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EVIDENCE OF THE CHANGING
ACTIVITIES, GOALS AND ROLES
OF HR PRACTITIONERS

Andries ]. du PLESSIS'

Abstract: This research considers the role, activities and contribution of HR and managers in
sixc closely related themes that shounld be addressed to maintain high workplace productivity in a
complexc business environment in which there are many competing interests. Previously a reward
approach was simple with two main streams pay and benefits. In New Zealand HR
practitioners have been exposed to global competition creating the need for their roles, goals and
activities to be recognised in adding value in organisations to be successful. The ontcomes of this
research shed light on when is an employer an employer of choice, employee empowerment,
employee engagement, rewards based on individual and the whole organisation’s performance
including the remmneration component that is a reward system classifiable into monetary- and
in-kind payments.

Keywords: human resources; organisation; performance; benefits

Introduction

In the changing world economy Human Resource (HR) practitioners must be prepared
to meet the considerable challenges and expectations posed by the continuing evolution
of their activities, roles, and goals to confirm how their function is creating and adding
value to the organisation. An organisation is formed in order to fulfill a specific mission
or purpose. This mission or purpose cannot be achieved unless the organisation
searches for and selects the best potential employee with the right skills, knowledge and
aptitudes (KKSAs) for each identified job or position. It is imperative, therefore, that an
organisation would design and implement an appropriate reward system in order to
attract the best suitable employees in order to achieve its desired goals and objectives
(Nel, Werner, Du Plessis, Fazey, Erwee, Pillay, MacKinnon, Millet and Wordsworth,
2012).

1 PhD, Senior Lecturer, Department of Management and Marketing, Unitec, New Zealand.
E-mail: aduplessis@unitec. ac. nz
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In the past, a reward (remuneration) approach was actually very simple: pay and
benefits. Labour was a lot less mobile but by taking their skills offshore was really
uncommon up to the stage that politicians realised what was happening especially in
New Zealand. They began to refer to it as the brain drain from New Zealand. Jobs
today are more of a balloon than a box; they shift as economies change and company
structures morph. Individual efforts are far more valued and recognised with job
security coming more from employability rather than paternal protection (Youngman
2011; Boxall 1995).

Designing and managing a reward system that includes benefits, services, and even
empowerment with employee engagement as the next step is rather a complex task. It
must not only ensure that the organisation is attractive to potential employees, that is
the employer of choice, but it must also ensure that the employees, when placed, are as
productive as possible with optimum levels of job satisfaction.

The global economic climate has become increasingly turbulent, businesses seek to
keep ahead of the competition by working faster and smarter; by raising productivity
levels per employee while, at the same time, increasing innovation and minimising costs
(Chavan, 2009). Employment security is no longer guaranteed, and loyalty from
employees is no longer a given. Companies have always faced many challenges, but at
no other time have the business challenges become more pronounced, with rapid and
volatile change, as in the 21st century (Du Plessis, 2009; Jorgensen, Owen, & Neus,
2009).

At the heart of the business are managers who must deliver required services to
increasingly demanding customers, through employees having differing levels of
understanding, personalities, backgrounds and abilities (Drucker, 2006). Managers face
complex business environments in which there are many competing interests. Working
out how to make the best use of the intellectual capital they have at their disposal in the
form of existing productivity tools and employee knowledge to drive productivity can
be a major challenge for many of them. This research considers the role, activities and
contribution of HR that can be used to drive high workplace productivity in such an
environment.

Organisations must be able to attract a sufficient number of job candidates who have
the abilities and aptitudes needed to add value to the company. In other words they
have to become an employer of choice to ensure that they have a pool of suitable
applicants who can enter the selection process when they have vacancies. A company’s
workforce is the lifeblood of organisations and they represent one of its most potent
and valuable resources according to Du Plessis & Frederick (2010).

HR practitioners in New Zealand have been exposed to global competition creating the
need for their roles, goals and activities to be recognised in adding value in
organisations to be successful. The emergence of globalisation, development in
technology and telecommunications; the shift towards a knowledge-based workforce;
labour legislation and intensifying competition for skilled labour create new competitive
realities for organisations. Employers are now looking to the HR practitioner to go
beyond the delivery of cost effective administrative services and provide expertise on
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how to leverage human capital (Du Plessis, 2010). The roles and activities of both the
employers and HR practitioners have changed over the years and this study endeavours
to shed more light on these roles, activities and goals. In this paper six closely related
themes are analysed and discussed: Employee engagement, rewards based individual
performance, rewards based on organisational performance, an employer of choice,
benefits and services, and employee participation and empowerment.

Problem statement

From the research problem, taking into account the broader focus on key HR roles,
goals and activities, one realises that there is a need to consider to what extent HR
practitioners in NZ organisations contribute to the success and competitiveness of
organisations in the current situation; but how prepared are they for the future in NZ?

Obijectives of this study

Over the past decades several studies were done in NZ among HR practitioners’ roles,
goals, and activities including their competencies, future capabilities, and challenges.
The ultimate objective of this study is to determine the extent to which the current
contribution of the roles they play, goals they set and achieve and activities of HR
practitioners in New Zealand organisations match their current competencies as well as
the previous studies’ predictions by HR practitioners. By comparing this study of NZ
organisations with previous studies add more value and it informs the reader of how
changes have taken place over the past almost twenty years in NZ.

Methodology
Background

A very comprehensive HRM questionnaire covering 358 items to identify HRM and
management trends was jointly compiled in New Zealand and Australia in 1994:
(IPMNZ, 1994). The same questionnaire was used with permission for a survey to
identify the future competencies and roles of HR in those countries for the year 2000
by the Human Resource Institute of New Zealand. The same questionnaire was
modified and refined and used again in 2000 by Burchell (2001) in association with the
Human Resource Institute of New Zealand (HRINZ) to determine a future perspective
on human resources in 2010 in New Zealand. The final section of the said
questionnaire sought to obtain demographic information from respondents. The same
questionnaire was used with permission after minor editorial modifications for an
identical survey in South Africa in the last quarter of 2002. The topics covered in the
questionnaire included human resource goals, roles and activities, and so forth. Due to
the magnitude of the survey only a small section is analysed and reported upon in this

paper.
The quantitative methodology adopted was an e-survey; a questionnaire containing

structured closed questions. This involved the selection of a sample of people from the
HR practitioner population in NZ to ascertain how factors differ, and to make
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inferences about the population, or in other words generalising from sample to
population. Reliability of this study was seen as high (15. 4% responded) as previous
leading HRM studies conducted in NZ were successful with a response rate of 41 %,
11% and 34 % respectively.

Sample selection

The study focused on HR practitioners in NZ organisations who are registered as
members of the Human Resources Institute of New Zealand (HRINZ). HRINZ have
3600+ individual members who are involved in the management and development of
HR in private and public sector organisations throughout NZ. The target population
was limited to HRINZ members that had registered to participate in HR research
requests that HRINZ provided links to; the total number of HRINZ members in this
category was 635. A total of 119 members responded but 98 questionnaires were fully
completed and usable resulting in a 15. 4% response rate.

Data collection

The data was collected via the e-survey, which was a repeat of previous studies and
therefore a very important longitudinal study. The invitation to participate went to 635
members of HRINZ.

Questionnaire

The questionnaire consisted of questions to adequately explore each of the HR themes
researched in this study. All the questions in the questionnaire were closed questions.
Only six closely related themes are covered in this paper but due to the size of the study
and length limitation for this paper not all the information could be discussed. The
Tables reflect the research questions used in this paper, and the rationale for using the
six specific themes is discussed later.

Literature review

Background

A reward system includes anything that an employee may value and desire and that the
employer is able or willing to offer in exchange for employee contributions (Marsden,
2011:16). Du Plessis (as cited in Nel et al, 2012) explains that the reward system is
composed of two components: the remuneration component and the non-
remuneration component see Figure 1, below.

