson for Gender Equality performs the 

tasks of an independent body in charge of combating discrimination in the field of gender 

equality. As the defender of the principles of gender equality, the Ombudsperson operates in an 

open manner ensuring everyone the right to report any infringements of the gender equality 

legislation. Independency and autonomy, guaranteed by the law, is crucial since the primary 

mission of the Ombudsperson is to investigate individual complaints and to provide assistance 

to natural and legal persons who have lodged complaints about discrimination based on sex, 

marital or family status and sexual orientation, especially instances of discrimination from the 

governmental level as well as the local and territorial (regional) self-governmental level, 

including other legal and natural persons and the media (Report on the Work of the 

Ombudsperson for Gender Equality in 2011, 2012). 

In addition to the high level of independency, the Ombudsperson has substantial power 

within the institutional network through the competencies of investigating cases of infringement 

of the principle of gender equality, cases of discrimination against individuals or groups of 

individuals by public bodies, units of local or regional self-government or other bodies with 

public authority, by employees of such bodies or other legal or natural persons (Gender Equality 

Act, 2008). In 2011, the Ombudsperson investigated 308 cases of potential discrimination, of 

which 152 cases were referring to the public bodies at the national level, 24 cases to public 

bodies at the local level and 88 cases to other legal and natural persons. The monitoring power 

of the Ombudsperson is supported by solid financial and human resources, which was one of the 

conditions for closing chapter 19 (Social Policy and Employment) of Croatia’s EU accession 

negotiations (Report of the Committee for Gender Equality from the discussion on the report on 

the work of the Ombudsperson for Gender Equality in 2010). In the Reports on the Work of the 

Ombudsperson for Gender Equality (2010; 2011; 2012), a stable financial construction and an 

increasing number of employees are evident. 

 

                                                           
51 http://www.sabor.hr/fgs.axd?id=19305. (Accessed 19. 2. 2013.) 
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Table 5.1: The financial and human resources of the Ombudsperson for Gender Equality (2009-

2011) 

Year Budget 
Increase/Decrease (cf. 
previous year) 

No. of employees 

2009 2,854,054.00 +0.02% 10 

2010 2,952,300.00 +3.44% 12 

2011 2,915,602.00 -1.24% 13 

Source: Reports on the Work of the Ombudsperson for Gender Equality (2010; 2011; 2012). 

 

Within the scope of duties relating to the promotion of balanced political participation of 

women and men, the Ombudsperson operates particularly by: 

1. Monitoring the enforcement of the Gender Equality Act and other regulations on 

gender equality: the Ombudsperson monitors the implementation of the Gender 

Equality Act, its findings can be found in annual reports on the work of the 

Ombudsperson52. 

2. Investigating cases of infringement of the principle of gender equality: the 

Ombudsperson has investigated 115 cases in which the activities of political parties 

were found to be inconsistent with the Gender Equality Act. In the period 

investigated, however, no discrimination in political representation was identified. 

3. Admonishing and submitting proposals or recommendations: relating to the cases 

investigated, the Ombudsperson has in 113 cases made recommendations to political 

parties. 

4. Reporting to the Croatian Parliament at least once a year: the Ombudsperson 

prepares an annual report which is presented to and approved by the Croatian 

Parliament. 

 

Using the authority invested under Articles 22 and 23 of the Gender Equality Act, the 

Ombudsperson issued a public statement as a reminder that political parties are legally obliged 

to respect the principle of the balanced representation of women and men on candidate lists. 

The Ombudsperson’s office sent this reminder to the addresses of all 116 registered political 

parties in the Republic of Croatia with the recommendation that at the parliamentary elections 

in 2011 they accept the current European trend and develop a system of voluntary positive 

measures to ensure actual implementation of the legal obligation of balanced gender 

representation on the electoral lists (Report on the Work of the Ombudsperson for Gender 

Equality, 2012).  

                                                           
52 All reports from 2003 onwards are available at the website of the Ombudsperson 

(http://www.prs.hr/index.php/izvjesca). 



 

 

The de facto capacity of the Ombudsperson to influence the implementation of a gender 

quota is thus de jure reduced to making recommendations to political parties and participating 

in the advocacy process of the principle of gender equality since the 40% gender quota for 

candidate lists is phased-in over a transitional period of three electoral cycles. It is interesting to 

note that a discussion developed on the occasion of the last reporting of the Ombudsperson for 

Gender Equality to the session of the Committee for Gender Equality of the Croatian Parliament 

(2012), during which the Head of the Office for Gender Equality expressed her dissatisfaction 

with the insufficient data included in the Report of the Ombudsperson for Gender Equality on 

the work of the Office for Gender Equality53. The Ombudsperson replied that she regretted the 

misunderstanding, and explained that the Report was not intended to include extensively all 

parts of the National Policy for Gender Equality but only several selected measures and thus only 

a brief outline of the work that falls within the remit of the Office for Gender Equality. Upon 

concluding the discussion, the Committee for Gender Equality adopted the Report and 

formulated the Decision with a recommendation addressed to parliament to adopt the Report on 

the Work of the Ombudsperson for Gender Equality for year 2011. 

 

5.2.3 Governmental bodies (national and sub-national) for gender equality 

5.2.3.1 The Governmental Office for Gender Equality 

Numerous authors (e.g. Peters 2005) note that bureaucrats play an important role in 

interpreting legislation and creating the regulations to put it into practice. In this respect, the 

Office for Gender Equality stands out as an expert and administrative organisational unit with a 

special operational role for implementation (Gender Equality Act 2008, article 18 and 27). In 

spite of the high institutional dispersion, the power within the institutional network is relatively 

concentrated in the Office for Gender Equality as the central governmental body responsible for 

the implementation of gender equality policies. The decisive power of the Office for Gender 

Equality is due to its initial dominance in the process of policy formulation54. 

The scope of duties of the Office for Gender Equality is defined in Gender Equality Act 

(2008) and the National Policy for Gender Equality 2011-2015. The legislation sets an extensive 

framework for the implementation of anti-discrimination policies, and makes provision for 

adequate human and budgetary resources. The Report on the Activities of the Office for Gender 

Equality in 2011 (2012) emphasises that there were 7 employees in the office operating with a 

                                                           
53 Izvješće o radu za 2011. pred Odborom za ravnopravnost spolova Hrvatskog sabora - 3.5.2012. 

http://www.prs.hr/index.php/izvjesca/izvjesce-2011. (Accessed 16 February 2013) Izvješće Odbora za 

ravnopravnost spolova s rasprave o Izvješću o radu pravobraniteljice za ravnopravnost spolova za 2011. godinu. 

http://www.sabor.hr/Default.aspx?art=48182 (Accessed 16 February 2013) 

54 The Office for Gender Equality was identified by the majority of interviewees as the strongest actor in 2008. 

http://www.prs.hr/index.php/izvjesca/izvjesce-2011
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budget of 2,339,700 HRK during the period from 1st January to 31st December 2011; the 

number of employees was reduced to 5 by August 2011. Allocated funds for the Office for 

Gender Equality were reduced in comparison to 2010 by 4% or 117,350 HRK. In response, the 

Office for Gender Equality has pointed to the United Nations Human Rights Council’s 

recommendation to the Government of Croatia to provide the necessary financial and human 

resources for the effective implementation of the mandate. As one of the interviewees (party 

representatives) has observed, defective implementation is therefore related to the operational 

weakness of the main institution responsible for the implementation of laws. 

 
Table 5.2: Financial and Human Resources of the Office for Gender Equality (2009-2011) (in 

Croatian Kunas) 

Year Budget 
Decrease 

(cf. previous year) 
No. of employees 

2009 2,720,185.00 - 34% 6 

2010 2,457,050.00 - 10% 7 

2011 2,339,700.00 - 4% 7 (reduced to 5) 

Source: Report on the Implementation of National Policy for Gender Equality 2006-2010 (2011); Report on the 

Activities of the Office for Gender Equality (2012). 

 

Despite the government Regulation on the Establishment of the Office for Gender 

Equality55 in which the number of civil servants required to perform the Office’s work was 

estimated to be 9, it is evident from the table above that human resources have been reduced to 

almost half this number. 

In light of its role in implementing gender equality policies to attain a balanced political 

representation, the Office for Gender Equality achieved the following during the period 

investigated: 

1. In terms of approving the action plans of the public administration bodies and legal 

entities: the Office for Gender Equality received action plans from all ministries and 

public administration organisations in the period of 2009 and 2010. The number of 

approved action plans is not stated (the Report on the Implementation of National Policy 

for the Promotion of Gender Equality 2006-2010 for the years 2009 and 2010). In the 

Report on the Activities of the Office for Gender Equality (2012), it is stated that the 

Office approved 6 action plans in 2011, although the number of submitted plans is not 

given. 

2. In terms of developing the national policy for the promotion of gender equality and 

monitoring its implementation: following the National Policy for the Promotion of Gender 

                                                           
55 Uredba o Uredu za ravnopravnost spolova. Narodne novine 39/2012. 



 

 

Equality 2006-2010, the working group developed a new policy in 2011 (for the period 

of 2011-2015), coordinated by the Office for Gender Equality, comprising 

representatives of public bodies, county commissions for gender equality and civil 

society organisations. 

3. In terms of conducting surveys, developing analyses and submitting biennial reports to the 

Government of the Republic of Croatia on the implementation of the national policy: the 

Office for Gender Equality reported on the implementation of the national policy in 2010 

for the period of 2006-2008 and in 2011 for the period 2009-2010. Several analyses on 

the degree of the gender-balanced political participation were conducted or ordered by 

the Office for Gender Equality (e.g. Gender Equality and Discrimination in Croatia 

2011)56. 

4. In terms of cooperating with non-governmental organisations operating in the field of 

gender equality: the Office for Gender Equality strengthened cooperation with the 

numerous civil society organisations throughout the investigated period. 200,000 HRK 

or 8.5 % of the total budget of the Office was allocated to support 5 civil society 

organisation project for the promotion of gender-balanced political representation. 

There are over 100 articles on the joint programmes and activities summarising the 

positive effects of the initiatives57. 

5. In terms of coordinating the activity of county commissions for gender equality: 5 meetings 

(once a year) for the Coordination of county commissions for gender equality were held 

with the aim of strengthening commissions and facilitating networking to develop 

gender equality. The meetings were attended by representatives of the commissions and 

civil society organisations.  

6. In terms of submitting annual reports on its activities to the Government of the Republic of 

Croatia, not later than end of April for the preceding year: according to the data available 

only one report was submitted (the Report on the Activities of the Office for Gender 

Equality in 2011, 2012). The Office for Gender Equality submitted only one annual report 

approved by the Government, but the decision regarding this can be found only in audio-

form.58 Other reports are somehow integrated in the Reports on the Implementation of 

National Policy for the Promotion of Gender Equality 2006-2010. 

                                                           
56 All publications and reports are available on the website of the Office for Gender Equality (http://www.ured-

ravnopravnost.hr/site/index.php). 

57 Available at: http://www.ured-ravnopravnost.hr/site/hr/suradnja-sekcija.html. 

58 Audiozapis 29. sjednice Vlade Republike Hrvatske od 31. svibnja 2012. Avalible at: 

http://www.vlada.hr/hr/naslovnica/sjednice_i_odluke_vlade_rh/2012/29_sjednica_vlade_republike_hrvatske/audioz

apis_29_sjednice_vlade_republike_hrvatske. 



 

 

 

Regarding the Office for Gender Equality’s specific role in the implementation of a gender 

quota, activities have been focused on raising the awareness of the general public of the 

necessity of balanced political participation, predominantly through the media (e.g. the 

campaign “Uravnotežimo se”) and the support of the project of civil society organisations. These 

activities have mainly concentrated been in the pre-election periods. The target group of the 

gender-awareness actions are also political parties: the Office for Gender Equality in cooperation 

with the commissions for gender equality and various civil society organisations have organised 

public debates and round tables, distributed flyers and other promotional materials, drawing the 

attention of the national and local political elites to their legal obligations to guarantee that 

neither women nor men should make up less than 40% of the candidates on the electoral lists. 

 

5.2.3.2 Coordinators for Gender Equality in Public Bodies 

The Gender Equality Act (2008) and the National Policy for Gender Equality for the period 2011-

2015 have established coordinators for gender equality in public bodies with the aim of better 

implementing the law. The coordinators are appointed to coordinate the enforcement of the 

Gender Equality Act and the National Policy for the Promotion of Gender Equality within the 

public administration bodies at the national and regional level and to cooperate with the Office 

for Gender Equality. At the regional level, there are 18 coordinators in all 18 counties of the 

Republic of Croatia. At the national level, there is an apparent confusion in the data on the 

number of coordinators: the website of the Ombudsperson for Gender Equality lists 18 

coordinators for gender equality, whilst the website of the Office for Gender Equality reports 26 

coordinators for gender equality. Since there are no available (written) reports on their 

coordinating activities, it is only possible to detect a solid cooperation with the Office for Gender 

Equality, mainly by email and phone consultations (The Office for Gender Equality, personal 

communication, 2013). 

According to the Gender Equality Act (2008), the coordinators have to report on the 

implementation of the National Policy for the Promotion of Gender Equality to the Office for 

Gender Equality every two years. Non-compliance with the obligation results in a financial 

penalty. Within our analysis it is difficult to evaluate the fulfilment of these obligations by all 

coordinators. However, the Office for Gender Equality reports on the action plans from 11 

ministries, 2 governmental offices, 7 public administration bodies, 6 governmental offices in 

counties and 6 legal entities, received by the end of 2012. 

Reports on the work of the Office for Gender Equality and the Ombudsperson for Gender 

Equality do not contain mention of any specific actions of the coordinators in public bodies. In 

addition, it is particularly difficult to assess whether the coordinators possess any actual power 



 

 

of implementation. Given the recommendations of both the Office for Gender Equality and the 

Ombudsperson to strengthen the institution of gender equality coordinator in public bodies, we 

can perhaps deduce that coordinators enjoy only a limited operability. The work of the 

coordinators can otherwise be seen as an administrative burden on public administration 

officials. 

 

5.2.3.3 The Commissions for Gender Equality (sub-national governmental levels) 

As we have observed, the main institutional gender equality instruments responsible at the local 

and regional levels are the gender equality commissions and the coordinators within the 

government administration units. The commissions for gender equality at the local level are 

often the primary agents who report and monitor the implementation of gender equality at the 

local and regional level, reporting via the governmental Office for Gender Equality, the 

Ombudsperson for Gender Equality, and NGOs reports. 

The intention of the Gender Equality Act (2008) to decentralise the implementation of 

gender equality policies has been quantitatively met by 103 county, town or municipal 

commissions for gender equality across the country. The Act stipulates that the commissions for 

gender equality were established as working and consultative bodies of the local and regional 

self-government assemblies. However, the political impetus to bring the debate on gender 

equality issues down to the local and regional levels has been obstructed by the weak legal 

position of the commissions for gender equality which has resulted in the establishment of 

“promotional units for gender equality” with little or no legal and political influence on public 

policies and their implementation. Moreover, the commissions for gender equality are often 

regarded as being merely extensions of the dominant political actors, since their members are 

appointed and funded by the regional or local assemblies (Gender Equality Act 2008, article 28 

and 29). 

As the consultative bodies of the county assemblies and the assembly of the City of 

Zagreb, the Commissions for Gender Equality have to propose programmes on the basis of which 

they can apply for funding. There are nineteen measures within the National Policy for Gender 

Quality for the Period 2011 – 201559 for which commissions along with other bodies are 

responsible. The implementation of two of these nineteen measures, are connected to the 

implementation of gender quotas. Specifically, according to the above-mentioned National 

Policy, commissions are obliged to adopt action plans (within measure No 7.1, the aim of which 

is to strengthen the mechanisms at all levels and improve coordinated action). On its official 

website, the Office for Gender Equality has published the names of those Commissions which 

                                                           
59 The National Policy for Gender Equality, 2011-2015. Narodne novine 18/2012. 

http://www.ured-ravnopravnost.hr/site/images/pdf/kb%20strategija%20za%20ravnopravnost%20spolova%20knjizica%20eng.pdf


 

 

fulfilled this obligation: of the 21 commissions at the regional level only 13 have fulfilled this 

obligation.60 An additional measure (the National Policy for Gender Equality for the Period 2011 

– 2015, measure No 4.1) refers to achieving a balanced representation of men and women in 

executive power bodies at all levels. 

Fragments of their work can be found within the Reports of the Ombudsperson for 

Gender Equality and the Reports of the Office for Gender Equality for 2011 (2012)61. All of them 

participated in the campaign for the balanced political representation of women and men in 

201162. A more detailed insight into the implementation of gender equality policy and the 

competences of the county commissions for gender equality (with an emphasis on the 

implementation of the measures relating to the adoption of the action plan and the balanced 

political participation of women and men) can be seen in the example of the Commission for 

Gender Equality of the Split-Dalmatia County, which is presented in a separate part of the report. 

 

5.2.4 The State Election Commission and the Croatian Bureau of Statistics 

The Gender Equality Act includes the obligation to use gender-specific terminology in the 

statistical analysis of the public authorities, bodies and units of regional and local self-

government. Furthermore, the National Policyfor  Gender Equality 2011-2015 has highlighted 

the State Election Commission and the Croatian Bureau of Statistics as important actors in the 

collection and processing of data on the balanced political participation of women and men.  

Both of the mentioned bodies are obliged to take the statistical records and publish 

gender disaggregated data of all accepted valid lists of candidates per proposer and mandates 

won by individual political parties or independent lists at all levels of elections. This has resulted 

in the introduction of a computer application for monitoring election results and gender 

variables in the stage of candidacy and election results. Thus, gender segregated statistics of the 

electoral process in Croatia are for the first time accessible to the general public. The Croatian 

Bureau of Statistics, in addition to its regular gender-disaggregated reports in various areas, has 

since 2006 been publishing an annual publication entitled “Women and Men in Croatia”63. The 

publication contains an overview of gender-disaggregated data on various political and social 

phenomena, including the political participation of women and men. 

                                                           
60 http://www.ured-ravnopravnost.hr/site/hr/institucionalni-mehanizmi/lokalna.html Accessed 18.3.2013. 

61 Report on the activities of the Office for Gender Equality in 2011. Available at: http://www.ured-

ravnopravnost.hr/site/images/pdf/izvjee%20o%20radu%20ureda%20u%202011.pdf 

62 Report on the activities of the Office for Gender Equality in 2011. Available at: http://www.ured-

ravnopravnost.hr/site/images/pdf/izvjee%20o%20radu%20ureda%20u%202011.pdf 

63 All “Women and men in Croatia” publications are available at the website of the  Croatian Bureau of Statistics 

(http://www.dzs.hr/).  

http://www.ured-ravnopravnost.hr/site/images/pdf/izvjee%20o%20radu%20ureda%20u%202011.pdf
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http://www.ured-ravnopravnost.hr/site/images/pdf/izvjee%20o%20radu%20ureda%20u%202011.pdf
http://www.ured-ravnopravnost.hr/site/images/pdf/izvjee%20o%20radu%20ureda%20u%202011.pdf


 

 

 

5.2.5 Civil society organisations  

The national level of the institutional network is exclusively dominated by state actors. Despite 

the informal cooperation of the Office for Gender Equality and the Ombudsperson with various 

non-state actors, the interaction remains predominantly non-institutionalised, (e.g. round tables, 

symposiums...), with the exception of more structured and institutionalised interaction through 

the financial support to civil society organisations, granted every year by the Office for Gender 

Equality through the funds anticipated within the national budget (with the aim of implementing 

the national policy for gender equality).64 By contrast, the local and regional levels are more 

inclusive (de jure and de facto) and open towards non-state actors. 

Commissions for gender equality at the local, city and county levels are composed of 

representatives from civil society organisations and independent experts (Gender Equality Act 

2008, article 28). Civil society organisations (CSOs) and experts have thus become de facto 

actors, yet with limited power in the network; a monitoring function over the implementation of 

gender equality legislation, since they are the most active in drawing attention to legal 

violations.  

The CSOs gathered in the Women’s Network of Croatia65 performed continuous 

monitoring in the field of political participation even prior to the 2008 Gender Equality Act. 

Similar action took place in 2011 in the form of the Women’s Platform 2011 when the CESI66, 

B.a.B.e67, Domine68, CGI69 (Centar za građanske inicijative) and Delfin- Pakrac70 jointly insisted in 

fulfilling the legal obligations of the political parties. One of the outcomes of the action is the 

previously-mentioned Column of Shame, where the CESI exposes those political parties which 

have not fulfilled the 40% gender quota. Several web portals have also been created as a result 

of the monitoring activities of the CSOs (e.g. Libela71 (CESI), Ženajeviše72 (Centre for Women’s 

Studies)73). 

                                                           
64 Ured za ravnopravnost spolova: Suradnja s NVO. www. http://www.ured-ravnopravnost.hr/site/. Accessed 25 

February 2013. 

65 Ženska mreža Hrvatske. http://www.zenska-mreza.hr/ 

66 Centar za edukaciju, savjetovanje i istraživanje, www. cesi.hr 

67 Budi aktivna. Budi emancipiran. http://www.babe.hr/ 

68 http://www.domine.hr/ 

69 Centar za građanske inicijative Poreč. http://www.cgiporec.hr/ 

70 Delfin-Pakrac. www.delfin-pakrac.com 

71 Libela. Portal o rodu, spolu i demokraciji. http://www.libela.org/ 

72 http://zenajevise.net/ 

73 Centar za ženske studije. http://www.zenstud.hr/ 

http://www.ured-ravnopravnost.hr/site/


 

 

These findings have also been confirmed by the interviewed representatives of the CSOs. 

According to them the moral obligation of the CSOs in the policy implementation is to educate 

and inform the interested public, due to their involvement in the previous stages of the policy 

process (agenda setting and policy formulation). Another element in the positioning of the CSOs 

in the de facto institutional framework is their self-assessment, as well as the belief of other 

interviewees in their monitoring obligation. One of the monitoring activities is undertaking the 

research for the Centre for Women’s Studies within the project AD ACTE – Anti-Discrimination 

Action towards Equality of women and men. 

 

5.2.6 Political Parties 

An overview of the implementation dynamics, especially those relating to the balanced political 

participation of women and men, confirms some of the initial assumptions about the political 

obstacles to effective and efficient implementation. The predecessor of the gender quota was a 

positive measure in the Law on Political Parties from 2001 which introduced financial incentives 

for political parties: for each elected representative of the under-represented sex, the political 

parties were entitled to an additional 10% of the amount provided to the party for each 

representative elected. In spite of this “reward system” being in place, the percentage of women 

has not drastically changed. The party monopoly in the nomination process was addressed by 

the Gender Equality Act of 2003, with provisions for positive action measures to promote the 

balanced political representation of women and men. However, very few political parties in 

Croatia integrated effective measures into their statutes. Voluntary party quotas were 

introduced by the Social Democratic Party (40%) and the Croatian Social Liberal Party (one 

third). Other parties promoted gender equality by forming women’s branches (the Croatian 

Democratic Union, the Croatian People’s Party, the Croatian Peasants’ Party, and the Social 

Democratic Party) or by reserving seats for women on central boards (the Croatian Democratic 

Union, the Croatian People’s Party). Voluntarism in this sense had little effect on the party elites 

as the absence of sanctions allowed unbalanced gender practices to persist. Even in the case of 

gender-quota-favourable political parties, the internal commitments were not fulfilled in the 

2003 parliamentary elections (Broz, 2007). Therefore, the case for introducing legally-binding 

gender quotas became clear. 

The legalisation of gender quotas occurred with the Gender Equality Act (2008, article 

15), which bound political parties to form candidate lists with at least 40% of women and 40% 

of men. Political parties failing to meet this criterion face financial sanctions. However, the 

timeframe of three election cycles for the implementation of gender quotas is preventing the 

applicable of sanctions. Balanced political representation should be gradually achieved within 

three regular election cycles from the day of the law being enacted. Analysis has shown that the 



 

 

majority of the political parties did not heed the binding gender quotas. Two-thirds of political 

parties have not followed the prescribed quota from the Gender Equality Act and did not place 

40% of both women and men on their electoral lists for the parliamentary elections held on 4th 

December 2011. Of the 313 lists of candidates, 37.70% had more than 40% of women 

candidates, and 62.30% had less than 40% of women nominated (Report on the Work of the 

Ombudsperson for Gender Equality, 2012). 

Bearing in mind the latest controversies regarding the transitional period of the three 

election cycles, political parties have once again demonstrated their political power by providing 

themselves an extension on the controversial transitional period74. The absence of sanctions for 

violating the gender quota provisions has reformulated power relations in the implementation 

process (see the de facto institutional network below). 

 

5.2.7 The de facto institutional network in the field of balanced political participation 

The modification of the institutional network has impacted on the implementation process, as 

well as on the results of the anti-discriminative policies. Several general conclusions can be 

drawn. First of all, the legislator installed substantial “institutional machinery” in the field of 

gender equality. Comparatively, it is one of the most complex institutional systems for 

combating gender discrimination in the region. All of the organisational units from the Gender 

Equality Act (2008) have been established. The responsibility for the policy implementation is 

dispersed across the institutional network by the adopted legislation. All of the actors analysed 

share the belief in their legal or moral responsibility for the implementation. However, 

difficulties with horizontal coordination are occurring due to the high number of operational 

units. This aspect of inter-organisational cooperation needs to be addressed. 

 

 
Figure 5.2: The de facto institutional network in the field of balanced political participation 

                                                           
74 In spite of the view of the Office for Gender Equality and the Ombudsperson that the transitional period ends at the 

local elections in 2013, the Government of the Republic of Croatia shared the view of the Governmental Legislation 

Office and the Ministry of Administration, that the transitional period to each level of elections should be viewed as a 

single unit (local, national and European). Consequently, the sanctions for non-compliance with the gender quota 

provisions are to be fully applicable at the local elections in 2017. However, the government amendment to the 

Gender Equality Act is already in procedure, setting the 2015 national elections as the starting point for penalty 

provisions (Libela 2012. www. libela.org). Prior to the interpretation of the Ministry of Administration, the Legislation 

Committee of the Croatian Parliament, upon request of the Chair of Committee for Gender Equality, Nansi Tireli, had 

refused to give a formal statement on the period in which sanction would come into force. The Legislation Committee 

directed the issue to the Government, i.e. the Ministry of Administration. 60 sjednica. Vlade RH. 8. 11. 2012. 

http://www.vlada.hr/hr/naslovnica/sjednice_i_odluke_vlade_rh/2012/60_sjednica_vlade_republike_hrvatske. 

(Accessed 15 January 2013). 

http://www.vlada.hr/hr/naslovnica/sjednice_i_odluke_vlade_rh/2012/60_sjednica_vlade_republike_hrvatske


 

 

 

 

In addition to the positive effect of the policies, the behaviour of the street-level 

bureaucracy has proved to be favourable to the general objectives of the anti-discriminative 

policies. A great majority of our research findings confirm a positive approach to the gender 

quota system. Numerous positive actions can be identified throughout the investigated period 

by the Office for Gender Equality and the Ombudsperson, as well as by other actors. 

Unfortunately, when analysing the balanced political participation and the implementation of 

gender quotas, there are very few examples of good practice. The effect of the gender quotas is 

nullified due to improper implementation. The importance of the political parties and their 

power in the policy network has once again proved to be decisive. 

When monitoring of the implementation process, some of the idiosyncrasies of the 

institutional network become apparent. The legal framework has installed a twin-track system. 

The first, governmental track sets the monitoring relationship between the Croatian 

Government and the Office for Gender Equality: the Office for Gender Equality monitors the 

lower levels of policy implementation (the coordinators and commissions for gender equality). 

However, difficulties in the monitoring process, especially when it comes to the coordinators for 

gender equality, have been observed and noted. By contrast, the second parliamentary track sets 

the control relationship between the Committee for Gender Equality of the Croatian Parliament 

and the Ombudsperson for Gender Equality. The monitoring framework is controversial due to 

the fact that the state monitors itself. In the view of the majority of interviewees, the 



 

 

responsibility of the monitoring should be assigned to a civil society organisation or to an 

independent body, which should have the capacity for such a task. 

 

Table 5.3: The implementation matrix detailing the balanced political participation of women 

and men 

 De jure 

competencies/obligations 

De facto fulfilment of 

obligations (status) 

Committee for Gender Equality 

of the Croatian Parliament 

 

 

organising and participating in 

the activities for the promotion 

of gender equality 

  

COMPLETED 

monitoring the implementation 

of gender equality policy 

including legislative activities 

PARTLY COMPLETED 

(legislative activities) 

 

Ombudsperson for Gender 

Equality 

monitoring the enforcement of 

the Gender Equality Act and 

other regulations on gender 

equality 

  

COMPLETED 

investigating cases of 

infringement of the principle of 

gender equality 

  

COMPLETED 

(no identified discrimination) 

admonishing and submitting 

proposals or recommendations 

  

COMPLETED 

(recommendation) 

reporting to the Croatian 

Parliament at least once a year 

  

COMPLETED 

Office for Gender Equality approving action plans of the 

bodies and entities referred to in 

Article 11 of the Gender Equality 

Act 

  

COMPLETED (with limited 

information on the number of 

approved reports) 

developing the national policy 

for the promotion of gender 

equality and monitoring its 

implementation 

  

COMPLETED 

conducting surveys, developing 

analyses and submitting biennial 

reports to the Government of the 

Republic of Croatia on the 

implementation of national 

  

COMPLETED 



 

 

policy 

cooperating with non-

governmental organisations 

operating in the field of gender 

equality 

  

COMPLETED (by financing and 

through participation in public 

events ) 

coordinating the activity of 

county commissions for gender 

equality 

  

COMPLETED 

submitting annual reports to the 

Government of the Republic of 

Croatia on its activities, not later 

than the end of April for the 

preceding year 

PARTLY COMPLETED 

(available data only for 2011) 

Coordinators for Gender 

Equality in public bodies 

coordinating the enforcement of 

the Gender Equality Act and the 

National Policy for the 

Promotion of Gender Equality 

within the public body, and 

cooperating with the Office for 

Gender Equality 

PARTLY COMPLETED 

(limited information on the scope 

of implementation activities) 

preparing reports on the 

implementation of the National 

Policy for the Promotion of 

Gender Equality that shall be 

submitted by public bodies to the 

office every two years 

PARTLY COMPLETED 

Commissions for Gender 

Equality 

promoting gender equality at a 

local level and enforcing the 

Gender Equality Act and the 

National Policy for the 

Promotion of Gender Equality 

  

COMPLETED 

Adoption of the action plans PARTLY COMPLETED 

(See the example of the 

Commission for Gender Equality 

of the Split-Dalmatia County) 

 

Implementing the measure of the 

National Policy for Gender 

INSUFFICIENT DATA 



 

 

Equality – “implementation of a 

balanced representation of 

women and men in all 

representative and executive 

bodies at all levels” 

Reporting to the County 

Assembly, the Office for Gender 

Equality, and the Ombudsperson 

for Gender Equality 

INSUFFICIENT DATA 

 

State Election Commission and 

the Croatian Bureau of 

Statistics 

collecting and processing the 

data on the balanced political 

participation of women and men 

  

COMPLETED 

 

5.3 The implementation of Gender Quotas – local level case study (Split-

Dalmatia County) 
Although the main scope of the research is the implementation of gender equality in political 

participation at the national level in Croatia, the regional/local level is also an important 

structural part of the gender equality machinery. By including the example of a county as a 

regional administrative unit we can shed some light on the interconnectedness of gender 

equality bodies, their competences in general, as well as the huge network of actors both at the 

national and regional level. 