This paper confines itself to when are employers an employer of choice, employee
empowerment, employee engagement, rewards based on individual and the whole
organisation’s performance including the remuneration component that is a reward
system classifiable into (a) monetary payments and (b) in-kind payments. Organisations
all have different remuneration policies which is what gives the organisations or
companies their competitive advantage. This paper also shed light on employee
participation and empowerment that could contribute for an organisation to be
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regarded as an employer of choice. Therefore, remuneration management is a human
resources management activity aligned with the organisational strategy that deals with
every type of reward individuals receive in exchange for performing organisational
tasks. It includes pay and benefits (total remuneration) or just pay (cash remuneration)
(Nel et al, 2012).

Figure I: Total Remuneration Management System

1—[ TOTAL REMUNERATION
Er IR [ N s, )

v ¥ 4 ¥

Direct payments Indirect Payments Job conditions Work conditions
=Salaries - Holidays - Empowerment -EEQ
- Wages - Childeare - Authority = Chain of command
- Bonus - Parking - Responsibility - Policies & procedures
- Commission - Medical insurance - Status - Job security, future
- Other cash incentives - Superannuation - Promotion - Fair treatment

- Company car opportunities - Span of control

- Mobile phone - Carcer development - Collegiality /tcam

- Profit sharing

- Gain sharing plans
- Goal sharing plans
- Combination plans

Soutce: A J du Plessis as cited in Nel et al (2012:267)

Monetary claims on benefits and services are wages or salaries paid to an employee in
the form of money or a form that is quickly and easily transferable to money at the
discretion of the employee. Whereas in-kind claims are claims on goods and services
made available and paid for either totally or in some percentage by the employer (Nel et
al, 2012). Many organisations, especially in the United States, have shifted from
administering salaries to administering total remuneration. There are indeed new
remuneration trends. There are several approaches to remuneration management in the
modern age with all its pressures and changes, such as broadbanding, skills-
competency-based pay, variable pay approaches and others (Wood et al, 2013).

The pay debate that is, the argument regarding the best way of rewarding people for
their services, has always been important because relating employee compensation to
company profits (and thus to its survival) is unavoidable. This pay debate is far from
settled precisely because the relationship of productivity, profitability, and personal gain
in firms is critical, intractable, and permanent. The benefits could be linked with
empowerment of employees and the services they get from their employers. These
services and benefits could be the reason why people regard certain organisations as an
employer of choice (Du Plessis & Frederick, 2012).

Stone (2011) supports the fact that the objective of a remuneration package is to
influence employee motivation in a positive manner so it leads to improved
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organisational performance and strategy. If rewards are to be useful in stimulating
desired behaviours, they must meet the demands of the employees whose behaviours
they are intended to influence. People gain satisfaction from their work, but for various
reasons. The degree of job satisfaction that employees enjoy has not only been difficult
to identify and define, but also to measure with any degree of certainty.

There has to be a clear link between remuneration and performance (Rudman 2010). In
other words, both employer and employee have to be satisfied in the exchange
relationship. Marsden (2011) points out that organisations should have a more holistic
view of the whole employment relationship and its value. High levels of employee
engagement could enhance individual as well as organisational performance. Value-
added remuneration is one in which components of the remuneration package
(benefits, base pay, incentives and so on) create value for the organisation and its
employees (Nel et al,2012).

Employee benefits may be defined as rewards that are allocated to employees for being
members of the organisation and for their positions or job-levels within the
organisation (Paine, 2008). These benefits will include some of the following: benefits
for death, accident, sickness, retirement or unemployment. Factors influencing the
growth of employee benefits are industrialisation, trade unions, wage controls, cost
advantages, tax advantages, inflation, and legislation. Perquisites, or perks, are a special
category of benefits and are available only to employees with some special status, such
as upper-level managers.

As employees acquire more skills, they become more flexible resources, developing a
broader understanding of the work processes and of their contribution to the
organisation. In terms of employee-related outcomes, skills-based pay results in higher
pay rates, increasing satisfaction, higher skills growth, commitment, and capacity for
self-management or problem solving. There is greater teamwork among individuals and
better career opportunities (Wood et al, 2013). Other potential benefits include higher
product quality, decreased labour costs, and increased productivity. A potential
disadvantage of a skills-based pay plan is its effect on higher average pay rates. Since
training is critical in skills-based pay programmes, higher costs are associated with
training. Production losses and problems may result while the more experienced
employees are being trained (Du Plessis, Paine, Botha, 2012).

On the other hand Du Plessis and Frederick (2012) argue that there is pay for
competencies which are the sets of skills, knowledge, abilities, behavioural
characteristics, and other attributes that predict superior performance. True
competencies are those that add value and help predict success — these are the ones that
should be rewarded, which involves identifying those competencies that are needed to
support an organisation’s strategy. Many organisations are discovering that they want to
reward more than just the skills or knowledge necessary for a role. Employees are
needed who are not only skilled, but also energetic, service-conscious, and problem
solvers. The answer lies in the development of less obvious competencies — the ability
to work in teams, to accomplish specific goals, to solve problems rapidly, and to
understand the customer’s perspectives and meet their needs in a way that really adds
value. Nel et al (2012) postulate that certification of competence in skills necessary to
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perform well in the job is required to get a pay rise. The actual selection of
competencies depends on the nature of the business, and the nature of the job —
competencies could include leadership, flexibility, initiative, and so on.

A reward strategy is a long-term plan designed by an organisation that aims to attract
the best talent to it whilst ensuring that its present employees are operating at optimum
levels of job satisfaction so that its strategic goals are achieved. Human capital gives a
company its sustainable competitive advantage. In Nel et al (2012) Du Plessis has
designed a model for organisations to follow should they find it necessary to design and
implement a new remuneration system. Such a system has many advantages amongst
others a satisfied workforce, be regarded as an employer of choice, employee
engagement and so on. The first step requires a thorough analysis of the present
remuneration structure, current remuneration policies, pay procedures, and salary
problems. Thereafter, the remuneration system designer formulates new salary policies
based on the business strategy of the organisation and incorporating the value chain.

Figure 2: A model for designing and implementing
a new remuneration systen

5. Evaluate and
1. Analyse present

monitor; give .
remuneration

feedback; change

N structure
if necessary
4. Develop 2. Formulate
implementation salary / wages
plan pelicies

3. Select
remuneration

system

Source: A J du Plessis as cited in Nel et al (2012: 275)

The next step is to develop the implementation plan, working closely with
remuneration experts, consulting with trade unions, and communicating with all
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employees. Once the new system is in place, evaluation and monitoring should be
carried out on an on-going basis; feedback should be given and if necessary more
changes should be made. The nature of the business and its strategic plans will
influence the design of the new remuneration system. The new system could be skills-
or knowledge-based, competency-based, performance related, variable-based
incorporating incentives, and broadbanding could be used as a pay base.

Companies should keep up with the global trends where employees have more skills
and are in the position to demand better benefits or even engagement in decision
making (Hirtel & Fujimoto, 2010). Individual as well as organisational performance
could be a good indicator for the necessity of a new system. The research results in this
project shed more light on this aspect later in this paper. In many organisations,
individuals have not changed as rapidly as the cultures in which they are expected to
work. Many employees cling to the belief that they are entitled to ever increasing
salaries, punctual and substantial raises, and luxurious benefits packages. But old habits
can be broken, old behaviours changed, old expectations replaced with more attractive
new ones. The knowledge of new cultures and compensation strategies must not be the
sole property of the compensation professional. Line managers must have a clear
understanding of pay strategies, and the rewards process must be made clear to both
supervisors and employees. To be successful, reward strategies must add value to the
organisation, but one must understand how they work, what values and behaviours they
support, how they must be administered and communicated, and what their limitations
are (Du Plessis, Paine, Botha, 2012).