5.3.1 Case selection 

The main reasons for selecting the Split-Dalmatia County (Croatian: Splitsko-dalmatinska 

županija) as the case-study are its geographical and socio-demographical characteristics. As an 

area spread over 14,106.40 km2, consisting of coastland and islands (of which 4540 km2 are 

composed of territorial units which significantly differ in population density depending on the 

type of geography), the Split-Dalmatia County is the largest county in Croatia, comprising 8 % of 

the Republic’s territory.75 In addition, the administrative centre of the Split-Dalmatia County is 

Split, the second largest city in Croatia. According to the data from the Croatian Bureau of 

Statistics, of a total number of 454,798 inhabitants in the Split-Dalmatia County, 221,295 are 

men and 233,503 are women, who make up 51.34 % of the population (Census of Population, 

Households and Dwellings 2011).76 Just for a brief comparison: the number of people living in 

Zagreb, the capital, is 790,017. A further analysis, using OECD indicators to distinguish between 
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76 http://www.dzs.hr/default_e.htm 
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urban and rural areas, reveals that the Split-Dalmatia County is significantly rural with 30.0 % of 

its population inhabiting rural areas (Barada, Čop and Kučer, 2011).  

As a county that has been affected by war, with strong notable migrations (18 % of its 

residents were born outside the county area), the county is primarily composed of Croats, who 

constitute 96.3 % of the population, while other nationalities make up 2.2 %, half of which are of 

Serbian nationality, as evidenced by data of the Regional Operative Programme of the Split-

Dalmatia County created by the Faculty of Economy at Split University, p. 11, and which are also 

important dimensions for the portrait of this county.77 

Since the data obtained from the 2011 census has only been partially processed, the 

latest attainable data (including those of the educational structure) for the Split-Dalmatia County 

is the 2001 census. According to the Regional Operative Programme of the Split-Dalmatia 

County, the 2001 data used from the Central Bureau of Statistics shows a higher proportion 

(52.1%) of the population from the Split-Dalmatia County have attained a secondary education 

than the Croatian average of 47.1 %. In addition, although the proportion of less educated and 

illiterate people among elderly women is still evident in the county, women have on the whole 

attained a higher level of education than men within the younger age groups: young women are 

superior to young men in terms of education. But these achievements are still far from enough to 

guarantee any kind of job. Data obtained from the Croatian Bureau of Statistics shows high 

unemployment rates in the Split-Dalmatia County, especially amongst women, which 

significantly exceeds the unemployment average for Croatia as a whole in 2011.  
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Table 5.4: Labour force statistics for Croatia and Split-Dalmatia County 

 Total – Women and Men Women Men 

 
Republic of 
Croatia 

Split- 
Dalmatia 
County 

Republic 
of Croatia 

Split- 
Dalmatia 
County 

Republic 
of Croatia 

Split- 
Dalmatia 
County 

Labour force 1,725,662 178,996 819,183 86,838 906,479 92,158 

No. of employed 1,395,532 136,026 136,026 61,980 753,464 74,046 
No. of 
unemployed  

330,130 42,970 177,115 24,858 153,015 18,112 

Unemployment 
rate (%) 

19.1 24.0 21.5 28.6 16.9 19.7 

Registered unemployment rate, 31 March 2011. 

Source: Croatian Bureau of Statistics 

 

The unemployment rate data for the Split-Dalmatia County, which more than twice 

exceeds the 10 %78 unemployment rate of the EU-27 nations, cannot be mitigated by the criteria 

of regional competitiveness, according to which the Split-Dalmatia County ranks as being in a 

“middle-category” developmental phase, on the path from the efficiency driven phase – to the 

investment-driven phase79. The unemployment of women in the Split- Dalmatia County becomes 

more serious if we consider the suggestions of the authors of the research Žene u ruralnim 

područjima Dalmacije – Nevidljivo polje svijeta rada?, who argue that 15.28% of the work 

performed by rural women in the Split-Dalmatia County is often unpaid and invisible. This 

contrasts with the work performed by rural women in other counties. They argue that this work 

is economically structured and therefore should be included in wider definition of work and 

economic activity (Barada, Čop and Kučer, 2011). 

In the Regional Competitiveness Index of Croatia 2010 (Singer, 2011), the Split-Dalmatia 

County was ranked 8th. The document also indicates the county GDP in 2007 as 28,220 million 

kunas which is proportionate to 8.8 % of the total Croatian GDP. When we add the prevalence of 

domestic violence to the economic picture we begin to obtain a more accurate description of the 

environment in which the political institutions and gender equality bodies can contribute to the 

political life at the regional and local level.  

In addition, although we are aware of the theoretical concepts and the research on the 

issue of decentralisation processes in Croatia and their results, as well as the different aspects of 

reforms of the local government that were developed during the last decade (Petak, Kasapović 
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and Lalić, 2004), we have had to leave aside discussion of this subject. However, in the 

implementation of gender equality policy at the local level, we have to keep this in mind.  

 

5.3.2 Formation of the Commission for Gender Equality of the Split-Dalmatia County 

As we have observed, the main institutional gender equality instruments responsible at the 

local/regional level are the gender equality commissions and the coordinators within the units 

of the government administration units. The commissions for gender equality at the local level 

are often the primary agents who report and monitor (within reports of the governmental Office 

for Gender Equality; Ombudsperson for Gender Equality, NGOs’ reporting) on the 

implementation of gender equality at the regional/local level.  

But what kind of institutional bodies are the county commissions for gender equality? 

Are they “in a way, the most perverse part of the institutional mechanism” as Bojana Genov (see 

Kesić, 2007: 76), the Coordinator of the Women’s Network of Croatia, stated in 2007, arguing 

that “County Commissions have neither political nor financial powers, having neither the 

competence nor the budget, composed according to ‘parties’ keys’….without efficiency, bad from 

the starting- point”. Or, are county commissions for gender equality scapegoats for all those 

unwilling to implement gender equality in Croatia? Did the new 2008 Gender Equality Law offer 

any new possibilities for gender equality commissions to work more efficiently and precisely, 

particularly given the quota system? We will probably not be able to give an unambiguous 

answer, but we can shed more light on the work of the County Commission for Gender Equality 

in the Split-Dalmatia County, especially in the area of political participation.  

Like other local and regional units, municipalities and towns, the work of counties is 

regulated by legislation which defines the administrative, electoral and financial matters of local 

self-government.80 The County Commission for Gender Equality in the Split-Dalmatia County, as 

the consultative body of the County Assembly, was established and appointed, by the Decision of 

the County Assembly from 29 March 2012 (Odluka o osnivanju i imenovanju Povjerenstva za 

ravnopravnost spolova)81; however, this was not for the first time, since it had been first 

established in 2004 by the Decision of the prefect (župan), published in the Official Journal of the 

County Assembly no. 8 from 2004. At the time, the county commission consisted of 17 members. 
                                                           
80 The latest changes to self-government are detailed in the Act on Local and Regional Self-Government, Official 

Gazette of the Republic of Croatia. (A Consolidated Text) (NN) 19/2013. The first Law on Self-Government and 

Government was adopted in 1992, NN 090/1992. Some other relevant laws are the Act on Local Elections NN 

144/2012; the Act on Financing Units of the Local Self- Government and Government, NN 117/1993; the Act on 

Changes of the Act on Financing Units of Self-Government and Government NN 25/2012. These are just some of the 

laws which regulate self-governance in Croatia. 

81http://www.dalmacija.hr/SluzbeniGlasnik/tabid/313/Default.aspx?XMLSource=Glasnik/2012/1/clanci.xml&XMLSour

ceType=internal 
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No funds for work were allocated, but the Decision gave the possibility of a lump-sum for work 

which “could be occasionally paid”.  

Currently as of 2012, besides the legal grounds for the commission (Article 28 of the 

Gender Equality Act, Article 20 of the Statutes of the County Assembly of the Split-Dalmatia 

County), the Decision also stipulates the commission’s remit, its composition/structure of 

members, the legislative mandate period, the possible reasons for relieving members of the 

commission from their positions, the names of members of the commission, the method for 

ensuring funding for its operations, the fee payable to the president and vice-president of the 

commission, the appointment of the body which performs the work for the commission, and also 

the termination of the second decision on the establishment and appointment of the county 

commission for gender equality, published in the Official Journal (Službeni glasnik) of the Split-

Dalmatia County no. 4/07. The Decision was signed by the President of the County Assembly, 

Ivan Sapunar, and was published in the Official Journal no. 2, 2012.82  

 

5.3.3 Contextual background of the county politics 

Before focusing on the work of the County Commission for Gender Equality of the Split-Dalmatia 

County, let us review the bodies that regulate its work at the regional level, i.e., the County 

Assembly and the prefect. The elections of members to the representative bodies of the county, 

i.e., the County Assembly, are carried out according to a proportional election system, whereas 

the prefect (župan) is elected by a majority voting system in the political process of local 

elections. In Lokalna politika u Hrvatskoj [‘Local Politics in Croatia’], Mirjana Kasapović (Petak, 

Kasapović and Lalić, 2004, 70) argues that local political elections are neither “a totally 

independent process” nor a “mechanical reflection of the national politics”.  

In Croatia, as of 2013, competition in local elections will be regulated by the newly 

adopted Act on Local Elections.83 The results of the last local elections in Croatia from 2009 were 

characterised by unbalanced gender representation, with the average share of women 

councillors in county assemblies calculated for all Croatian counties at 21.9%, whereas the 

average proportion of women within municipal councils was even lower at 15.5%. According to 

the data of the Croatian  Bureau of Statistics, in Split-Dalmatia the share of women in the county 

assembly was in 19.6% (Women and Men in Croatia 2012, 2013). 
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83 Zakon o lokalnim izborima, NN 144/2012. 
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5.3.5 De jure vs. de facto arrangement on the ground 

When it comes to the obligations of public bodies with regards to gender equality politics at the 

regional/local level, all are obliged to adopt action plans for the implementation of gender 

equality. The Split-Dalmatia County is one among numerous county assemblies that have not yet 

endorsed a document of this kind, despite it being prescribed by the 2011–2015 National Policy 

for Gender Equality.84 On the basis of the National Policy for  Gender Equality for the period 

2011–2015, the adoption of the Action Plan and “enhancing the implementation of a balanced 

representation of women and in all representative and executive bodies at all levels” should be 

pursued (Official Gazette, NN 88/2011). The county commissions for gender equality, and the 

county assemblies are responsible for these tasks on the county level. The Office for Gender 

Equality is obliged to directly monitor the fulfilment of projected obligations, with the 

Ombudsperson for Gender Equality additionally overseeing the implementation of these tasks 

(ibid.). 

A group of measures within the National Policy for Gender Equality document for the 

period 2011–2015, relate to the balanced representation of women in all representative and 

executive bodies at all levels (meaning also the binding 40% gender quota), for which the 

local/regional units, and the county gender equality commissions are the responsible bodies. 

Another measure stipulated in the document is the adoption of the action plans with the aim of 

implementing the National Policy for Gender Equality for the period 2011–2015, where the 

competent authorities for implementation are both county assemblies and county gender 

equality commissions. The broadly-defined deadline for the adoption of action plans presents a 

serious obstacle for the implementation of the entire policy as is defined in the National Policy 

for Gender Equality. Namely, since action plans are considered to be stepping-stones for the 

implementation of other measures defined in the policy, the liberal deadline setting by the 

decision-makers may either be understood as unwillingness to successfully implement the 

policy or as an act of serious incompetence.  

In order to examine what has actually been implemented so far, we take 2011 as the 

main period. Namely, the period chosen offers the richest data – i.e. reports available for almost 

all examined bodies. 

 

5.3.5.1 The Split-Dalmatia County Assembly 

The Action Plan with measures for the implementation of gender equality politics was not 

adopted by the Split-Dalmatia County or the County Commission and there is no publicly 

attainable information on this. In the Index of the Official Journal of the Split-Dalmatia County 
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(containing all decisions, conclusions, etc.) adopted for the years 2011, and consequently in the 

programme of the County Assembly (“Program rada županijske skupštine Splitsko-Dalmatinske 

županije za 2011 godinu”85), there is no published record of a decision or conclusion that is 

connected either to gender equality or to the Commission for Gender Equality. An exception to 

this information can be found on the official web pages of the Split-Dalmatia County.86 

Nevertheless, the information on gender equality is not easily attainable. It is not posted on the 

official county web site under a dedicated heading, as is the case with other important 

information concerning areas of the county’s work, where comprehensive information is 

available and presented in clear relation to the county’s organisational structure. 

 

5.3.5.2 The Prefect of the Split-Dalmatia County 

In his report for the period 01 January– 30 June 2011, the Prefect of the Split-Dalmatia County 

mentioned the gender equality commission in the form of a very short note on “commissions” 

(quotation marks for this were originally in the Report) within a sub-item entitled Other which 

found its place within the extensive report on the activities under the prefect’s remit. The item 

Other was described within the section of the Prefect’s Report on the administration unit for 

health and social care. In this brief note summary, there were reports on the Commission for 

health, the Commission for the protection of patients, the Commission for the prevention of drug 

abuse, and also on the Commission for Gender Equality. Under the activity description connected 

to this item, in the form of bullets, were notes on the sessions being held, discussions conducted 

in line with the agenda for which minutes were taken, as well as written responses to these 

requests. From the report, it is evident that the work of the gender equality commission is far 

from the prefect’s priorities. 

 

5.3.5.3 The Commission Gender Equality of the Split-Dalmatia County 

On the web pages of the Split-Dalmatia County, the County Gender Equality Commission’s report 

can be found as a two-page document under the Operational-Action Plan87 for the period 01 

January –31 December 2011, with noted goals and actions requiring implementation. Of the 13 

goals listed, we have selected the ones related to balanced political participation of women and 

men: since 2011 was a year of parliamentary elections in Croatia, it is worth mentioning that a 

goal of the leading campaign was “the greater representation of women in the parliamentary 
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elections”. Another goal was defined as periodically reporting to the county assembly on the 

commission’s activities and the efficiency of its work, as well as providing an assessment of the 

situation and support to mitigate the problems.  

Despite reporting is listed among the most important activities of the commission, we 

were unable to locate the Report for the County Assembly for 2011 on the official web page of 

the Split-Dalmatia County; the only available report is that of the work of the Commission for 

Gender Equality for 2010, with no information on whether the report was sent to the Assembly 

or any other county or national body for gender equality.88 However, in the annual report of her 

work for 2011, the Ombudsperson for Gender Equality discussed reports she had received upon 

her request from the Gender-Equality Commissions (including that of Split-Dalmatia). Whilst the 

report on the work of the County Assembly of the Split-Dalmatia County cannot be found on-line 

among the 2012 documents, surprisingly the above mentioned Decision on the setting up and 

appointing of the Commission is available, as is the Prefect’s Decision from 2012 detailing the 

remuneration which the head of the county gender equality commission received for leading 

each session (the amount: HRK 1600.00). The decision also stipulates that a member of the 

commission has the right to be remunerated (HRK 170.00) for being present at each session. 

“Both fees should be paid on the grounds of the report, certified by the president of the Gender 

Equality Committee.”89 

Although generally larger than the funds allocated in the budgets of other counties, the 

funds allocated from the county budget to support the work of the Split-Dalmatia Commission 

for Gender Equality are small. The Ombudsperson for Gender Equality reported (The Annual 

report on its work for 2011)90 that the Commission for Gender Equality of Split-Dalmatia County 

was awarded 125,000 HRK in 2010. The amount rose to 111,166 HRK in 2011, which represents 

0.09 % of the total budget for the Split-Dalmatia County, which was 124,230,144 HRK for 2011.91 

Despite this seemingly low amount, the financing of other county gender equality 

commissions is even worse; for example, in the Krapina-Zagorje County this proportion was 

0.0045 % of the total county budget of 133,880,000 HRK for 2011, with 6000 HRK allocated to 

the Commission.92 Information on the activities of the campaign for greater political 
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representation was published on the website of the Split-Dalmatia County, Office for Gender 

Equality.  

 

5.3.5.4 Coordinators in public bodies 

Not much information can be found on this institutional mechanism including those in the Split-

Dalmatia County, especially not with regard to the implementation of gender-balanced political 

participation. The only available information about the coordinators in the Split-Dalmatia 

County is the Decision of the County Assembly (from 29 March 2012) which is published in the 

Official Journal no. 2 from 2012 on the establishment of the County Commission for Gender 

Equality, and the appointment of a president and 6 members, among whom is Branka Bralić, 

M.D., representative of the state administrative body in the Split-Dalmatia County. The other 

members of the commission are: 3 independent members - Ivanka Luetić Boban, Anđa Parat, 

and Siniša Jović, a journalist from Slobodna Dalmatia; two representatives of NGOs - Ivanaka 

Branka Barić (NGO Slivanjka) and Dragica Jerkov (NGO Association of business women Krug); 

and Councillor Andrea Vrgoč, who is the only representative of the County Assembly.93  

Members are required to adopt an Action Plan which should be approved by the Office 

for Gender Equality of the Government of Croatia (in line with Article 11 of the Gender Equality 

Act which states that the “Public administration bodies and legal entities that are majority-

owned by the state shall apply specific measures and adopt action plans for the promotion and 

establishment of gender equality”). The deadline for implementation of this provision was set 

for 2011, but, as the head of the Office for Gender Equality reported in 2011, this body was not 

among those who fulfilled this obligation.94  

 

5.3.5.5 The Office for Gender Equality of the Croatian Government 

At a meeting on 26 October 2011, the Coordination of the county commissions, convened by the 

Office for Gender Equality, concluded that, being a measure within the national policy for 

promoting of gender equality politics, the Action Plans should be urgently adopted.  

Whilst there is no mention of the Action Plans being created as a measure of the National 

Policy for Gender Equality 2011–2015 in the 2011 Report of the Office for Gender Equality, the 

report does mention other forms of cooperation with the county commissions for gender 

equality in 2011. These activities were aimed at fostering an institutional mechanism for gender 
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equality, primarily through promotional – educational activities – the dissemination of 

brochures and promotional materials as well through inviting county commission 

representatives to participate in the events organised by the government Office for Gender 

Equality.  

The Office for Gender Equality was also obliged to deal with another kind of Action Plan 

prescribed by Article 11 of the Gender Equality Act which concerned all the public 

administration bodies and legal entities which need to be approved by the Office for Gender 

Equality upon their adoption by the said bodies and legal entities, including administrative 

bodies at the county level. In its annual report in 2011, the Office for Gender Equality recorded 

the dispatch of the guidelines to the county coordinators for the creation of the Action Plans for 

the promotion and establishment of gender equality in line with the National Policy for  Gender 

Equality.  

 

5.3.5.6 The Ombudsperson for Gender Equality 

In her annual report, Ombudsperson for Gender Equality (2012) notes that she met with Mr 

Ante Sanader, Prefect of the Split-Dalmatia County, and Ms Ivanka Luetić-Boban, President of the 

County Commission for Gender Equality and that they “discussed the implementation of the Law 

on Gender Equality at the local and national level.”  

It was not reported which aspects of the implementation they discussed, but in 

Ombudsperson's report for 2009, the former Ombudsperson for Gender Equality remarked on 

the general legal acts that regulate the work of the local/regional bodies including those of the 

Split-Dalmatia County, and she stated that they were not in compliance with the anti-

discrimination provisions for gender equality. In her recommendations, she expressed the 

opinion that the local/regional units ‘should have been shown’ how to do this. With regards to 

this, she stated that the county gender commissions should focus their work within the system 

of local/regional units and not predominantly on the general public.95 

In 2011 the Ombudsperson sent a request to the county gender commissions for gender 

equality to provide information on the funds they had received for their work in 2010 and 2011 

in accordance with the decision of the local/regional authorities that regulate their work, as well 

as information on other aspects of the commissions’ work. It was evident that the Split-Dalmatia 

County Commission for Gender Equality had established cooperation with civil society 

organisations, and had held 7 sessions/meetings. The Ombudsperson also reported on the 

Gender Equality Commission of the Split-Dalmatia County’s poster printing campaign to enhance 
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the political participation of women. Although there is no information as to whether the 

Ombudsperson for Gender Equality monitored the work of the governmental Office for Gender 

Equality, it can be concluded that she did so indirectly, through her monitoring of the work of 

the county gender equality commissions and the coordinators in the administration state bodies, 

since the coordination of the work of the commissions as well as some aspects of the work of the 

coordinators falls within the competence of the Office for Gender Equality. 

In her 2011 report, the Ombudsperson also reported on the implementation of some 

measures within the National Policy for  Gender Equality for the period 2011–2015. This 

information, however, did not include the related obligations for which the county commissions 

for gender equality, as competent authorities, are responsible, nor the measures monitored here 

– namely, the adoption of the Action Plans and achieving balanced political representation.  

 

5.3.6 Tentative conclusions 

In 2009 Vranješ and Kučer (2009) undertook a policy analysis and gender analysis study, 

employing different methods to examine how the political bodies in Split (a local unit which 

administratively belongs to the Split-Dalmatia County) apply gender equality politics provisions. 

One of their results showed that the representative and the executive bodies in the town are not 

capable of implementing gender equality politics and are not gender-sensitive.  

Likewise, given the lack of basic gender equality politics in 2011 within the political 

institutions of the Split-Dalmatia County, it should not be expected that a single body, which has 

only the status of a counselling body, will be able to implement the 19 measures of gender 

equality politics anticipated in the National Policy for Gender Equality for the period 2011- 

2015.  

Therefore, it is unsurprising that the research results on the perception, experiences and 

attitudes on gender discrimination in the Republic of Croatia (Kamenov and Galić, 2011) reveal 

that citizens facing discrimination would sooner ask an NGO active in the field of gender equality 

for help than the county commission for gender equality. However, when it came to ranking 

choices, most respondents claimed their first choice would be any institution/organisation that 

would help. They placed NGOs in third place. The County Gender Equality Commission held sixth 

place. 

The analysis of the Split-Dalmatia County has therefore indicated that the county gender 

equality commissions are weak when it comes to implementing gender equality policy, including 

the 40% gender quota. The gender equality commissions 1) are very badly financed; 2) have no 

continuity in their work (being appointed every four years following local elections); 3) have a 

low propensity to affect decision-making at the regional level; 4) enjoy a little power – as a 

working body of the County Assembly, they are not important in the formal local power 



 

 

structure; 5) have no clear mutual procedural communication channels between the county 

gender equality commissions, prefects and county assemblies; 6) are a questionable system for 

controlling the Commission’s work at the local/regional level; and 7) have no capacity (human, 

organisational or financial), to implement all 19 of the measures that the National Policy for 

Gender Equality for the period 2011–2015 obliges them to. 

In addition, the central state through its bodies tends to implement gender equality policy 

through the bodies at the county level. However, this at the same time diverts the attention from 

activities of the state bodies themselves as well as needed attention to the activities of 

coordinators at the local level. Hence, it may be argued that the central state tries to horizontally 

coordinate the “wrong bodies” and avoids establishing a relationship (monitoring) directly with 

the county assembly representatives and prefect. In essence, the acquired observations suggest 

the need for further research, particularly on the decentralisation and the reform of self-

government. 

 

6. DISCRIMINATION UNVEILED: THE INTERSECTION BETWEEN 

GENDER AND ETHNICITY IN THE CROATIAN POLITICAL ARENA – THE 

CASE OF MINORITY WOMEN 

6.1 Introduction 
Following the break-up of the former Yugoslavia, the demographic and ethnic structure of 

Croatia changed. There were some traditional minority groups who had existed in Croatia prior 

to independence in 1991. However, following the declaration of independence, the Croatian 

Constitution recognised the existence of new minority groups who had become minorities by the 

act of independence. These groups had to adapt to becoming minority groups as well as to their 

new nationality.  

The issue of political participation shaped the new Croatian political arena. The 

representation of minorities was determined by their percentage in the census. This was the 

beginning of the institutional discrimination of ethnic minorities, particularly of Serbs as the 

largest minority group in Croatia. This political situation was reflected in the political 

participation of minority groups, especially women. 

Women have long been underrepresented in public and political life in Croatia. Currently, legal 

provisions and policies are not adequately put into practice. An analysis of the general 

legislation reveals that moves to promote gender and ethnic equality have not been fully 

implemented.  

This section explores the reasons for the underrepresentation of women, especially of 

women from minority groups in public and political life in Croatia. By comparing the 



 

 

representation of ethnic minority women and men, this paper strengthens our theoretical 

understanding of descriptive and substantive representation through an intersectional lens. 

 

6.2 Background and the conceptual aspects of intersectional discrimination 
Globalisation has brought with it an unprecedented flow of unfettered capital and mass 

migration of labour, especially from the developing countries and the transitional economies of 

Eastern Europe to Western Europe, North America and Australia. Such a large-scale movement 

of labour has increased the scope for worldwide racism and discrimination based on race, 

religion and ethnicity. The operation of restrictive immigration and asylum policies is one 

manifestation of such racial and related forms of discrimination in the more industrialised 

nations. At the same time, we are witnessing an unprecedented movement of women from the 

South to the North, constituting a cheap and unorganised labour force, particularly as domestics 

as well as in the sex and entertainment industries of the industrialised countries. The migration 

of women in these areas means that they are vulnerable to multiple forms of discrimination. It is 

therefore against the backdrop of the global economy that the intersection of racial and gender 

discrimination must be understood.  

'The idea of intersectionality seeks to capture both the structural and dynamic 

consequences of the interaction between two or more forms of discrimination or systems of 

subordination. It specifically addresses the manner in which racism, patriarchy, economic 

disadvantages and other discriminatory systems contribute to create layers of inequality that 

structures the relative positions of women and men, races and other groups. Moreover, it 

addresses the way that specific acts and policies create burdens that flow along these 

intersecting axes contributing actively to create a dynamic of disempowerment' (Patel, 2001).  

The notion of intersectional discrimination is perhaps best understood by way of a 

metaphor relating to a traffic intersection. The metaphor was developed by Professor Kimberle 

Crenshaw and gives what is considered to be an effective model for the understanding of 

intersectional, or ‘multiple discrimination’ (Crenshaw, 1989).  

In this metaphor, race, gender, class and other forms of discrimination or subordination 

are the roads that structure the social, economic or political terrain. It is through these 

thoroughfares that the dynamics of disempowerment travel. These thoroughfares are 

sometimes framed as distinctive and mutually exclusive avenues of power. But these 

thoroughfares often overlap and cross each other, creating complex intersections at which two, 

three or four of these avenues meet. Marginalised groups of women are located at these 

intersections by virtue of their specific identities and must negotiate the 'traffic' that flows 

through these intersections to avoid injury and to obtain resources for the normal activities of 

life. This can be dangerous when the traffic flows simultaneously from many directions. Injuries 



 

 

are sometimes created when the impact from one direction throws victims into the path of 

oncoming traffic, while on other occasions, injuries occur from simultaneous collisions. These 

are the contexts in which intersectional injuries occur - when multiple disadvantages or 

collisions interact to create a distinct and compound dimension of disempowerment' (Patel, 

2001).  

There are different types of intersectional discrimination or subordination. But the 

failure of national governments and the international community adequately to analyse all 

experiences of intersectional discrimination is due to the fact that, in traditional conceptions of 

race and gender discrimination, certain specific problems or forms of discrimination faced by 

marginalised women are rendered invisible. Crenshaw describes this as the twin problems of 

'over-inclusion' and 'under-inclusion'.  

For example, the notion of over-inclusion refers to situations where the racial dimension 

of an experience is subsumed within a gender perspective. The consequence is that only the 

gender aspect of the discrimination is addressed and the subsumed or racial dimension of the 

discrimination is ignored. The same concept could be applied to the ethnic dimension of gender 

discrimination in the Croatian case of the systematic discrimination of Serbian women in the 

political and employment arena. This problem will be discussed later in the paper.  

The well-known example of targeted intersectional discrimination is the experiences of 

rape and sexual abuse of minority women in the context of war and armed conflict in Rwanda 

and Bosnia. In these cases, abuses were specifically targeted at women from particular ethnic 

group. In such instances, conflicts which are essentially motivated by ethnic and racial hatred 

also target women in the selected communities for rape, sexual violence and aggression as a way 

of humiliating and dehumanising the entire ethnic group in question.  

Another variation is the form of structural discrimination. This occurs where policies 

intersect with underlying structures of inequality to create a compounded burden for 

particularly vulnerable women. So, women may experience specific forms of gender 

discrimination where they are vulnerable because of their race/class or ethnicity. On the other 

hand, marginalised women may be subject to specific forms of racial discrimination simply due 

to the status of their gender within their communities. Thus the racism they experience may 

have a different effect on them than on the men in their communities. One example of this is the 

way in which vulnerable women within certain racial groups may be coerced by their partners 

into non-violent crime to support criminal activity. Their subordinate gender position within 

their community increases their tendency to comply with this coercion to commit criminal acts – 

a fact which is ignored by the state, which often singles out women for harsher sentences. Such 

women may also be vulnerable to specific forms of gender discrimination in prisons ranging 

from 'over-policing' to sexual abuse.  



 

 

Yet another manifestation of structural discrimination are those instances where the 

policy in question interacts with the background structures to produce burdens that 

disproportionately affect marginalised women. Although not specifically targeted at women, 

structural adjustment programmes within developing and transitional economies can lead to 

increased poverty amongst marginalised women.  

Whatever the type of intersectional discrimination, the result is that different forms of 

discrimination are more often than not experienced simultaneously by marginalised women. 

However, due to the lack of a holistic approach to gender and racial discrimination, the reality of 

their lives, shaped as it is by disadvantage and social injustice, is not addressed within the 

traditional framework of understanding gender and racial discrimination. 

 

6.3 The case of Croatia: a broken system of values 
When it comes to discrimination on the basis of gender and ethnicity, it is important to note that, 

despite the existence of appropriate laws, many areas that are essential to the progress of a 

democratic society remain marginalised. This is the main criticism of the present efforts to 

achieve complete equality. One of the most important areas is most certainly education, which is 

still ridden with stereotypes at all levels. To a great extent, high-school and university education 

remain segregated according to gender and even ethnicity (the case of Roma pupils, the Orsus 

case, the ECHR). Another serious problem is the lack of recognition of discrimination as such. 

Education about discrimination is chronically lacking in high-schools and in university 

education. Legal studies ignore human rights issues. These facts open up a space for further 

discussion. The poor level of gender and ethnicity awareness and sensibility is evident in the 

media. For example, are we really interested in reality shows in which women as though they 

are subordinated to men and are presented only as an object of desire or humiliation? Why are 

ethnic minorities represented only in one TV show? Are women supposed to put up with all 

forms of discrimination or sexual harassment in the workplace in order to remain an equal 

breadwinner in the family? Are minorities deprived of their rights if they have no chance to find 

a job in the public sector even when invoking their right according to the Constitutional Law on 

Ethnic Minorities? Is living with a violent spouse a matter of economic independency rather than 

a matter of choice? Is the political arena reserved only for men belonging to the majority group? 

The system of values was totally destroyed especially after having passed throughout the period 

of transition (Kulić, 2004). These are some of the consequences of the collapse of socialism.  

In the legal profession, the situation reflects the similar problems and its consequences. 