Analysis of the results

Comparison of the profile of the respondents
with previous studies in NZ

A study was executed in 2000 by Burchell (2001) in association with HRINZ to
determine a future perspective on HR in 2010 in NZ. Using five related themes a study
was executed in 2008 by Paine (2008) and a repeat of the 2000 study was executed in
2010 by Nel and Du Plessis (Nel & Du Plessis, 2011). Some of the comparisons are
depicted in Table 1, 2 and 3 below. Paine used themes not discussed in this paper
therefore her comparisons are not reflected in the Tables below.

The profile of the respondents is important to add value to their opinions. In the
current (being 2010) study in NZ, the most frequent title was HR Manager (46. 7%),
and the next most common title was HR non-management (16. 7%). Those two titles
accounted for 63. 4% of the reported titles. There was a huge and unexpected increase
in the consultants’ category from 14% in 2000 to 21. 7% in 2010. There was a sharp
decline in the line managers with HR functions who responded in 2000 from 10 % to
only 1. 7% in 2010. It can be deduced that more organisations make use of consultants
than allowing their line managers to execute HR functions and activities, see Table 1,
below.
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Table 1: Profile of respondents by profession
in New Zealand in 2000 and 2010

Profession NZ profile 2000 NZ profile 2010
HR (officer to director) 72. 0% 63. 4%
Business (line managers to CEO) 10. 0% 1. 7%
Consultants 14. 0% 21. 7%
Academic (all tertiary institutions) 4. 0% 8.2%
Other 0% 5%
TOTAL 100% 100%

In New Zealand most organisations (83%) have fewer than 10 employees. In this
study, the participants are from different sized organisations (see Table 2 below); the
following groupings were compiled for analysis: small organisations with fewer than
100 employees (0-99); medium 100 to 499 employees, large is 500 or more employees.
It should be noted that New Zealand is predominantly a country of small businesses,
with 93. 3% of enterprises employing 19 or fewer people ("SMEs in NZ: Structure and
Dynamics," 2006)

Table 2: Profile of respondents by organisation size

in NZ in 2000 and 2010
Number of employees in NZ profile 2000 NZ profile 2010
organlsatlon
Fewer than 10 1. 0% 11. 7%
1049 4.0% 8.3%
50— 99 9. 0% 5. 0%
100 — 499 40.0% 28.3%
500 or more 46.0% 46. 7%
TOTAL 100% 100%

In Table 2 above, the profile of the respondent’s organisation size employing 500 or
more employees for 2000 is almost identical to the 2010 and the group 50 to 99
employees is close with only 4% less in 2010.

Table 3 below compares the six themes used in this paper as it was current in 2000 and
predicted for 2010 and current in 2010 and predicted for 2020 by the respondents.
None of the themes were closely predicted and none in reality are close as per the
responses from the respondents.
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Table 3: Six closely related themes - two categories:
very important to critical for success

. Nz
Closely related Themes NZ2000 | NZ predict | NZ 2010 predict
actual for 2010 actual
for 2020

Employee engagement 27.3% 61. 1% 68. 4% 81. 6%
Rewards — individual performance 11. 0% 1. 0% 30. 0% 51. 6%
Rewards — organisational 8.5% 14. 5% 18. 3% 41. 6%
performance
Reputation — employer of choice 32. 4% 48. 5% 38. 4% 65. 0%
Benefits and services 8.2% 8.2% 16. 7% 43. 3%
Employee participation and 3.0% 45% 35.0% 71.7%
empowerment

Employee engagement

Employee engagement in the day-to-day activities of organisations seems to get
momentum. The actual for 2000 was 27. 3% and the respondents predicted that it will
increase to 61. 1% in 2010. The actual figure for 2010 was 68. 4% and therefore it was
actually more important as what the respondents predicted in 2000. Interestingly the
figure increased with another 12. 9% as predicted for the future (being 2020). It
confirms the earlier statement that employee engagement gets momentum and it can be
said that employers regard employee inputs more and more valuable for the success of
their businesses. For 81. 6% of the respondents, it is very important to critical for
success in 2020. At the other end of the spectrum, only 13. 2% of the respondents
regarded it more important in 2020 than the actual figure of 2010 whereas in 2000 a
huge increase of 33. 8% was reported to 2010.

Rewards based on individual performance

The respondents were asked to state how important rewards is for individual
performance now (being 2010) and for the future (being 2020). The 2000 respondents
forecasted a decrease of 10% to 2010. They were totally off the matk because the actual
figure for 2010 was 30% of the respondents that regarded individual performance
currently (being 2010) and a further 21. 6% on top of this figure regarded it important
and critical for success in 2020. In comparison there is a 19% difference between 2000
and 2010 actual figures and a very close 21% between 2010 (actual) and 2020 predicted
figure. Employees have changing needs and therefore a performance difference
between individuals and organisations are required to respond to these differences.
Many employees are now looking for more than just remuneration and organisations
need to understand this quest in order to assist their staff to have a better balance.

Rewards based on organisational performance

Due to increasing diverse workforces in NZ, their opinion was related to the area of
organisational performance. Between 2000 (actual) and 2010 (predicted) there was an
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increase of only 6% compared to the actual in 2010 (18. 3%) and the predicted
percentage for 2020 (41. 6%) resulting in a 23. 3% increase in importance, according to
the respondents. The respondents of 2000 predicted very closely the importance of
organisational performance. There is less than 4% difference in what they predicted for
2010 and what the actual figure was for 2010. It can be deduced that employers and
also HR practitioners do not really understand the importance of rewards based on
organisational performance. Their prediction for 2020 is less than 50% of the
respondents (only 41. 6%) regard this as important or critical for success. It is really
alarming and HR practitioners and managers should take note of this careless attitude
towards success of the business or otherwise it is a matter of them discarding the
importance of teamwork, loyalty, employee engagement and empowerment of
employees in the workplace. Organisations’ responses to employees’ needs may range
from providing rewards other than monetary such as work arrangements to addressing
employees’ growing desire to have more family-friendly working environments.

Establishing a reputation as an employer of choice

Respondents were asked to give a response whether their organisation is an employer
of choice. There was a 10% lower figure given for the actual figure in 2010 as what was
predicted (48. 5%) for 2010. It seems that organisations would establish themselves as
an employer of choice for the future (65%) as they experience the lack of skills
attributes and knowledge among their employees if they are not the employer of choice.
Employees only have to visit the organisation’s website to determine if their
organisation is offering the equivalent as other employers. It is always good if
employees compare their rewards with similar organisations. Employees leaving an
organisation now place their negative experiences or positive experience on the social
media, Facebook and others, and employers / organisations are compared or measured
by the public opinion of ex-employees or current employees. It is one thing to
recognise the need to be the employer of choice, however it is quite another thing to
have the rewards on the table for the employees and what they really experience
working for an organisation.

Benefits and services

This question was designed to establish the extent to which organisations, in other
words employers and managers provide benefits and services to their employees.
Organisations in New Zealand are behind most organisations in the rest of the world
providing medical assistance, retirement benefits and so on (Marsden, 2011; Nel et al,
2012). The research outcomes for this question confirm that in 2000 only 8% of the
respondents regarded this as important and even the prediction to 2010 was a mere 8%.
The actual figure for 2010 was double (16. 7%) but they realise that employees will be
more demanding in the future and predicted almost a three-fold increase to 43. 3% to
2020. The increasing global nature of competition requires that organisations use all of
their available resources to survive and to succeed (Sheehan, 2005). The emphasis on
human resources and their value add in an organisation is of the utmost importance for
success.
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Employee participation and empowerment

This question was put to the respondents to determine what the involvement of their
organisation’s employees are in the decision making process and to what extent are they
empowered and do they participate in the running of the business. In a study done by
the SHL. Workers and Good Management (Hopkins, 2012) it was found that 36% of
managers regard their participation and involvement in the strategic direction of the
organisation as part of their job. The study further revealed that it is not just monetary
rewards but include responsibility, more control (empowerment) and more of a say in
their work they are doing. Professional development, recognition for doing a good job
is not everything and 67% of their respondents expect more money as rewards for
being patt of decision making and more responsibilities.