Judges and attorneys have not gained a proper legal education and are mostly unaware of 

human rights issues and discrimination. They are not familiar with European norms and 

standards. The logical consequence of this is the non-implementation of domestic anti-



 

 

discrimination norms and European norms. Consequently, victims of discrimination remain 

helpless, alone and unprotected.96 Furthermore, victims are forced to prove that they are 

victims. Is this an acceptable state of affairs for a democratic legal framework? The lack of 

judgments in discrimination cases, however, does not appear to worry Croatia’s lawyers and 

intellectual elite. In the absence of court verdicts, should we support discrimination or fight 

against it? The European legislature has already developed a system of legal norms and judicial 

practice, which enables their direct or indirect effect and makes implementation easier. But are 

we familiar with European best practices? Croatia has yet to start developing such a system. 

 

6.4 Institutional and legal breakdown 
The issue of concern here is whether a European approach to anti-discrimination policy is 

different from the one that exists in Croatia. Concerning the current equality legal framework in 

Croatia and the state of implementation of European Union directives, the answer is yes. Anti-

discrimination policy shaped by national governments in Croatia has proved to be inefficient and 

lacks the essential monitoring and evaluation mechanisms. Specialised bodies constituted for 

that specific purpose have not been consistent and effective in implementing the measures 

defined by the existing legislation, neither have they proved to be coherent with the new 

standards introduced by European Community law. More significantly, and more worrying to 

those who established the anti-discrimination framework, is Croatia’s failure to harmonise 

domestic laws in the field of race and gender with each other. That is despite the fact that two 

parallel working groups were working on the same issues but the communication channel did 

not actually work. That may be merely a coincidence or it could be considered proof of the lack 

of political will. Even though there is a growing support for a single anti-discrimination act, just 

legislative anti-discrimination measures do not work in Croatia. Equality cannot be realised 

without positive duties and proactive strategies. There is plenty of interest in policymaking that 

aims to eradicate stereotypes and promote equality as a human right; but just legislative anti-

discrimination measures do not appear to work in Croatia. One of the reasons for the “negative” 

implementation of EU law is the misunderstanding of recently adopted concepts and standards, 

the lack of political will to support the implementation of these legal norms, and the lack of 

statistics and case law in the field of discrimination.  

For instance, more than ten years ago, Croatia adopted a Constitutional law on the 

Protection of Ethnic Minorities (Official Gazette 155/02), which is entirely inconsistent with the 

recently adopted Gender Equality Act (GEA, Official Gazette 82/08, 116/03). The first Croatian 

GEA was adopted in July 2003; in January 2008, however, the Constitutional Court decided to 
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repeal it, due to the infringement of constitutional procedures required for it to enter into force 

in the parliament (Official Gazette 82/08). The new GEA entered into force on 15 July 2008. The 

new wording of the GEA has made some improvements, but the issue of its implementation still 

remains. One of the difficulties is the implementation of the quota system (40%) for political 

parties. This affects women in general but minority women in particular. As an official candidate 

country for EU membership, Croatia is obliged to work more on implementation of EU legal 

standards and norms in the field of fundamental rights protection. In July 2008, the Croatian 

Parliament adopted a new law to combat all forms of discrimination (the General Anti-

discrimination Law, Official Gazette 85/08). Croatia's parliament adopted the anti-

discrimination law despite strong opposition from religious communities including the powerful 

Catholic Church. A total of 117 deputies in the 153-seat parliament backed the bill on fighting 

discrimination on racial, ethnic, political, religious, gender, sexual or any other grounds. The law 

aims to bring Croatia's legislation into line with the standards of the European Union. However, 

the Catholic Church had demanded the removal of the part of the legislation that fights against 

discrimination based on "sexual identity, expression and orientation" (Glas koncila, 2009). The 

Republic of Croatia bound itself to respect the norms of international law, and this obligation 

derives from the constitutional provision, according to which international laws that have been 

ratified and published are ipso facto a part of the internal legal system. The most important 

criterion in this area is the sufficient stability of the institutions of the member countries in 

order to ensure that democracy, the rule of law, and a respect for human rights and minority 

rights. Croatia lags behind in fulfilling these criteria; in particular, Croatia lacks proper laws to 

protect the rights of individuals at the normative level. This is due to the ineffectiveness of the 

courts and the inadequate number of properly educated experts, especially lawyers, most of 

whom who do not know European law (Vasiljević, 2003). 

 

6.5 Discrimination as a powerful tool for offenders 
If we analyse the current anti-discrimination framework, it becomes clear that the definitions 

are not harmonised among each other. The consequence is their non-implementation. Judges 

should be educated how to implement recently adopted norms in accordance with EU standards.  

Apart from the bases defined in the particular anti-discrimination laws, one should bear 

in mind that the constitution also defines the bases for discrimination. This is crucial since the 

list of bases in the Anti-discrimination Act is wider than the scope of the constitution; however, 

the list in the Croatian Constitution is open-ended, whilst the list in the Anti-discrimination Act is 

not. An open-ended clause means that the list of grounds for discrimination is not fully 

exhaustive. From the view of the hierarchy of sources of law, the legal norms of the Constitution 

are above those of the Anti-discrimination Act and can therefore be applied to labour relations. 



 

 

For instance, the Constitution prohibits discrimination on the basis of education, whilst the 

Labour Act does not make explicit mention of it. However, since the Constitution is of a higher 

legal power, it can be concluded that discrimination on the basis of education is prohibited in 

labour relations as well. Discrimination as defined by paragraph 1 of Article 14 does not provide 

an independent legal basis for a constitutional lawsuit; a lawsuit would require reference to 

another (material) constitutional right guaranteed by the Constitution.97 According to the 

decision of the Croatian Constitutional Court, gender equality is one of the highest values of the 

Croatian constitutional order, prescribed by Article 3 of the Constitution and elaborated in the 

Gender Equality Act.98 

The open-ended clause in the Anti-discrimination Act would enable victims of 

intersectional discrimination to bring lawsuits against two or more different forms of 

discrimination (Vasiljević, 2011). Only the Anti-discrimination Act defines multiple 

discrimination. Besides the Gender Equality Act and the Anti-discrimination Act, there is 

another organic law protecting minorities groups, which is relevant for discrimination against 

ethnic minorities.  

 

6.6 The legal framework for the protection of ethnic minorities 
In December 1991, the Croatian Parliament passed the Constitutional Law on Human Rights and 

Freedoms and the Rights of National and Ethnic Communities or Minorities in the Republic of 

Croatia (Official Gazette, 65/91). Passing this law was a precondition for the international 

recognition of Croatia as an independent state in January 1992. At that time, Croatia, like the 

other states that were created from the former Yugoslavia, inherited a relatively high degree of 

protection to the collective rights of minorities (the right to an education in one’s own script and 

language at all levels of education; the right to the official use of their language; various 

                                                           
97 The Decision of the Constitutional Court No U-III / 3192 / 2003. „In her lawsuit, the plaintiff failed to state the 

reasons on the basis of which the Court could assess whether the discrimination obstructed her from realising 

another right guaranteed to her by the Constitution, and the Court could not identify them either in its procedure. 

Therefore, the Court assesses the plaintiff's referral to the constitutional prohibition of discrimination as unfounded.“ 

98 The Decision of the Constitutional Court No. U-VIIA / 1895 / 2005: “With the goal of attaining Gender Equality in 

the political realm, Article 15 of the Act stipulates that political parties registered in the registry of national political 

parties need to adopt an action plan on issues of the equal representation of men and women in their parties every 

four years, and, in line with that, define methods for the promotion of equal representation in party bodies, on party 

slates for parliamentary and local elections. Article 15, Paragraph 3 of the Act stipulates that, when drafting the party 

slate for the elections, the party needs to take into consideration the principle of Gender Equality . This stipulation, 

according to the Constitutional Court, does not contain a measure according to which it could be assessed whether it 

has been violated. This means that the implementation of the principle of Gender Equality will depend on the concrete 

circumstances of each specific party slate.” 



 

 

opportunities for the preservation of ethnic, language and religious identity; and the institution 

of political representation of minority interests). The newly independent Croatia recognised all 

these inherited rights. It signed two bilateral treaties relating to the protection of minority 

rights: an agreement between Croatia and Hungary concerning the protection of the Hungarian 

minority in Croatia and the Croatian minority in Hungary of 1995, and an agreement between 

Croatia and Italy concerning minority rights. The problem, however, concerned the newly 

created minorities, that is to say, those peoples that had been constituent nations in the former 

Yugoslavia, particularly the Serbs of Croatia, who in the socialist Croatia had enjoyed the status 

of sovereign people (Daskalovic, 2003). Nevertheless, in 1992 Croatia had to amend the existing 

Constitutional Law; the main reason for this was that the text of the law as it then stood did not 

adequately guarantee the right of minorities to political autonomy in areas where they 

constitute a majority (see Matulic 1996). 

In Title III of the Constitutional Law, protects the right of minorities to cultural autonomy 

and other collective rights, including: freedom from discrimination; the right to survive; the right 

to an identity; the right to a culture; the right to religion; the public and private use of a script; 

the right to education; the right to participate equally in public affairs - such as for example the 

exercise of political and economic liberties in the social sphere; access to the media and the field 

of education and generally of cultural affairs; the right to decide which ethnic community or 

minority the individual citizen wished to belong. Title IV determined the right to proportional 

participation in representative and other bodies. A minority that accounted for more than 8% of 

the entire population had the right to be represented in parliament in proportion to its share of 

the total population. A minority with less than 8% had the right to 5 representatives in 

parliament. The Constitutional Law provided for a special law regulating the representation of 

minorities in other bodies of national government. It also determined the right to political 

autonomy. The right to political autonomy was accorded minorities in districts (special status 

districts) in which they made up an absolute majority according to the census of 1981.  

Apart from this, the Constitutional Law also provided for two kinds of control of its own 

implementation: international control and collaboration on the implementation of its provisions 

in the special districts. A special provision of the Constitutional Law enabled the districts to file a 

constitutional suit with the Constitutional Court if by some instrument of national government 

their liberties and rights guaranteed by this law were violated.  

According to the standards of the international documents, Croatia undertook to protect 

all ethnic minority rights, right up to the Constitutional Law of 2002; however, there was no 

proper law to guarantee a level of protection in line with European standards. 

According to the new Constitutional Law, Croatia undertakes to respect and protect the 

rights of national minorities and other fundamental human and civil rights, the rule of law and 



 

 

all other highest values of its own constitutional and the international legal order, for all its 

citizens. This extends beyond the human rights and liberties guaranteed by the Constitution to 

the full set of rights provided for in the international treaties to which Croatia is a signatory 

party. Thus, Croatia is bound to guarantee equal rights to all, irrespective of gender, race, skin 

colour, language, religion, political or other belief, ethnic or social origin, connections with an 

ethnic minority, property, status from birth or any other basis. Rights so guaranteed are an 

indivisible part of the democratic system and enjoy the necessary support and protection, 

including affirmative measures benefiting the ethnic minorities.  

According to the new Constitutional Law, national minorities are “a group of Croatian 

citizens the members of which have been traditionally living in the territory of the Republic of 

Croatia, the members of which have ethnic, language, cultural and/or religious characteristics 

different from other citizens, and who are guided by the desire to preserve these characteristics” 

(Article 5). This marked the first time in Croatian law when the concept of a national minority 

had been defined. In order to promote a respect for multicultural and linguistic diversity in 

Croatia, and a respect for the rights and liberties of individuals, the new Constitutional Law 

incorporates high standards of protection for the rights of ethnic minorities as established in the 

treaties. In addition, paragraph 4 of Article 4 of the Constitutional Law on the Rights of National 

Minorities forbids any form of discrimination based on minority status. Members of minorities 

are guaranteed equality before the law and equal protection under the law. Although during the 

debate on the draft there was no markedly positive political climate for it to be passed, the 

adoption of this law nevertheless created a constitutional and legal framework for the exercise 

of minority rights. The political background to the adoption of the law is not discussed here, 

since our primary focus is the legal framework. As the Constitutional Law stipulates, the 

provisions of both the Constitutional Law and the separate laws governing the rights and 

freedoms of members of national minorities have to be interpreted and put into effect with the 

purpose of respecting members of national minorities and Croatian citizens, and of developing a 

greater understanding, solidarity, tolerance and dialogue among them (Article 8).  

 

6.7 Political rights of ethnic minorities 
The new Constitutional Law states that minorities are to be represented by members of 

parliament elected in special constituencies. According to the existing wording of the law, special 

measures are allowed, although the right to a double franchise is not specifically stipulated. In 

addition, there is no proportional representation stipulated in local executive and national 

administrative and judicial bodies, nor is there any opportunity for minority representatives to 

be elected from the party lists. The Constitutional law stipulates "representation ... taking into 

account the proportion of the members of national minorities in the total population." The 



 

 

Serbian minority, which represents more than 1.5% of the total population in Croatia, is entitled 

to have from one to three representatives. The ten numerically inferior minorities are entitled to 

four representatives between them. The Italians and Hungarians will continue to have one each, 

and the Czechs and Slovaks will have a representative in common. Members of Austrian, 

Bulgarian, German, Polish, Romany, Romanian, Russian, Turkish, Ukrainian and Jewish 

minorities will together choose one representative in the Parliament. Members of the Albanian, 

Bosnian, Montenegrin, Macedonian and Slovene minorities also jointly elect a single member of 

parliament.  

In the most recent amendments to the Law Concerning the Election of Members of the 

Croatian Parliament, in line with the Constitutional Law, another three seats were created for 

minority representatives (Article 16).99 Thus following the elections of November 2003, there 

were a total of eight members of parliament representing the national minorities, of which three 

are reserved for Serbs. Croatia is one of the three European states that have guaranteed seats for 

minorities, along with Slovenia, which has two, and Romania, fifteen. Constitutional law governs 

the founding of a council of national minorities and the representatives of minorities in units of 

self-government, also known as minority self-government. It would seem reasonable to interpret 

both the Constitution and the Constitutional Law as providing minorities the right to vote twice 

in elections. For instance, paragraph 3, Article 15 of the Constitution says: “As well as the 

universal franchise, the law can ensure members of national minorities the special right to elect 

their representatives to the Croatian Parliament”; whilst paragraph 1, Article 3 of the 

Constitutional Law stipulates that “The rights and freedoms of persons who belong to national 

minorities, which are fundamental human rights and freedoms, are an inseparable part of the 

democratic system of the Republic of Croatia and enjoy the necessary support and protection, 

including affirmative measures for the benefit of national minorities”. Nevertheless, this right 

was not applied during the last parliamentary elections. The provisions concerning the right to a 

double vote were not present in the latest amendments to the Law on the Election of Members 

to the Croatian Parliament; this raises the question whether this right does not contradict the 

provisions of the Constitution, international and European law which, as we have discussed, 

have a legal force greater than that of statute law. 

The exercise of special rights is guaranteed in Article 7 of the Constitutional Law, when 

members of minorities exercise them individually or in association with other persons who 

belong to the same minority group. The realisation of special rights, according to the 

Constitutional Law, has to be ensured by the Republic of Croatia. The demand for special rights, 

although often disputed, can be justified by reference to the theory of liberalism. Here it is 

necessary to note that the demand for special rights must be justified by the context in which it 
                                                           
99 Law Concerning the Election of Members of the Croatian Parliament, Official Gazette 69/03. 



 

 

is applied. Thus Kymlicka (1989) for example asks whether “the demand for special minority 

rights is founded on different choices/elections or on unequal circumstances?” This is an 

important question, because special rights for minorities involve special costs for others, 

limiting their rights. However, Kymlicka thinks that minority rights can and should be justified 

not on the basis of common choice, but on the basis of unequal circumstances. In this case, how 

do we explain the political participation of minority women? The answer can be found in the 

theory of intersectionality. 

In contrast to the dominant culture of the majority community, the very existence of a 

minority cultural community is contingent on the decisions of the majority. It can be voted down 

by the provision of all the resources necessary for its existence, and this is a possibility, which 

members of the majority culture do not have to face. As a result of this, members of a minority 

culture have to spend their own resources in order to maintain their own cultural community, 

which is something the majority culture can take for granted. In this way, Kymlicka (1989) 

demonstrates that the special measures demanded by the minority serve to correct the 

advantage that the majority has even before anyone exercises his or her choice. This is a kind of 

inequality that has no connection at all with the choices of the minority group. According to 

Kymlicka (1989), the correction of this inequality is the basis for the liberal justification of 

minority rights as collective rights. 

Article 23 of the Constitutional Law on Protection of National Minorities (Official Gazette, 

154/02)100 stipulates the rights of minorities to elect their representatives to participate in 

public life and to manage their local affairs via the councils and representatives of minorities in 

the self-governing units. Members of national minorities in self-governing units can elect a 

council of minorities in areas in which members of the given minority make up at least 1.5% of 

the total population, in units of local self-government in areas in which more than 200 members 

of a minority live, and in units of regional self-government in areas in which there live more than 

500 members of a minority. According to the law, ten members are elected for a municipal 

minority council, 15 members for a city council, and 25 members of a national minority for a 

county council. Although from the actual wording of the law it is not clear whether this is a 

maximum number or a fixed number of members, it is assumed to be a fixed number. Members 

of councils of minorities and representatives of minorities are chosen directly by secret ballot 

for a period of four years. 

The law also provides for the foundation of a national Council for Minorities, a body that 

would deal with the proposal and solution of matters relating to the protection of the rights and 

liberties of the minorities. This Council would be primarily founded to enable minorities to play 

                                                           
100 The Constitutional law is harmonized with the Council of Europe Framework Convention for the Protection of 
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a part in public life, particularly to make and consider proposals to and from the government 

and to settle matters relating to the exercise and protection of the rights and freedoms of 

minorities. The Council is obliged to work with the competent bodies of the national government 

and the self-governing bodies, with the councils of the minorities, or with minority 

representatives, associations of minorities and the legal persons who carry out the activities that 

enable the attainment of minority rights and liberties (paragraph 1, Article 35). The Council has 

a wide purview, while the government appoints members for a period of four years. According 

to the current provisions, the actual substance of the collaboration is not clear. It is necessary to 

determine this in detail. The extent of the council’s remit is also unclear, since it is never stated 

in detail what is meant by the following: “the Council has a wide sphere of competence”. In 

addition, it is unclear from whose ranks and according to which criteria the members are to be 

appointed. The Council has the following rights: 

- to propose to government authorities that they discuss matters that are important 

for minorities, particularly the implementation of Constitutional Law and special 

laws governing minority rights and freedoms; 

- to propose to national government bodies measures to improve the position of a 

minority in the state or in some area of it;  

- to give opinions on and make proposals concerning public radio and television 

programmes intended for minority audiences, on the treatment of minority matters 

in programmes of public radio and television and other media;  

- to propose the undertaking of economic, social and other measures in areas 

traditionally or considerably inhabited by members of minorities so as to ensure 

their survival in these areas; 

- to seek and obtain from national government and local and regional self-government 

bodies the data and reports necessary for the consideration of any matter pertaining 

to its remit; 

- to summon and demand the presence of representatives of national government and 

local and regional self government in whose jurisdiction fall matters pertaining to 

the Council’s remit, as laid down by the Constitutional Law and the Council’s charter. 

 

In light of the above, it would seem that the Council has a consultative or advisory role 

only in the implementation of the provisions of the Constitutional Law. However, the role of 

Council is symbolic. Moreover, when it comes to the issue of gender, women are 

underrepresented on minority councils (Krupljan, 2013).  

The function of controlling the implementation of the Constitutional Law and the ability 

to exercise the rights and liberties of minorities is assigned to the civil service bodies in matters 



 

 

of their jurisdiction. The Government is bound at least once a year to report to the parliament on 

the implementation of the Constitutional Law. The independence of the work and activities of 

the Council and the smaller councils is guaranteed. The councils for national minorities, or the 

representatives of national minorities and the Council for Minorities have the right, in line with 

the provisions of the Constitutional Court Law, to file a constitutional suit with that court, if it 

has reason to believe - or are petitioned by a member of a minority group to investigate whether 

- the rights and liberties of members of minorities as prescribed by the Constitutional Law and 

separate laws (paragraph 3, Article 38) have been violated (paragraph 3, Article 38). 

Nevertheless, aside from a constitutional suit, the provisions of the Constitutional Law appear to 

provide no clear mechanism for the protection of minorities from the various forms of 

discrimination. In other words, it is up to the legislative arm to realise in law the principle of the 

promotion of equal opportunities for minority groups of the population, which is one of the 

leading principles of the protection of minorities in the EU, and in this way to reinforce the 

mechanisms for the protection of minority rights. This has only been partially achieved by the 

Parliamentary Elections Law.  

 

6.8 Gender and Minorities Quotas 
Quota policies are generally designed to advance descriptive representation—the “numeric 

similarity between legislative bodies and the electorate they represent in terms of gender, race, 

ethnicity, or other demographic characteristics ”. On a global scale, political quotas are quite 

diverse, shaping the political representation of a wide range of social groups.101 

Quotas today advance representation by sex, race, ethnicity, nationality, religion, caste, 

language, age, disability, profession, and location of residence. Gender quotas are the most 

prevalent. Quotas also vary by the level at which they are regulated, some through constitutional 

provisions or electoral laws, and others through party rules. Some countries with legal quotas 

reserve seats in parliament, filling seats through special electoral rolls, separate party lists, or 

separate mechanisms for direct appointment. In other countries, national electoral laws regulate 

representation by requiring all political parties to field a certain share of women or minority 

candidates (Hughes, 2011). So, the representatives of Croatia’s Serbian national minority have 

quotas for their members in the parliament through laws we have discussed. These candidates 

have been declared and are not only members but also the representatives of the minorities.  

                                                           
101 Equal Participation of Women and Men in Decision-Making Processes, with Particular Emphasis on Political 

Participation and Leadership Report of the Expert Group Meeting, Adis-Ababa, Ethiopia, 24-27 October 2005. 

http://www.un.org/womenwatch/daw/egm/eql-men/FinalReport.pdf. 



 

 

As standalone policies, gender and minority quotas should increase the legislative 

representation of women from minority groups, although to a lesser extent than for they would 

for women from majority groups and for men from minority groups. Additionally, because 

national gender quotas affect all political parties in a system, including those that tend to 

represent minority groups, such policies may more effectively advance the representation of 

women from minorities than gender quotas voluntarily adopted by one or more political parties. 

However, there is one particular problem with quotas for minorities, namely the question of 

how to incorporate gender quota within minority quotas if you have the right to only one of a 

maximum of three MPs. 

According to Article 15 of the 2008 Gender Equality Act (Official Gazette 82/08), political 

parties are obliged to draw up candidate lists with at least 40% of men and 40% of women. The 

data on Serbian women was not specifically checked.  

For ethnic minorities there is a particular constituency. Political parties and minority 

organisations have the right to propose three candidates who are elected to parliament. On the 

candidate lists however there was not even one woman for the 12th electoral unit.  

A further problem is the limited number of women candidates. The same party (the 

Independent Democratic Serbian Party) had a national list in the 9th electoral unit where three 

of their fourteen candidates were woman, which is 21%; this falls well short of the quota 

prescribed by the law.  

Throughout history, efforts by dominant groups to incorporate minorities into the 

political system have often served minority men. Minority quotas tend to set aside a small 

number of seats in the legislature. Gender quotas more often regulate the proportion of women 

candidates in one or more political parties, whereas minority quotas are more likely to elect 

women with working class backgrounds and women without a university education. It follows 

that gender quotas may also benefit other non-elite women, including women from racial, 

ethnic, or religious minority groups (Hughes, 2011). However, according to some research 

studies, women in the parliament are highly educated (Ilišin, 1999).  

There are five registered political parties representing the Serbian minority, of which 

one is a parliamentary party (the Independent Democratic Serbian Party) in which women make 

up only 13 % of its membership. Most Serbian women are not involved enough in the work of 

political parties and do not want to play a political role. Someone would say that this is a 

consequence of the Croatian traditionalist society and is one reason why there are no women 

candidates. However, there are strong arguments against this claim. For example, during the 

socialist regime, the percentage of women in parliament was higher than it is now (Leinert 

Novosel, 2011). Over the last century, political systems as statements of certain ideologies, 

either capitalist or socialist, variously understood the role of women in society and applied 



 

 

different methods to achieve their goals. Democratic systems, which are characterised, among 

other things, by the gradual entry of women into the public sphere, and by an increase in the 

political participation of women, were based on the reforms within the framework of the system. 

By contrast, in Eastern Europe the non-democratic system achieved the same goal in a different 

way - by revolutionary pretensions in the social foundations to ensure equality for all, including 

those between the sexes. The methods of social intervention and correction of social processes 

may not have realised the desired political goals, although it did yield some success in the area of 

gender equality. The political participation of women, as evidenced by their presence in 

parliaments, was higher than in developed democratic countries (Leinert Novosel, 2011). This is 

evidenced by the data from 1987, which shows an average of 13.2% of female representatives in 

the Western industrialised countries, as opposed to 26.6% in socialist countries.102 It is possible 

to conclude that an authoritarian, socialist system, through its control mechanisms lead to better 

results with regard to the formal equality of women than democratic systems, which applied 

voluntary quotas in a modest way.  

However, political parties are responsible for the selection of candidates and for creating 

the structure of the parliaments; they are responsible for political actions. They influence the list 

of candidates and the candidate chosen is the usually their favourite. He/or she is usually a 

highly educated academic, a manager, judge or attorney. Consequently, women and ethnic 

minorities, especially those coming from rural areas with a lower level of education, will always 

be under-represented (Norris and Lovenduski, 1989).  

Serbian political parties in Croatia do not in their statutes specify any special measures 

or quota for women. Women are mentioned along with interest groups (women, young people, 

pensioners, etc.). According to the statute of the Independent Democratic Serbian Party,103 

section 26, women have the ability to form a club, or the Women's Forum with the party's 

programme.  

The Programme of the Independent Democratic Serbian Party104 proclaims gender 

equality by creating equal opportunities for men and women in political life. Unfortunately, 

women are underrepresented in the leading Serbian political party. Theoretically, political 

parties and minority organisation care about women and want to include them in the work of 

political parties and the active political life. But in practice these goals are not fulfilled. For 

example, Serbian women participate in the Croatian Social Democratic Party, but they do not 

                                                           
102 “Women in Politics and Decision-making in the Late Twentieth Century – a United Nations Study”, 1992, p. 9, 15. 

103 Statut Samostalne demokratske srpske stranke http://www.sdss.hr/index_htm_files/STATUT%20SDSS-a%20-

%20lat.doc (1 July 2012). 

104 Program Samostalne demokratske srpske stranke http://www.sdss.hr/index_htm_files/PROGRAM%20SDSS-a.doc 

(1 July 2012). 
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express themselves as Serbs. They do not lobby for the interests of Serbs in Croatia. There is no 

research to explain the reason why Serbs in the leading political party are choosing to ignore the 

problems of Croatia’s Serbian minority. Scholars of intersectionality warn that any legislation 

targeting “women” may not effectively aid minority women. One possible solution is to include 

women in the Serbian Independent Democratic Party (SIDP), which is the leading minority 

political organisation in Croatia. SIDP has three MPs in the Croatian parliament, none of whom 

are women. The core issue is how to motivate minority women to take a part in the political life 

in Croatia?  

Women represent the majority of unemployed persons and the unemployment rate 

amongst women is highest in eastern and central Croatia. In addition, women are also over-

represented in poorly paid jobs and it is more difficult for them to obtain promotion. Women 

work on fixed term contracts more often than men and are additionally burdened by the bulk of 

domestic work (Unicef, 2011). The highest unemployment rate of women is in rural areas.105  

National gender quotas that regulate representation at the candidate level also vary in 

the manner and degree to which they are enforced. The requirement that parties field female 

candidates does not ensure their election. Parties may run women in unwinnable districts or 

place them at the bottom of party lists. Women have long been under-represented in both public 

and political life in Croatia. Currently, the provisions of laws and measures in the National Policy 

for Gender Equality (2011-2015) and National Policy on Human Rights Protection (2013-2016) 

are not adequately implemented the principle of intersectionality.  

Thus, some quotas include placement mandates—rules about the order of men and 

women on candidate electoral lists. Another important consideration is whether quotas include 

sanctions for noncompliance. Equality between women and men (gender equality) refers to “the 

equal rights, responsibilities and opportunities of women and men.” Given that women are 

generally disadvantaged in terms of resources and political experience, they may be less likely to 

fill quota seats without the requirement to include women. 

Even the highly contextualised case study research on gender quotas does not assess 

how quotas affect minority women. Firstly, the question is whether quotas effectively increase 

the political representation of minority females relative to their majority female and minority 

male counterparts? Secondly, which policies—party gender quotas, national gender quotas, or 

minority quotas—benefit minority women the most? Thirdly, do minority women benefit or 

suffer from the simultaneous presence of these policies? As Hughes (2011) indicates, liberal 

political theorists who advocate group-based representation suggest two different views 

regarding the effects of quotas on minority women. On one hand, by addressing only one 

dimension of inequality at a time, e.g., sex or ethnicity, quotas may reinforce within-group 
                                                           
105 UNHCR (2007): The Sustainability of Minority Return in Croatia. 



 

 

inequalities (Young, 1997).106 On the other hand, because women and minorities are 

significantly underrepresented in politics, only policy that increases their presence may boost 

the chance that a more heterogeneous group of women or minorities will be elected (e.g. 

Mansbridge, 1999). Hughes (2011) claims, that tandem quotas (minority quotas together with 

national gender quotas) will increase the political representation of minority women to a 

greater degree than either national gender quotas or minority quotas alone. Still, even countries 

with both gender and minority quotas (mixed quotas) may have low levels of minority women in 

parliament if these policies do not interact with one another. This is the case in Croatia. The 

model of mixed quotas resulted with low level of women in the political arena and only one 

woman representing ethnic minorities. If we take into consideration national policies on gender 

equality and human rights protection, the intersectional approach is totally neglected. Given a 

limited number of seats in national legislature, expanding the representation of some groups 

necessarily reduces the representation of other groups. In Croatia, it is hard to imagine that 

ethnic minority political parties, which have right to only one seat in the parliament, would 

delegate a woman instead of men. Even in the case of the Serb political parties, which have right 

to three parliamentary seats it is ambitious to expect that at least one of them belong to a 

woman. When policies combine, the picture can change. In a Croatian case, the tandem quotas 

could most directly challenge rule by majority groups.  

 

6.9 Conclusion 
Equality legislation in Croatia does not yet provide a clear concept of ‘multiple discrimination’. 

The plan to harmonise provisions to address discrimination at the EU level poses a challenge for 

several reasons. In most national legislation, provisions forbidding discrimination can be found 

in many different laws. The totality of provisions is often complex and opaque. Lacking a 

systematic and generally-accepted legal theory of discrimination, the anti-discrimination 

provisions in Croatian law flow from different directions. The significance given to different 

sources of law varies between member states.  

As in the case of Croatia, the Eastern European equality legislation demonstrates that 

anti-discrimination policies shaped by national governments have proven to be inefficient and 

lacking in the essential monitoring and evaluation mechanisms. The example of Croatia 

highlights the lack of a proper policy to protect the rights of individuals at the normative level, 

due to the ineffectiveness of the courts as well as the inadequate number of properly educated 

experts. So, what can be done?  