The respondents in our research project responded in 2000 with a mere 3% that
acknowledged participation and empowerment and a huge increase to 45% was
predicted for 2010. The actual figure for 2010 was 10% lower than predicted (35%) and
for the future (2020) the figure is up by 36. 7 % to 71. 7%. It can be deduced that HR
practitioners and employers know that it is important for employees to participate but
they just don’t want to “share” control (empowerment) with their employees as yet.

Recommendations for hr practitioners and employers

Concrete recommendations ate proposed in this section, even though a very high level
of employee participation and empowerment (71. 7%) are evident in the results, the
second highest prediction for any of the six themes, for 2020, used in this paper along
with employee engagement (81. 6%).

e  They will have to be the change agents and leaders with the development and
implementation of a new rewards system.

° Individual performance is important for the respondents therefor a definite
reward system for individual performance should be developed and implemented.

e  Employer of choice was rated at 65%. HR practitioners should assist employers to
ensure that the needs of employees are met as far as possible and that feedback
received from employees is taken seriously and something positive gets done
about it.

e  Employers and HR practitioners should use the talents of people from various
backgrounds, experiences and cultures and engage them in decision making on
certain levels and to successfully take part in aligning organisational strategies and
performance with individual performance.

Conclusions

Findings indicate that the engagement and empowerment of employees has gained
great momentum in NZ. In 2000 the actual figure was 27. 3% compared to the actual
figure in 2010 of 68. 4%. A further 13. 2% was predicted to 2020 to a total of 81. 6%.
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Individual performance plays a significant role in the success of a business with a 19%
increase since the 2000 study to the actual of 2010 while organisational performance
increased with less than 10% in the actual responses for the two periods when the
studies were executed. The employer of choice increased with only 6% for the same
period while benefits and services doubled. Therefore it can be deduced that benefits
and services for employees are critical for success. Employee participation and
empowerment is up by the biggest margin of 32% and it confirms that employees want
to be more involved in the day-to-day running of the organisation and that they would
love to have more responsibilities even if there is no increase in pay but other rewards
or benefits.

The six themes show similar increases for roles, goals and activities for employers and
HR practitioners in New Zealand. The most significant result is employee participation
and engagement, and recommendations were made in the previous section. A new kind
of HR practitioner as well as a business manager and employee can be expected in
successful organisations in the future adding sustainable value.

A very useful remuneration system was developed for use by employers and HR
practitioners (Figurel). Similarly a model for designing and implementing a reward
system (Figure 2) was developed depicting the steps to be followed for successful
implementation of a remuneration system.
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Abstract: The article aims at analysing the state of the professionalization in social work systems,
identifying the main factors of the low share of specialists, particularly social workers, in public
social work services. Successive surveys investigating the professionalization of social work in
Romania show that the share of specialised social workers in total of staff in public social services is
increasing very slow, while the gap between the fotal of graduates in social work and employed social
workers in public and private social services providers is increasing. The article tries to explain the
main reasons of the lack of professionals in public social services, particularly at primary level.
Another objectives is to analyse the main strategic documents that aims to increase the share of the
specialised professionals at community level and to contribute to the development of public services,
particularly in rural area. The article ends with an analyse of the main weakness and risks of these
strategic plans.

Keywords: social assistance services, social work professionalization, social inclusion, social
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Introduction

The social work professionalization in Romania was one of the main challenge after the
communism’s fall, moment when the reborn of the social setvices system was supposed
to be based on a high infusion with specialists delivered by the new created graduate
domains. They would have to provide the social services with specialists for modern
and efficient services and reborn the social work tradition interrupted by the
communist regime.

1 Acknowledgement: This paper is made and published under the aegis of the Research Institute
for Quality of Life, Romanian Academy as a part of programme co-funded by the European
Union within the Operational Sectorial Programme for Human Resources Development
through the project for Pluri and interdisciplinary in doctoral and post-doctoral programmes
Project Code: POSDRU/159/1. 5/5/141086

2 Scientific researcher Institute for Quality of Life Research, Romanian Academy, Bucharest,
ROMANIA. E-mail: arpinte@iccv. ro



18 | Daniel ARPINTE

Just in 1990, the social work education was re-established in a context that was seen as
favourable for a fast recovery of the profession. The demand of the specialized social
workers and other relevant key professionals related to the social services was seen as
enormous. The oversized and overcrowded institutions for people with disabilities, the
institutions for people with chronic diseases or institutionalized children (both orphans
or abandoned by their families) have had to be replaced with adequate social services
and adapted to the beneficiaries needs. Other specialized services for various vulnerable
categories, particularly in the context of a painful social and economic transition
reform, were needed. The primary services, inexistent during the communist period,
were another sector with a significant potential for absorbing social work graduates.
However, the main concern at that moment was the period needed for full
professionalization of the sector, and the low capacity of the universities to provide
specialized social workers.

Unfortunately, 25 years later, the social work system, despite of some structural
changes, still remains low professionalized, a tendency that marked its evolution from
its reborn, despite that the universities have provided throughout last over two decades
more than 30. 000 graduates in social work. What factors are influencing the
professionalization of social work system in Romania, why the system still show a
strong resistance for professionalization and what can be done for improving the
absorption of specialists, particulatly in primary services developed at local level, are the
main questions for which the article will try to answer.

The current state of professionalization in Romanian
social work system

Although the first generation of social workers has graduated more than two decades
ago, and there are over 30. 000 graduates to the date, a recent report shows an alarming
low level of professionalization in social services. Only about 4,600 social workers
(both in public and non-governmental sectors) were identified by Romanian National
College of Social workers from which about 4. 000 being registered as employed in
public and non-governmental sector(Lazar, 2015:16). The National Strategy on Social
Inclusion and Poverty Reduction 2014-2020 shows that only 31% of the Public
Services for Social Work! from rural localities and have a specialised social worker. The
proportion increases for small cities (up to 10. 000 inhabitants) to 49%, and is 60% for
cities between 10 — 19. 000 inhabitants, and 88% for cities between 20 — 50. 000
inhabitants. The National Strategy on Social Inclusion and Poverty Reduction 2014-
2020 estimates that the deficit of specialised social workers in small and medium size
cities is between 2. 300 and 3. 600. The same document estimates at national level that
the deficit for in all type of services at 11. 000 social workers, while the total of
graduates in social work is about 30. 000.

Although there is a slightly improvement of the occupation with social workers
compared with the results of previous evaluations (Arpinte, 2002, Arpinte, 2000,

Public Service for Social Work (Serviciul Public de AsistentiSociald - SPAS) is organised in each
locality accordingly to the Law of Social Work no 292/2011.
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Cojocaru and Cojocaru, 2008), particularly in medium and big size cities, still the
professionalization remains modest compared with the available human resources. The
main concern is related to the discrepancies between rural and urban, and also between
public and private sectors. Most of the social workers are employed in big cities,
particularly those where are the universities with social work faculties or are employed
by General Directorate of Social Assistance and Child Protection with operates in each
county, but which have limited responsibilities and resources to substitute the public
social assistance providers from local level. The last evaluation of the distribution od
the professionals at national level (Lazidr, 2015) confirm that the most of the social
workers are employed in the General Directorates for Social work and Child Protection
but also in NGO providing services for children, while at local level there is an
important deficit of specialists, although there are sufficient graduates for a competitive
selection.

The lack of professionalization should be analysed in a broader context. The social
work as profession had a sinuous evolution, even in European countries with a long
tradition being in a process of de-professionalisation and distancing from its
fundamental values by excessive standardisation and bureaucratisation and
marketization of social services (Rogowski, 2010, Bénker and Wollmann, 2000, Harris,
2003, Ferguson, 2004). Therefore, the social services providers are rather interested in
following their development needs and gaining efficiency than providing adequate
services for those vulnerable. Such tendency is observed in UK or Germany, but might
became common for those countries that experienced long term cuts on expenditure
for social programs as a consequence of economic crisis. In Romania, the budget for
main social assistance benefits and the resources for financing the public social
assistance providers have been significantly reduces in the last years. The additional
personnel policies for public administration, based on freezing of hiring new people
and staff cuts have contributed alsoto keeping a low professionalization of public social
services providers.