                                                           
106 More than 55 democratic and semidemocratic countries have quotas that regulate sex and/or minority status, but 

only three have quotas that explicitely address within-group differences (Hughes, 2011). 



 

 

The intersection of gender and ethnicity must be considered when drafting and revising 

national legislation and policies. States should integrate a gender perspective into all action 

programmes and policies aimed at combating racism, ethnic discrimination, xenophobia and 

related intolerance. Similarly, race/ethnic considerations must be taken into account when 

adopting measures to eliminate gender discrimination. The state should review mechanisms of 

national redress to ensure that individuals can obtain protection from and remedies against 

discrimination based on race and gender. It is also essential that judicial and other remedies are 

widely publicised, transparent, accessible and not unduly complicated.  

 

7. SUMMARY OF FINDINGS 

On the basis of the data acquired and the analysis performed, it is clear that the measures 

adopted in Croatia to promote the balanced representation of women and men (particularly in 

politics) have failed to produce any significant improvements. The various types of statistical 

data analysed in the various fields confirm this same conclusion. When triangulated with the 

ethnographic data, mass media content analysis, the analysis of formal documents and official 

reports, public opinion polls, and archival research (session minutes/transcripts of various 

public bodies, data concerning civil society activity during the 1990s, normative and empirical 

data regarding the communist period), the main finding was further validated.  

Ultimately, it can be said that no anti-discrimination measures have made any difference 

- either descriptively or symbolically - in balancing gender representation. Rather, regime 

change in Croatia has been a greater factor, for it has brought about other changes that have 

been supportive of gender-equality in Croatia. Among them have been the following: the change 

in the electoral system; the higher district magnitude of the two strongest parties -the number of 

seats of the two strongest parties within each electoral district; the ideological change in the 

coalition in power; and the realignment towards substantive democratisation and European 

integration processes. However, when examining the implementation of gender quotas in 

politics, the achievements are not substantial. Although there is an improvement in the gender 

ratio of candidacies in the parliamentary elections (and this could be linked to the quota 

legislation and the 2008 Act), the proportion of elected females remains at the same level. This 

would suggest that political parties are the main gate-keepers, managing the electoral “defeat” of 

female candidates. It seems that they assumed the role of political actors reinforcing the 

predominant values on gender equality among voters rather than pro-actively seeking to change 

them. 

Based on the analytical model applied in the monitoring model, the acquired research 

findings on the ineffectiveness of anti-discriminative measures may be interpreted in terms of 

two parallel sets of origins: (a) the formulation and adoption of unambitious measures – error in 



 

 

principle; and (b) the obstacles to the implementation of the adopted measures – error in 

implementation. 

The first set of causes tackles the process of formulating the gender quotas and their 

adoption. On the basis of the actors identified in the process, their motives, the quality and 

openness of the public debate, and the perceptions of the success of the various stakeholders in 

the process of formulating and adopting the policy, several main findings stand out. Firstly, at 

the turn of the millennium, with the regime change and the January 2000 elections, a window of 

opportunity emerged for a more balanced representation women and men and progressive 

legislation to facilitate it. With the regime change, politics also appeared to become more open to 

foreign lessons. Secondly, civil society became empowered by external (international) processes 

based on the Beijing declaration. Thirdly, the benevolent state administration and the pressures 

of the international community, primarily based on the 2001 stabilisation agreement, 

culminated in the process of formulating the legislation to promote greater balance between 

both genders in Croatian society. Fourthly, despite the frequently expressed belief that this anti-

discrimination legislation would be implemented, we should not disregard the importance of the 

simultaneous synergy of factors supportive of gender equality policy promotion. Fifthly, the 

post-democratisation orientation toward EU integration processes and the accession pressures 

for the national adoption of the EU’s hard and soft law accelerated the formal adoption of gender 

equality policy but without ensuring its full and efficient implementation. 

Overall, there is a general consensus that Croatia has not taken full advantage of the 

historic window of opportunity for a tectonic change in the field of gender equality. There are 

many reasons for this, from socio-economic and value factors to legal/administrative obstacles 

related to the normative definition of discrimination and an entirely new legal formulation 

(methodology), as well as conceptual problems with the Gender Equality Act, to the “gate-

keeping” mechanisms within the upper echelons of state administration and the “trade-offs” 

agreed within government – parliament and intra-parliament political “negotiations”. As a result 

of this, and given the very limited political debate with any civil society actors during the 

formulation of the acts, there is a clear lack of ownership of the policy. The absence of any 

substantive (rather than descriptive) involvement of CSOs in the preparation processes, 

exacerbated by the constant time constraints, and the far from flawless coordination in the 

preparation of the act, has added to the general dissatisfaction with both the 2003 and the 2008 

Gender Equality Acts.  

A general perception of dissatisfaction can be sensed among the different actors involved 

in the policy delivery. In fact, it was generally felt that the Act had been successfully delivered 

but that nobody was entirely satisfied with the scope of provisions entailed (2003 and 2008). 

The participants of the national–level policy formulation felt that the state administration and 



 

 

the bodies responsible for drafting the Act had gradually retreated and become less open 

towards other stakeholders in the field. As a result, there was a widespread feeling that the 

drafting of the Act and working group activities lacked transparency; this was accompanied by a 

sense among certain groups - particular minority women - of having been excluded from the 

processes.  

The fact that gender equality legislation has not been a valence issue – topics relating to 

the balanced representation of women and men have frequently proved to be quite divisive for 

Croatian society (e.g. the appointment of Željka Antunović as a first female defence minister by 

Račan’s government) – and the generally negative image of gender quotas among the general 

public (which the public widely believe to be undemocratic) has also significantly reduced the 

support of political parties as the main determinants of achieving a balanced representation of 

genders in the political arena. No party could afford to reject the Act publicly.  However, each has 

been unwilling to risk their electoral success by openly supporting substantial anti-

discrimination legislation with a range of effective mechanisms eliminating it. In addition, the 

combination of external (particularly EU) pressures and evident time constraints (partly due to 

the decision of the Constitutional Court in the case of the 2008 version of the Act) has also made 

it difficult to clarify the genuine intentions among either the political actors or the other 

stakeholders involved. This lack of a genuine consensus on the goals of the equality legislation 

virtually has prevented its implementation – which appears evident in the seminal 

implementation study by Van Meter and Van Horn (1975). 

In terms of the policy delivered, several points may be extracted. Firstly, the Act clearly 

has yet to have any real effect (in terms of national minorities, the results are altogether absent). 

The provision of three electoral cycles as well as its eventual interpretation has prevented the 

Act from exerting any real immediate or short-term impact. Barring the potential impact of 

symbolic representation – i.e. seeing women engage in politics more frequently at least in terms 

of running for the office on the party lists – both gender equality acts have provided weak 

measures since any strong punitive action towards violators have been largely absent. In 

addition, many of the other measures which the promoters of gender equality campaigned for 

(such as the higher remuneration of the actors promoting gender equality, zipper or other quota 

mechanism reinforcing adopted quotas on party lists) are also absent from both texts. 

Furthermore, in addition to the weak measures promoting gender equality, there is also a lack of 

clarity in the legislation (e.g. three election cycles, the undisputable competence over various 

parts of the policy), which has empirically served as a reason for not implementing certain 

elements of the Act due to “objective” constrains. A complex normative arrangement, something 

scholars in the field of implementation long ago recognised as a serious obstacle to the 

successful implementation of the policy (e.g. Pressman and Wildavsky, 1973), also prevents the 



 

 

adequate implementation of what already amount to modest provisions. In combination with 

the lack of clear and consistent policy objectives – something that Sabatier and Mazmanian 

(1979) postulate as being one of the key preconditions for successful implementation – as well 

as a lack of ownership over the policy (e.g. the relationship between the Office and the 

Ombudsperson) and the lack of a clear division of responsibility for the implementation of the 

policy (e.g. monitoring), the Act combines a mix of concerns that have proved unfavourable to its 

successful implementation.  

When looking at the implementation of the provisions delivered – whatever their shape 

and form – several deficiencies in the implementation have been identified. The errors in 

implementation primarily concern errors in organisational and inter-organisational behaviour 

/implementation rather than errors in the implementation of street-level bureaucrats. The most 

serious barriers to implementation have proved to be the very diverse interpretations of certain 

provisions that essentially either prevent the implementation of the provision itself or else turn 

the obligation to implement over to another bureaucratic organisation. The complex network of 

actors means that implementation is spread thinly across different ministries, special 

administrative organs, and different administrative levels, while the overlapping competences 

prevent more than the descriptive implementation of what are already descriptive measures 

(e.g. the drafting of action plans, collecting gender-segregated statistics etc). This situation is 

further aggravated by the weak position of the Governmental Office for Gender Equality in the 

entire executive structure as well as its lack of human resources to perform its remit fully. The 

presence of bodies focussed on gender equality at the local or regional level (e.g. the 

Ombudsperson) is also one of the barriers to the successful implementation of the provisions of 

the legislation since a lack of awareness and capacity (in terms of citizens as well as officials) 

frequently comes to the fore (e.g. a lack of familiarity with the Act and the institutions 

implementing it – primarily in remote regions and environments). The lack of funds or 

specifically devoted personnel is therefore a frequent obstacle to implementation at the sub-

national level in particular. In combination with the absence of any systematic education and 

training on gender equality issues among the administrative personnel responsible for gender 

equality policies (with a perception within the overall administrative culture that gender is an 

unimportant issue), the idea that the specifically (ill-)designed bodies to promote gender 

equality would be empowered is even harder to imagine. 

Notwithstanding all of these barriers to successful implementation, it has to be said that 

the roles played by political parties in daily political life still present the major political obstacle 

to the balanced representation of women and men in politics. It is the parties that control the 

intake of potential representatives through its candidate-selection mechanisms and it is the 

parties who require the most substantial reform. There is a widespread belief that parties have 



 

 

prevented numerous mechanisms from entering into the Act, especially those that surpass the 

declarative level. Despite the reception of financial rewards for promoting female candidates, 

these »carrots« still fail to guarantee the substantial inclusion of women in intra-party politics. 

Despite the attempts of certain political parties to organise workshops and educational 

seminars, the action plans still represent the main activity that political parties perform on this 

topic. As a result, in the absence of awareness-raising and capacity-building activities (e.g. 

political academies etc.), the problem of the intake of female candidates and self-candidacies 

(primarily at the local level) in such a male-dominated environment appears destined to remain 

a long-term problem.  

In the context of the occurrences discussed above, even the civil society organisations 

have to a certain degree recently run out of steam. The disappointment with both the processes 

of delivering the act as well as the deficient implementation of its measures can be said to have 

resulted in the »appeasement« of the activities of the civil society organisations, primarily in 

terms of the vocal advocacy of certain measures in the legislation as well as the generational 

change of the main activists from the 1990s. According to numerous CSO representatives, one of 

the main missing political drives appears to be the absence of any new goals which would ignite 

the entire sector. In addition to the state and political party actors, civil society need to re-

activate themselves around an integral view on gender equality. This could be achieved for the 

most part by joining the various spheres of policies and politics and thus contributing to the 

empowerment of women in terms of their confidence to enter the public sphere. This is 

particularly important for the female members of minority groups. Nevertheless, attempts by 

the civil society sector to monitor and evaluate activities in the field systematically have 

increasingly proved to be one of the main strands of work that these organisations perform - and 

they are also expected to do so by the other stakeholders – being a watchdog and a continuous 

source of initiatives in the process of affirming gender equality in all social spheres, including 

politics. This document is an example of such an attempt. 

 

  



 

 

8. POLICY RECOMMENDATIONS  

On the basis of the results gathered, we propose for a revision of the current measures and the 

introduction of supplementary measures that would offer improved chances to obtain the 

balanced political participation of women and men. Taking into account the problems identified 

during the process of policy formulation and implementation, we make the following 

recommendations to policymakers and stakeholders in the field.  

 

1) A more detailed determination of gender quotas and the mechanisms for their 

successful and efficient implementation 

In terms of the policy, virtually all relevant actors – namely state actors, parties or CSOs - 

are convinced that gender quotas should be somehow upgraded – with the zip method or a 

parity principle, since in the present form the mechanism has no effect on gender equality. The 

majority of actors perceive a need to introduce more effective sanctions against the violation of 

gender quota provisions. In this regard, the idea of the suspension of any candidate list (and this 

should be done the Croatian Electoral Commission) which does not fulfil the defined gender 

quota seems to be the most favourable solution. In addition, the rise of financial fines for 

violations, more substantial state awards to political parties with a gender-balanced 

representation should also be considered.  

 

2) Further development of intra-party democracy 

Since political parties have proved to be important barriers to balanced representation, 

the policy should devote more attention to internal party processes, primarily the candidate-

selection procedures, particularly at the local level.  

 

3) General awareness raising and capacity building 

The prerequisites for a gender-balanced society would be systematic educational and 

information activities among the general population, since political actors are unwilling to take 

any risks if these ideas are not well accepted or even prevalent in the society. Information 

campaigns in the mass media, and the funding of various civil society organisation activities, as 

well as the curricular adaptations of primary and secondary education programmes could 

contribute to this goal.  

 

4) Specialised institutions 

This could also be promoted with the strengthening of institutions especially designed to deliver 

and monitor the execution of the policy (an increase in the financial and human resources of 



 

 

national and sub-national institutions – the Office for Gender Equality, the Ombudsperson, the 

coordinators, and commissions at sub-national level).  

 

5) The inclusiveness of further policymaking 

Needless to say, attention should not only be paid to civil society actors in general, but also 

minority women and the issues of intersectionality should be recognised as a priority. When 

examining the process of policy formulation, the process should be more inclusive of 

participants and better designed to provide clear policy objectives and a clearly-defined 

implementation structure. 

 

6) Strengthening the institutional administrative and coordinating capacity  

In addition to strengthening the capacity of institutions with implementation remits in the field, 

educational activities and permanent capacity-building among the administrative personnel, 

determining who is responsible for the policy, seems to play a vital role in the functioning of the 

existing institutional network. Furthermore, the overlapping competences in policy 

implementation have to be resolved. The institutionalisation of the formerly existing 

coordination between the Ombudsperson, the Office for Gender Equality and the parliamentary 

committee would seem to promise a solution. In this sense, the competent bodies are likely to 

develop a higher level of ownership of the policy.  

 

7) The systematic, periodical monitoring of the implementation and evaluation of 

the policy  

The systematic, periodical monitoring of the implementation and evaluation of the policy in both 

a formative and substantive manner is an urgent requirement that should be clearly defined as 

well as guaranteed with a sufficient amount of resources. 

 

8) Integral policy approach 

Policies relating to gender equality in politics need to be substantially based on an integral 

policy approach which would include both the generation of socio-economic conditions and 

skills that would allow women to enter the public sphere, as well as the generation of 

institutional and other political conditions to make gender equality in politics truly possible. In 

this matter, particular policy mechanisms need to be developed to reach women in social 

minorities who experience multiple instances of discrimination. 
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11. APPENDIX 

11.1 Summary of project’s deliverables 
1. D241 – Document presenting the degree of balanced political participation of women and men 

in the investigated period on the national level. 

 D241a – Croatia in general 

 D241b – Serbian minority in Croatia 

2. D242 – Document presenting:  

 D242a – the overview of the legislative process introducing gender quotas, 

 D242b – focussing on the scope and depth of the public debate and public support for 

quotas, 

 D242c – motives for the introduction of quotas and relevant actors identified in the 

process, and 

 D242d – the perception of ‘influence’ of participating stakeholders. 

3. D2431a – Document presenting the legislative framework complemented with a detailed 

overview of legislative history (diachronic overview of the adoption of relevant constitutional 

acts, legislative acts, political documents, judicial decisions). 

4. D2431b – Document presenting the legislative framework complemented with a detailed 

overview of legislative history for the Serbian national minority (if available). 