Another key aspect is related to the specific context of former socialist countries of
Central and Eastern Europe. All those countries have faced an interruption of the
social work tradition, even ruthless in Romania. If in Poland or Hungary some types of
social services have been accepted (Hering and Waaldijk, 2003), even provided by the
church, in Romania the social work education was totally abolished and the social
services have been suppressed. The communist regime denied any social work need and
have replaced the specialised services with care in institutions for the most
disadvantaged groups (abandoned children, orphans, eldetly people without support,
disabled people or chronically ill people). Therefore, Romania, compared to the other
former socialist countries, started the reconstruction of social work with significant
lower opportunities. Also, the process of social work reconstruction in Romania after
the communism fall was slower and more difficult that was initially expected. Although
the tertiary education was rapidly developing and expanding, supplying the social
services providers with sufficient social work graduates for a competitive selection in
less than 10 years from re-establishing the social work education at university level, an
evaluation from 2002 has revealed a surprising low share of social graduates in total of
social services personnel. At that moment, less than 5% of rural localities had a social
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worker, and in local social services from urban were only 249 social workers, with a
polarised distribution by distance to the universities centres with social work faculties
(Arpinte, 2002). Further evaluations (Cojocaru and Cojocaru, 2008, Lazir, 2015,
Ministry of Labour Family Social Protection and Elderly, 2014) has confirmed the
tendency of low professionalization in public system and unequal distribution of the
social worker, the most in need areas (rural localities, small and medium urban with a
high proportion of disadvantaged people) have the fewest specialists in social services.

Obstacles to the professionalization of the Romanian
social work services public sector

he low level of the specialists in public social assistance services, mainly at local level, is
reflected in a weak capacity of the social protection system to respond to the needs of
the main socially vulnerable groups. In such circumstances, the social diagnose and
prevention functions cannot be fulfilled, being obvious that will be reflected in growing
and persistent social problems.

For instance, the children left home by parents working abroad was reported as critical
only after mass media identified a few dramatic cases of such children. At short time,
two evaluations, one conducted by Agency for Child Protection, the other by Soros
Foundation (Toth et al, 2007) have identified a significant number of children left
home, many of them exposed to various risks (Irimescu and Lupu, 2006, Toth et al.,
2007, TOTH et al., 2008): emotional disorders, risk of school abandonment, lower
educational results, or drug consumption.

Another example is provided by UNICEF evaluation (Stinculescu and Marin,
2012)which found that in 64 rural localities from Moldova region about 11% children
out from total were at risk (without access to medical services, exposed to domestic
violence, without identity papers, minors being parents, children left home by parents
working abroad or children in risk to be abandoned by their families). These children
are named by the report as invisible, due the fact that previously to the UNICEF
project intervention they were not identified at risk by any social assistance providers,
both public or non-governmental.

The income-earning people living in concentrated poverty areas are also identified as a
category not reached by public social services (Briciu, 2014:14-15), being estimated that
17. 7% adult population (18-64 years) being poor. Another critical category is the
population living in marginalised areas, without access to basic utilities or social
services, about 3,2% of urban houscholds and 2. 5% from rural belonging to such
communities in 2012, accordingly to World Bank (Briciu, 2014:15). However, the same
author shows the highest rates of poverty are registered for children, although the most
and generous social benefits are targeted for families with children.

Such development of social problems might be exemplified for various vulnerable
groups, and the main cause of lack of public institutions reaction is the precatiousness
of social assistance services from local level. Therefore, the support for those eligible
for social assistance is provided mainly as a financial or in kind benefits, Romania
having a higher proportion of the passive support compared to the other EU countries
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(Popescu, 2014: 103-104). For the most of rural localities, the highest share of
expenditures for social assistance is for guaranteed minimum income and benefits for

disabled people (Mihalache, 2013:138).

Designed by the law (Law no 292 / 2011) as a first level for social diagnose and
intervention, these primary services (Public Service for Social Work / Serviciul Public
de AsistentiSociald) are still underdeveloped, mainly in rural area. As consequence, the
public sector became incapable to identify and react timely in case of rising risks for
vulnerable categories. The lack of specialised intervention at this level has also an
economic dimension, being estimated that the cost of prevention for 200 children is
equal with the cost of care for one child in a specialised institution.

In this context the main question is why still there are more than 30. 000 social work
graduates and only about 800 rural localities have a specialised social worker in their
social assistance services department. A main reason resides in the confused identity of
the profession and its role in tackling the social problems. The social worker is often
confusedly perceived even by those entitled with responsibilities in organising and
delivering social assistance services, as is the case of the local authorities. All mentioned
above evaluation of the professionalization of social assistance services faced with the
issue of confusing perception of the respondents from local authorities of what means
”social worker”. Rarely associated with a specialised employee, graduated of a social
work faculty, is the ”social worker” category were included all range of personnel that
are involved in delivering social services, from the personal assistant for disabled people
to the employee in charge with the administration of mean tested benefits, although, in
most of the cases, they have no specialisation in social work. Therefore, the social
worker is low valorised and is not seen as helpful for supporting those in needs, at local
level being rather preferred more electorally rewarding tools on short term, as in kind
benefits or any other facility that might bring from beneficiaries a positive return in
future electoral confrontations. A functional social assistance service at local level
means a long-term investment without the guarantee for any returns that might be
translated in electoral capital for local authorities.

The lack of the resources is another key factor that impede the professionalization of
social work area and social assistance services development. Data show (Ministry of
Labour Family Social Protection and Elderly, 2014, Stinculescu and Marin, 2012) that
there is strong correlation between the lack of the resources and low share of the
professionals among the total of social services personal. In other words, the poorest
localities, and therefore the most in need, have the lowest rates of social workers, with
the exception of those regions that are in the proximity of the universities with social
work faculties.

Strategic approaches for increasing professionalization in
social work services
One of the most important aspects of the low professionalization is the lack of specific

action plans and this is reflected particularly in the low share of social workers in public
services from local level. Even in the case of General Directorate of Social Assistance
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and Child Protection, which have a high share of professionals in total of personnel,
the achievements are rather results of the support from European Commission and
other international donors to comply the EU accession condition, than of systematic
and rigorously planned investments.

A milestone for the public social work sector was National Anti-Poverty and Social
Inclusion Promotion Plan (2002) that aimed at providing equal access to social
assistance services for all citizens. Some key initiatives have been developed, including a
Law of social work and few other subsequent legislative provisions, some as the Law
regarding the status of social worker. Although they were essential for a functional
social work system, these key initiatives have been insufficiently exploited during the
next years. Also, the strategic strands related to the professionalization and
development of social work system were abandoned in incipient stages. Overall, the
achievements of the initiatives relate to social work and developed under the National
Anti-Poverty and Social Inclusion Promotion Plan have been abandoned after
governance changing.

Later on, the main strategies from social inclusion area for the period 2014 — 2020 have
included some objectives in area of professionalization, the most important ones in
National Strategy on social inclusion and poverty reduction (2014-2020) and National
Strategy for the Protection and Promotion of Child Rights 2014 — 2020.

National strategy for social inclusion and poverty reduction (2014-2020) has a few
strands for development of social services, increasing capacity of social work at
community level, development and reform of specialised social services and the
development of services for vulnerable groups. Overall, the strategy emphasises the
development of the primary services (Public Service for Social Work), the
interdisciplinary approach and professionalization of the services by assuring at least
one social work employee in each locality. A few other specific objectives are dedicated
to the reform of the social work system at local and county level with some proposal
for improving the collaboration between the main actors at these two levels.

National Strategy for the Protection and Promotion of Child Rights 2014 — 2020 is
more focused on professionalization within one of its general objective “Improving
access of children to quality services” and with two specific measures targeting the
development of professional services. A specific objective, ”Assuring a social work
public service in each territorial- administrative unit” has assigned three actions
(fulfilling all vacancies in social services for children, assuring specialised personnel,
respectively at least one social worker, in each Public Services for Social Work,
encouraging the association of two or more rural localities for developing a functional
Public Services for Social Work where the scarcity of the resources does not allow to
develop independent services). Although the strategy is focused on child protection,
these specific measures are focused on structural needs of the social work system, with
long-term positive impact. One of the most important aspects is that the strategy aims
at developing the primary services, which have an essential role in prevention and early
intervention. It became obviously that the most of the specialised services could not be
effective without a well-developed primary social services network. UNICEF report
shows that in 64 rural localities, about 11% children did not receive adequate social or
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medical service for they needs (Stinculescu and Marin, 2012). In fact, they are named
“invisible” since they are not identified as vulnerable by social services. These localities,
without a functional and effective public social service, which should diagnose for
vulnerable and prevent in early stages, are exposed to the risk for an uncontrolled
development of vatious social problems. A representative example is the case of
children left home by parents working abroad. Almost an unknown problem for
authorities and representative of social services for children, these children came into
attention after mass media revealed a few dramatic cases of some children in 2006.
Afterwards, a survey at national level estimated about (Toth et al, 2007) 400.000
children left home, while the public authorities have identified about 82. 000 in the
same year. Both data are arguable but, however, they show significant amplitude of a
social problem that could not been revealed in time at local level by primary social
services.

Overall, both strategies propose ambitious aims that address essential needs and critical
problems in public social work system related to the professionalization and increasing
the share of professionals in public local services. One of the most important in both
strategies is the specific objective related to assuring at least one professional in social
work (specifically a social worker in Strategy for Child protection, and assuring at least
one full-time employee in social work, without being clear about their specialisation in
Strategy for social inclusion).

Another common aspect identified in related to the Public Service for Social Work,
both strategies planning actions that would develop the primary level of public social
system. Although some proposed actions are similar, there is a clear complementarity
of their specific objectives. While Strategy for Child Protection is oriented to basic
investments in development of primary services and assuring a minimal staff at this
level, the Strategy for social inclusion goes beyond with a few additional actions both
for the development of primary and specialised services, improving their collaboration
and enhancing their capacity for addressing certain vulnerable groups.

Although the current strategies identify the key development aspects of the
professionalization in social work and address the development of the public primary
social service level, there are some critical aspects that might hinder the achievement of
their objectives and targets.

One of the most important is related to the lack of capacity of the public institutions to
implement strategic action plans on medium and long term. At least in the social
inclusion field cannot be identified any example of a strategic action plan in public
sector that have been successfully implemented. The previous strategies plans from
social inclusion area, including the sectorial ones, failed in implementation phase,
without any exception. The difficultly to follow a strategic direction can be explained by
the lack of the resources specifically dedicated to the implementation of the plans, but
also by instability of the decision makers positions which have to decide for the
resources allocation.

An additional risk for Strategy for Child Protection and Strategy for Social Inclusion is
the difficulty to set up the institutional arrangements and financial mechanism, and to
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make the legislative changes necessary to achieve their results and objectives during the
implementation period (2014 — 2020). As main strands are related to the local level,
which are autonomously financed and administrated,will be difficult to enforce
standards related to the staff, patticularly for those poor localities, which are facing with
budget constrains and difficulties to pay the salaries for current staff.

Another reason is related to needed changes in legislation, a process that might take a
few years, considering that significant changes are needed is various laws. For instance,
according to the Law of Social Work (Law 292/2011), if the social service providets,
including local authorities in charge with the development of Public Service for Social
Work, are not able to employ a social worker for ”objectives reasons”, then they may
hire staff with any kind of professional background for fulfilling the social work
activities. However, the law does not provide further details about what means
“objectives reasons” and how long is valid the exception. Such legislative provision
should be replaced with new ones in line with the specific strands related to the
professionalization since is foreseen for 2020 that each Public Service for Social Work
to have at least one social worker, the alternative for the localities without budgetary
resources being the association with other localities for development of a social work
public service. These changes need time to be operated and gradually implemented,
without any guarantee that will be reached the expected results.

Another risk is the lack of provisions for encouraging the coordination for similar or
complementary specific objectives. Although in both strategies are mentioned in charge
institutions for implementation, the subsequent action and measures need detailed
plans of the involved ministries. For instance, the Strategy for social inclusion provides
only some indicative actions, which might be carried out but all actions and measures
needs to be adequately developed and matched with similar or complementary actions
from other strategies. Specific task groups should do this effort and to develop specific
plans and project to be implemented, which needs a significant amount of time and
staff to be dedicated, tesoutrces that are not easy to be identified by the ministries
involved in the implementation.

Conclusions

The lack of the professionalization of the public social work is one of the main factors
that keep the sector underdeveloped and does not allow using its potential contribution
for social inclusion. The sector remains surprisingly low professionalised although there
are significant underused resources, as the available graduates in social work. The
economic crises and the public personal policies (freezing the hiring of additional
personnel, cutting salaries for current staff in public institutions) have negatively
impacted the social work sector, one dominated by a modest staff cost policy and with
a low professional prestige.

The recent strategies in social inclusion and the strategy for child protection bring a
significant change in public social work system by emphasising the importance of
specialists in public primary services. Although the achievement of the results in the
field of professionalization and development of functional public services at
community level does not require significant resources, there are some significant risks
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that might hinder the implementation. The lack of strategic planning culture in public
sector and the structural difficulties and risks in implementing medium and long-term
action plans (lack of the dedicated financial and staff resources, absence of coordination
between responsible ministries or difficulties in favourable changing of legislation)
might hinder the achievement of the planned results. The opportunity of using
European Social Fund that has an allocation of about 777 milion Euro (about 348
million for marginalised communities, including Roma and about 489 million for
enhancing access to affordable, sustainable and high-quality services, including health
care and social services of general interest) might be the key for a successfully
implementation of these two strategies.
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THE LIMITS AND THE SPECIFIC
INSTRUMENTS OF POLICY
EVALUATION!

Cosmin BRICIU?

Abstract: This paper offers arguments that policy evaluation should be considered and researched
as a distinctive field with its own challenges and limits. The paper puts forthsome of the approaches
that might be useful in policy evaluation endeavors. In order fo achieve this task, the definition and
some of the most important concepts of evaluation are reviewed first, using a variety of sources. The
concluding discussion emphasizes some of the directions for research in the area of policy evaluation,
singling out strategies as a useful policy tool for the use of policy evaluation attempts.

Keywords: policy evalnation, literature review, theory of intervention, policy cycle.

Policy evaluation— definitions and concepts

This paperdeals with policy evaluation, regarded as a distinct and legitimate area of
evaluation. The current literature on the subject, especially the academic one, concerned
with evaluation theories, methods and techniques, seldom, if ever, makes this point.
Usually, policy evaluation is either regarded as the less respectable relative of program
evaluation, as there are too many variables in the process to allow control over them, or
it is considered equivalent, explicitly or implicitly, with program evaluationfrom the
point of view of the evaluators’ tasks.

Policy evaluation is placed at the crossroad of several thematic areas: evaluation (most
of the theoretical contributions in this area elaborate on program evaluation methods
and techniques), policy/social policy analyses and social development. While scientific
contributions authored by evaluators and evaluation theorists on the specific subject of
policy evaluation are scarce, policy analyses texts are more generous in this respect,
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marking evaluation as an intrinsic phase of the policy cycle. However, the latter also do
not indicate,oftentimes,the specifics of policy analyses and are confined to re-stating the
principles, the approaches and the methods of program evaluations; these sources recall
the basic distinctions in the evaluation field such as formative versus summative, input,
output and outcome, experimental, quasi-experimental and non-experimental and so
on. Policy analyses texts tend to be more concerned with the environment and the user
end of the evaluation process: they stress that evaluation is a policy process itself and
display more poignantlythe difficulties in performing rigorous analyses in the
framework of the ever changing and complex policy-making arena. The social
development textbooks and guides are closer to the approach taken here, of regarding
policies and strategies as interventions that can be and should be measured and
evaluated and offer practical advice but they miss some of the valuable points made by
program evaluation literature, such as the emphasis placed by the latter on identifying
the theory of the intervention prior to proceeding to its evaluation.