5. D2432a – Document presenting de iure role and competencies of the relevant institutions for 

implementation of gender quotas (including the special role of political parties ascribed to in the 

legislation);  

6. D2432b – Document presenting de iure role and competencies of the relevant institutions for 

implementation of gender quotas in case of Serbian national minority; 

7. D2432c – Document presenting de facto overview of the implementation chain (see Figure 3); 

implementation dynamics (timeframe), invested resources. 

8. D2432d – Document presenting de facto overview of the implementation chain (see Figure 3); 

implementation dynamics (timeframe), invested resources for Serbian national minority. 

9. D2433 – Document identifying the bottlenecks creating defective implementation of gender 

quotas divided into four sections: a) legal inconsistencies; b) invested resources; c) problems 

regarding the matrix of administrative, organizational networks, responsibilities and time-lines; 

d) political activities, practices and attitudes (related to deliverable 2.4.2). 

10. DREC – Draft of policy recommendations. 

11. DSUM – Completion of a final report. 

  



 

 

11.2 Statistics on representation of women in political institutions 
 

Table 11.1: Number of representatives upon elections to the Assembly (Sabor) of Croatia during 
socialism  

Year 

1947 (No of 
representatives to the 
Constituent Assembly 
(Sabor) People's 
Republic of Croatia 

1950 
No of representitives to the Assembly  

Total number of 
representatives 

173 150 (250) 

Women 8(9) 11 

Source: Shorthand minutes from the Constitutional Assembly of People’s Republic of Croatia. In: 
Dijana  Dijanić et al. (2004). Ženski biografki leksikon. Sjećanje žena na život u socijalizmu. Zagreb, 
Centar za ženske studije.  
 
Table 11.2: Number of representatives in National Councils in 1953 
 Republican 

Council 
(Republičko 
vijeće) 

Council of 
producers 
(Vijeće 
proizvođača) 

Total (1953.) 156 105 

Women  9  7 

Source: records of the third session of Sabor NR Hrvatske, 16.12.1953.-22.01.1954.,Zagreb,1956; 
Dijana Dijanić et al. (2004). Ženski biografski leksikon: sjećanje žena na život u socijalizmu. 
Zagreb, Centar za ženske studije. 
 
Table 11.3: Total percentage for all parliamentary Councils in 1958 (Republičko vijeće and 
Vijeće proizvođača) 

Sabor total (1958) 13,5 % 

Source: Sabor SR Hrvatske – Klub zastupnika i Konferencija za društvenu aktivnost žena 
Hrvatske. Žena odbornik i zastupnik. Rezultati ankete. Prilog uz Bilten Sabora SR Hrvatske i 
izvršnog vijeća broj 13. od 8. travnja 1969. Zagreb. 
 
Table 11.4: Number of representatives in Sabor (1963) 

 Republičko 
vijeće 

Privredno 
vijeće 

Organizaciono 
– političko 
vijeće 

Prosvjetno 
– kulturno 
vijeće 

Socijalno- 
zdravstveno 
vijeće 

Total (1963) 115 (120) 76 (80) 80 78 (80) 78 

Women  26  9 17 29 23 

Source: records of sessions of Sabor's councils in 1963; Dijana Dijanić et al. (2004). Ženski 
biografski leksikon: sjećanje žena na život u socijalizmu. Zagreb, Centar za ženske studije. 
 
  



 

 

Table 11.5: Number of representatives in Sabor (1969) 
 Sabor 

Total 
Republičko  
vijeće 

Privredno 
vijeće 

Prosvjetno-
kulturno 
vijeće 

Socijalno-
zdravstveno 
vijeće 

Organizaciono 
političko  
vijeće 

Total (1969) 429 114 80 78 79 78 
Women  35  5  7  8  9  6 

Source: Statistical Yearbook of the Socialist Republic of Croatia 1971, pp.35; Dijana Dijanić et al. 
(2004). Ženski biografski leksikon: sjećanje žena na život u socijalizmu. Zagreb, Centar za ženske 
studije. 
 
Table 11.6: Number of representatives in Sabor (1974) 
 Sabor 

Total 
Council of Associated 
work (Vijeće 
udruženog rada) 

Council of 
municipalities 
(Vijeće Općina) 

Socio-political 
Council (Društveno-
političko Vijeće) 

Total no. of 
representatives in 
1974 

355 160 114 80 

Women 61 31 15 14 
% Women 17 18 13 18 
Source: Statistical Yearbook of the Socialist Republic of Croatia 1975, pp. 31; and Statistical 
Yearbook of the Socialist Republic of Croatia 1987, pp. 52. 
 
Table 11.7: Number of representatives in Sabor (1978) 

 Sabor 
Total 

Council of 
Associated 
work 
(Vijeće 
udruženog 
rada) 

Council of 
municipalities 
(Vijeće 
Općina) 

Socio-
political 
Council 
(Društveno-
političko 
Vijeće) 

Total no. of 
representatives 
in 1978 

355 155 123 77 

Women 59 35 10 14 
% Women 17 23 8 18 

Source: Statistical Yearbook of the Socialist Republic of Croatia 1979, pp. 33; and Statistical 
Yearbook of the Socialist Republic of Croatia 1987, pp. 52. 
 
Table 11.8: Number of representatives in Sabor (1982) 

 Sabor 
Total 

Council of 
Associated 
work 
(Vijeće 
udruženog 
rada) 

Council of 
municipalities 
(Vijeće 
Općina) 

Socio-
political 
Council 
(Društveno-
političko 
Vijeće) 

Total no. of 
representatives 
in 1982 

356 155 123 78 

Women 46 24 6 16 
% Women 13 15 5 21 

Source: Statistical Yearbook of the Socialist Republic of Croatia 1983, pp. 81; and Statistical 
Yearbook of the Socialist Republic of Croatia 1987, pp. 52. 
 
  



 

 

Table 11.8: Number of representatives in Sabor (1986) 
 Sabor 

Total 
Council of 
Associated 
work 
(Vijeće 
udruženog 
rada) 

Council of 
municipalities 
(Vijeće 
Općina) 

Socio-
political 
Council 
(Društveno-
političko 
Vijeće) 

Total no. of 
representatives 
in 1986 

341 152 111 78 

Women 54 38 5 11 
% Women 15 25 5 14 

Source: Statistical Yearbook of the Socialist Republic of Croatia 1987, pp. 73; and Statistical 
Yearbook of the Socialist Republic of Croatia 1987, pp. 52. 
 
  



 

 

POLICY SAŽETAK 

Nadzor hrvatskih anti-diskriminacijskih politika u odnosu na uravnoteženost 

političkog sudjelovanja žena i muškaraca 

 

Opći sažetak 

Dvije vrste kritika upućene su anti-diskriminacijskim projektima kojima se nastoji 

promicati jednakost žena i muškaraca u političkom životu: (1) usvajanje nedovoljno 

definiranih i neambicioznih mjera svedenih na tzv. 'kozmetičke zahvate', i donesenih 

isključivo radi ispunjenja međunarodnih obaveza odnosno stvaranja dojma o postojanju 

vitalnog domaćeg civilnog društva; te (2) postojeće prepreke u provedbi usvojenih mjera. 

 

Uvod 

Cilj “AD ACTE – anti-diskriminacijskog projekta u pogledu jednakosti žena i muškaraca” jest 

povećati upoznatost s pojmovima, oblicima i posljedicama diskirminacije u hrvatskom 

društvu, uz poseban naglasak na rodnu i etničku diskriminaciju. AD ACTE također nastoji 

povećati osviještenost građana o postojećim pravnim i institucionalnim okvirima za 

suzbijanje diskriminacije, o ulozi ženskih organizacija civilnog društva i onih etničkih 

manjina, te o ulozi političara. Projekt je započeo kao odgovor na konkretne praktične 

probleme: problem rodne diskriminacije te one na temelju nacionalnog podrijetla; 

nesposobnosti pojedinih sudionika da prepoznaju određene oblike diskriminacije i/ili 

zastupaju njeno suzbijanje oslanjajući se na vrijednosti i prakse EU; te problem 

neuravnotežene zastupljenosti žena i muškaraca u postupcima odlučivanja. Projekt 

prvenstveno želi doprinijeti većoj uključenosti ženskih organizacija civilnog društva u 

nadziranju, donošenju i provedbi anti-diskriminacijskih politika u odnosu na 

uravnoteženost političkog sudjelovanja žena i muškaraca. Ovaj sažetak jedan je od rezultata 

istraživanja i nadzora provedenih u sklopu projekta. Njime se predstavljaju rezultati 

nacionalne anti-diskriminacijske politike, osimišljenih kako bi se poboljšalo političko 

sudjelovanje žena (i etničkih manjina), a njime se ujedno procijenjuje i učinkovitost 

postojećih politika.  

 

Pristupi i rezultati 

Istraživači u ovom području i zainteresirana javnost primijetili su, na temelju službenih 

statističkih podataka, kako usvojene mjere nisu polučile značajni napredak po ovim 



 

 

pitanjima.  

 

Analiza dosega uravnoteženog političkog sudjelovanja žena i muškaraca 

1. Anti-diskriminacijske mjere pokazale su se neučinkovitima u ostvarivanju ravnoteže u 

zastupljenosti žena i muškaraca u političkom životu. 

2. Više nego li anti-diskriminacijsko zakonodavstvo, promjene režima u širem smislu 

tijekom novog tisućljeća, preuzele su značajnu ulogu u ostvarivanju uravnoteženije 

deskriptivne (numeričke) i simboličke zastupljenosti. Promjene režima uključuju: uzimanje 

u obzir izmjena u izbornom sustavu; širi opseg okruga dviju najjačih političkih stranaka – 

broj zastupničkih mjesta ovih stranaka unutar pojedinog izbornog okruga; promjena 

vladajuće koalicije i preusmjeravanje prema značajnoj demokratizaciji i europskim 

integracijskim procesima.  

3. Poboljšane su rodne kvote u samim kandidaturama, što se može pripisati usvajanju 

zakonodavstva kojima se ove kvote uređuju te Zakona iz 2008. godine. Međutim, udio 

stvarno izabranih ženskih predstavnica ostao je na istoj razini. U tom smislu, postoji 

problem u imenovanju ženskih kandidatkinja od strane političkih stranaka isključivo u onim 

izbornim okruzima u kojima stranke ne računaju na pobjedu. 

 

S obzirom na izloženo, dokaze o neučinkovitosti anti-diskriminacijskih mjera možemo 

protumačiti u odnosu na njihova dva usporedna izvora: (a) postavljanje i usvajanje 

neambicioznih mjera – pogreška u načelu, te (b) prepreke u primjeni usvojenih mjera – 

pogreška u provedbi. 

 

Postavljanje i usvajanje rodnih kvota – greška u načelu 

Prvi skup uzroka odnosi se na postupak postavljanja rodnih kvota i na njihovo usvajanje. U 

odnosu na subjekte uključene u ovaj proces, njihovu motivaciju, kvalitetu i otvorenost za 

javnu raspravu, te s obzirom na dojam o uspješnosti različitih sudionika u postupku 

postavljanja i usvajanja ove politike, možemo iznijeti sljedeća zapažanja o postupku i 

politici: 

 

Proces 

- prilika koju su dali promjena režima i izbori održani 3. siječnja 2000. godine nije 

iskorištena u potpunosti; 

- nedostaje želja za prisvajanjem politike – nedostatak konkretnog (ne deskriptivnog) 

sudjelovanja u postupku pripreme od strane nevladinih udruga – izostanak stvarne 

prakse dogovora i manjkava koordinacija u postupku pripreme zakona; 



 

 

- nedostaje transparentnost u pripremi nacrta u odnosu na sudionike radnih skupina 

koje pripremaju mjere (dojam isključenosti; nedostatna pozornost u odnosu na žene 

pripadnice manjina) 

- ne radi se o pitanju vrijednosti (mišljenja, preferencija) u državi – izuzetno 

razdvajajuće i ne izložene javnosti, osim u određenim slučajevima (pr. ministar 

obrane). S obzirom na negativno značenje kvota (koje javnost većinom smatra 

nedemokratičnim) ne postoji puna politička potpora njihovoj primjeni, s obzirom da 

političke stranke nisu voljne riskirati; 

- vanjski utjecaji bitno mijenjaju prvotne namjere političkih subjekata; 

- vremenska ograničenja (međunarodna zajednica te odluke Ustavnog suda). 

 

Politika 

- odgođeno zadovoljenje zbog kojeg je spriječena svaka stvarna učinkovitost mjera 

(tri izborna kruga); 

- slabe mjere (nepostojanje strožeg kaznenog djelovanja prema prekršiteljima; 

nepostojanje veće novčane naknade subjekata koji promiču rodnu ravnopravnost; 

nepostojanje tzv. zipper-a ili drugih mehanizama kvota kojima se podupiru kvote 

usvojene na stranačkim listama); 

- nejasno zakonodavstvo (tri izborna kruga, nepostojanje neosporne nadležnost nad 

različitim dijelovima politike) 

- složeno normativno uređenje koje se oslanja na razgranatu mrežu subjekata 

odgovornih za provedbu politike 

- nedostatna pozornost posvećena ženama, pripadnicama manjina. 

 

Primjena rodnih kvota – pogreška u provedbi 

Analiza procesa primjene anti-diskriminacijskog zakonodavstva kojim se osigurava rodna 

jednakost u političkom životu, pokazala je razne nedostatke uslijed pogrešaka u provedbi. 

Pogreške u provedbi odnose se na pogreške u formalnoj proceduri, a ne u svakodnevnoj 

provedbi. To su primjerice:  

- izostanak prisvajanja politike (ne postoji jasna podjela odgovornosti za provedbu 

propisa zbog postojanja složene organizacijske mreže na svim razinama vlasti);  

- tijela nadležna za postupak provedbe ne pozivaju na tumačenje zakonodavstva u 

odnosu na postavljene nadležnosti i određene odredbe; 

- slab položaj Vladinog ureda u strukturi izvršne vlasti (nedostaje simboličko 

značenje ovog pitanja); 

- ne postoji sustavno obrazovanje i osposobljavanje upravnih tijela odgovornih za 



 

 

poslove rodne jednakosti, u pogledu problematike rodne jednakosti (stvara se 

dojam kako šira upravna kultura pitanja rodne jednakosti ne smatra bitnima); 

- neriješeni odnosi među državnim i ne-državnim subjektima u odnosu na primjenu 

politike;  

- izostanak detaljnog i sustavnog nadgledanja i vrednovanja politike na svim 

razinama. 

 

Preporuke 

U odnosu na javne politike: 

- strože mjere (“mrkva i batina”) 

- promicanje i usvajanje mjera s kraćim periodom ostvarenja i opipljivijim 

rezultatima 

- fokus na unutarstranačke procese, posebno na procedure odabira kandidata za 

izbore 

- senzibiliziranje šire javnosti o važnosti ovih politika 

- uključivanje žena pripadnica manjina prilikom osmišljavanja javnih politika 

 

U odnosu na provedbu: 

- obrazovanje i stalno osposobljavanje javnih službenika koji su odgovorni za 

javne politike kao i šire javnosti te žena pripadnica kako većine, tako i manjine 

(s posebnim naglaskom na njihovo osnaživanje) 

- rješavanje problema oko preklapajućih nadležnosti u provođenju javnih 

politika 

- jasna “podjela rada” između različitih razina vlasti, i pri provedbi politike i pri 

nadgledanju ciljeva javnih politika u sadržajnom smislu 

- sustavni periodični nadzor i vrednovanje javnih politika u sadržajnom smislu, s 

jasno postavljenim ciljem budućeg djelovanja 

- izvršno tijelo s primarnom odgovornošću u odnosu na politiku trebalo bi imati 

jasniju nadležnost nad njom te dobiti političku potporu od strane vladajuće 

strukture (simbolički podstrek) 
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