Some definitions are needed, not strictly for taxonomy purposes, but in an attempt to
restrict the concepts used here. Throughout this paper, the meaning of policy is that of
a large intervention, comprising legislative provisions, strategic documents, several
programs, institutional set-ups and many other contextual arrangements. It is an
intervention wider in scope than programs and projects, as the latter are usually defined
(e. & Matduan, 1999: 38).

Not all generally accepted definitions of policy point towards this meaning. For
instance, Jenkins givesthe following definition: “a set of interrelated decisions taken by
a political actor or group of actors concerning the selection of goals and the means of
achieving them within a specified situation where these decisions should, in principle,
be within the power of those actors to achieve”(1978: 15). Other popular definitions
might be: “a policy is a set of ideas or a plan of what to do in particular situations that
has been agreed officially by a group of people, a business organization, a government
or a political party” (Cambridge dictionaties online). In the widestsense of the concept,
policy can mean anything from a mere change in the legislative provisions, for instance
the level of taxes, without any other additional arrangements or actions, to the strategy
of a certain governmental cycle.

Most of the times, the current definitions of evaluation refer to program evaluation.
For instance, perhaps the most widely read and quoted evaluation textbook available
today states that «evaluation research is the systematic application of social research
procedures for assessing the conceptualization, design, implementation, and utility of
social intervention programs (Rossi, Freeman &Lipsey, 1993: 5). Another definition
states “program evaluation is the systematic collection of information about the
activities, characteristics, and outcomes of programs for use by specific people to
reduce uncertainties, improve effectiveness, and make decisions with regard to what
those programs are doing and affecting”. (Patton, 1986: 14)

The perspective on “evaluation as a phase of the policy cycle” is closer to the approach
here. However, even in the framework of this perspective, the process is oftentimes
comprised of a monitoring component which pertains to the policy as a whole, and
evaluations which pertain only to particular programs; the information generated by the
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analysis is construed as a phase of the policy cycle. Wollman (2007: 393) offers a more
comprehensive definition: “first, evaluation research, as an analytical tool, involves
investigating a policy/program to obtain all information pertinent to the assessment of
its performances, both process and result; second, evaluation as a phase of the policy
cycle more generally refers to the reporting of such information back to the policy
cycle” (Wollman 2007: 393). There are other definitions as well which make this
distinction: “evaluation is the systematic assessment of the operation and /or outcome
of a program or policy, compared to a set of explicit or implicit standards, as a means
of contributing to the improvementof the program or policy” (Weiss, 1998: 4). The
same author shows that “evaluation is a type of policy research, designed to help people
make wise choices about future programing; evaluation does not aim to replace
decision makers’experience and judgment, but rather offers systematic evidence that
informs experience and judgment” (Weiss, 1986: 83).

However, even when the definitions cover policy as well, in the practical sections
wherethe evaluation operations are described, it becomes evidentthat the definitions, in
fact, refer to programs, or that no specific difference is considered. The theoretic and
methodological problems are expected to be more or less the same when dealing with
policies, programs or projects as long as there is no specific guidance on how policies
should be tackled by the evaluator.

For the purpose of this paper, Scriven's vision on evaluation is more helpful. For
Scriven, evaluation is used in the judiciary process (as a central element of trials), in
engineering, in medicine, in logic or in product evaluation, to name only a few instances
where the evaluative dimension is a central component. As such, Scriven states that
evaluation is a #ransdiscipline that “supplies essential tools for other disciplines, while
retaining an autonomous structure and research effort on their own” (Donaldson,
Scriven, 2009: 19). This view contrasts with the already mentioned definition of Rossi,
Freeman and Lipsey's volume, claiming that evaluation is the application of social
science methods to the solution of social problems. It's not just that “evaluation is an
elastic word that stretches to cover judgments of many kinds” (Weiss, 1998: 3), it is the
fact that these judgments are carried on with a fairly high level of similarityacross the
fields, at least in respect with the intention and scope of the endeavor.

The communalities are even stronger, as one might expect, between policies and
programs. However, there are also specific features and they are the subject of
interestof this paper. While authors brought up in the tradition of random test
evaluation techniques are cautious to take on directly the problem of policy evaluations,
in the social analyses field the problem is tackled: “the concept of policy evaluation thus
refers broadly to the stage of the policy process at which is determined how a public
policy has actually fared in action” (Howlett, Ramesh, 2003: 207); “policy evaluation
assesses the effectiveness of a public policy in terms of its perceived intentions and
results” (Gerston, 1997: 20).

Having summarily inventoried some of the definitions of evaluation and policy
evaluation, is there something to say for the case of policy evaluation as a substantive
domain of evaluation? We can observemacro-level analyses that are actually carried on
and that involve a strong evaluative dimension, even though they are not labeled as
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such. These analyses, not commonly referred to as evaluations, have some of the main
characteristics as the latter: they are normative and ascertain that policies were right or
wrong in their intent and application and they do indeed work with hypothetical
theoretic models of causality (which they do not entirely demonstrate, however).
Scientists as well as high-level officialsassess performances of the social policies in their
integrality on regular basis.

The paper builds on the idea that it is important to better ground, at the theoretical and
methodological level, such macro-level analyses and others of the same kind,as we
might be interested in taking decisions not just at the level of individual programs but
strategic decisions concerning the future of our societies and their policies. In fact, it is
a rare case when we can isolate a program from its context, since at least “big problems
tend to have a lot of ‘solutions’ thrown at them, making it difficult to asses which, if
any, of them are producing an effect. On the other hand, some programs may work
only in conjunction with others, so a research strategy to try to determine the effects of
such programs in isolation would be counter-productive.” (Hogwood, Gunn, 1984:
227)

In the context of these arguments, we will proceed with the analysis based on the
definition that evaluation is “the periodic analysis of the relevance of a strategy, of a
plan, of a program or project, of their efficiency and impact, of the intended and
unintended effects, in relation with the established objectives. The evaluation can lead
to adjustments precisely because it is focused on the analyses of the global efficiency”
(Zamfir, Stoica, Stinculescu, 2007: 80)

Challenges and specific endeavors for policy evaluation

As already stated, policy and program evaluation are quite similar in some respects.
First and foremost, the intent and scope of the evaluator work is the same, namely to
distinguish good interventions from bad ones. This is achieved by comparing the actual
state of the policy/program with a desirable state, which is what evaluations in general
do: “Evaluation tends to compare what iswith what should be’> (Weiss, 1998: 15).
However, at this point a series of difficulties emerge:

e While at the level of programs, the “should be” part can be quite often extracted
from the program goals and objectives or can be reconstructed through alternative
strategies designed to isolate the so-called “theory of the program”, the “should be”
component of the policies is less obvious;

e Overall, it is quite uncommon that a nuanced analyses of policies would conclude
that they are good or bad overall, not totally unlike social programs but even more
so; the evaluation of policies differentiatesmore among policy components, such as
legislations, programs activities and so on.
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Understanding the theory of thepolicies and programs

Having said that, a quick review of the discussions of the evaluator theorists on the
“program theory” reveals that there are considerable difficulties in identifying this
component at the level of programs as well.

Program theory comprises the “what should be” component at the level a particular
program (and policy) and also shows “how is this desirable goal supposed to be achieved’.
“Although the term program theory often seems to conjure up images of broad social
science theories about social problems, theory-driven program evaluators use the term
to refer to rather small and specific theories of social programs, treatments, or
interventions” (Donaldson, 2009:130). The theory-driven evaluation is “a plausible and
sensible model of how the program will work under certain conditions to solve
identified problems” (Bickman, 1989: 5).

The model is not confined to presumed cause-effect relation but it also details all the
characteristic of the particular setting where a program is implemented: “Theory-driven
evaluation provides a feasible alternative to the traditional method-driven approaches
that have come up short in (...) (reporting — author’s note) on which program
components are the most effective, the mediating causal processes through which they
work, and the characteristics of the participants, service providers, setting and the like
that moderate relationships between a program and its outcomes” (Donaldson,
2009: 114).

The theory-driven evaluation is considered by many evaluation theorists to be superior
to method-driven approaches for the very reason that it can determine the contextual
use of the methods for particular programs in particular settings: “Evaluation-theory
tells us when, where, and why some methods should be applied and others not,
suggesting sequences in which methods could be applied and others not, ways different
methods can be combined, types of questions answered better of less well by a
particular method, and benefits to be expected from some methods as opposed to
others” (Shadish, 1991:34).

Scriven (2009: 22-23) makes the distinction among levels of the program theory:

o the “allegedprogram theory” or the official version how a program operates or is
believed to operate by the decision-makers, funders and all the stakeholders who
support the program; Scriven emphasizes that it is not identical with the goals of
the program (but the goals are an important component, one might add)

o the “real logic of the prograns’, the actual mechanism that allows the implementation
of the program; it is familiar among the practitioners or might be reconstructed
from their partial knowledge

o the“optimal program theory” or the account of how the program should operate, in
order to achieve optimal effectiveness from available resources

Weiss makes a distinction between the program theoryand implementation theory. The
former, he submits, represents “the set of beliefs that underlie action” (Weiss, 1998: 55)
(which are not supposed to be uniformly accepted or right; they are set a hypotheses
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upon which people build their program plans);, while the latter is“a theory about what
is required to translate objectives into ongoing setrvice delivery and program operation;
(...) the assumption is that if the activities are conducted as planned, with sufficient
quality, intensity, and fidelity to plan, the intended results will be forthcoming” (Weiss,
1998: 58).

In order to understand the theory of the programs /policies, the first step is to identify
the objectives. However, the difficulties in identifying the objectives are considerable:
“any emphasis on examining the extent to which policy objectives are accomplished by
a program must contend with the reality that policies often do not state their objectives
precisely enough to permit rigorous analyses of whether they are being achieved”
(Howlett, Ramesh, 2003: 213).

Considering the widely acknowledged difficulties in extracting the program theory,
various researchers have elaborated a series of guidance notes on how to conduct
research. These guidelines are even more useful when implemented in order to
understand the theory of policies, which are sometimes more elusive than the
programs. In respect with the identification of goals, the researcher might:

e Draw up the statement of goals himself, after reading the program documentation,
talking to practitioners and observing the program in action

e Set up a collaborative effort in formulating goals, sit down with practitioners and
discuss and refine alternatives

e Conduct an exploratory open ended study instead of a formal evaluation with the
question of goals left aside

e The researcher might ask members of the target group (Hogwood, Gunn, 1984: 223)

In order to understand the theory of the program beyond its alleged or real objectives,
and grasp a meaning of the logic ofintervention behind the actions, similar and other
complementary strategies should be put to work (Leeuw, F. L., 1991: 22-23):

e Scarch in policy documents for statements that deal with the problem or the
problems in review; apply methods of content analyses

e Specify stakeholders who can be defined as policy makers; describe their role

e Secarch for reasons why it is believed necessary to solve a certain problem and why it
is believed to solve it by way of policy

e Make an overview of the statements of stakeholders concerning the goals of the
policy; reformulate these statements in terms of “if-then propositions”

e Bring these propositions together in a system of propositions and search for
missing links and inconsistencies

e Go into detail with respect to missing links, apply “argumentation analyses” and
interview stakeholders again in respect with these missing links: argumentation
analyses should focus on watrants; a warrant is the “because” part of an argument
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e Reformulate these warrants in terms of “if then” and add them to the system, to be
characterized as a policy theory

o Apply triple-theory assessment: the policy theory is evaluated from three
perspectives: first, the epistemological one (one wants to find out to what extent the
policy theory is in line with results from scientific research); second, the theory is
assessed from the perspective of policy feasibility; and third, the theory is assessed
from the perspective of the manipulability of the main variables included

Despite all these operations, it might prove difficult to pin down the theory behind
certain policies, especially after their implementation and especially the one that Scriven
called alleged theory. It is difficult enough to establish basic objectives for future
strategies, without the haziness added by the passage of time. In order to be
implemented, policies require the consent of several high-level officials (the decision-
makers within the sector in question, the finance decision-makers and so on). They
might be the result of a favorable convergence of efforts from various directions and
with slightly different purposes and “theories”.

However, when the strategies /policies are not just an inventory of desirable actions
and they are really conceived envisaging a different future for the societies, they
resemble programs in respect with the fact that they propose a change of some
“strategic variables” (Zamfir, 2007: 37) that would trigger social development. Although
the mechanic of the hypothetic causality that they project on the foreseeable future is
more complex to be described than in the case of programs, consistent policies and
programs should be formulated on the basis of a theory of change. However, this
theory of change is admittedly more fragmented than in the case of programs, as it
might envision various types of new developments, not always closely interrelated with
each other.

Another challenge might be the fact that the interested parties are rarely interested in
inquiring about the value of large interventions during long periods of time: “the
decision-makers are under the pressure of the budgetary cycles and they want fast
answers to the questions which, most of the times, do not adress long periods of time”
(Cace, 2002: 25)

The problem of causality

As already mentioned, the problem of causality is central in evaluation, and it
determines the preference of many evaluation practitioners for random selection design
programs. “The intervention is only one of many influences on the target problem,
because unforeseen changes may arise, because the program may interact with a
number of other programs, and because it may be difficult to separate out the effects of
a “new” program from the long-term effects of programs which it replaces.”
(Hogwood, Gunn, 1984: 20)

The highest technical standard in the evaluation field, which is to have randomized
trials to test the impact of programs, becomes useless in the case of policy evaluation,
since policies makerscannot afford to implement policies addressing only partsof the
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eligible population. However, as already mentioned, causal relationships are envisioned
in policies as well, although frequently in a looser and more difficult to assessmanner.

The roles of key stakeholder consultation and participation of the
beneficiaries are critical

The increasing sense of importance of the involvement of stakeholders and
beneficiaries in the evaluation process has determined the design of approaches
centered on this distinctive methodological feature, such as “inclusive evaluation”
(Mertens, 1999) or “empowerment evaluation” (Fetterman, 2000). The premise of these
perspectives is that knowledge itself is not neutral but reflects the existing social
inequalities and power imbalances. The judgmental character of evaluation makes it
prone to reinforce the existing establishment unless it is carefully designed to prevent
this risk. These approaches use methods such as self-evaluation, self-reflection of the
beneficiaries and encourage program participants to take ownership of the evaluation
process and findings. They can employ a variety of methods and techniques although
“they can be missinterpreted as being qualitative methods” (Bleahu, 2004: 17).

The supporters of these methods stress the importance of reflectionon the values that
are promoted: “evaluators must negotiate whose questions will be addressed and whose
interests will be setved by their wotrk (Greene, 1994: 531).

At the level of policies, the range of stakeholders and types of beneficiaries is even
higher than in the case of program evaluation, which makes the process difficult but
not less needed.

Policy evaluations are subject to contestation and the conflict of
different views and perspectives is sharp

Despite efforts to secure the participation of all stakeholders and participants to the
process, policy evaluationis considered by some theotists to be a political process itself;
hence, opposing views on such diverse issues as the nature of the social problem, the
required intervention and the expectations towards the evaluation endeavor are
foreseeable.

Another reason for debate is that evaluations ascertain cause-effect relations to policies,
as already mentioned: they also discern intentionality behind policies and discuss and
theories behind actions. However, for all the above reasons, they are more liable to be
contested and they are contested on regular basis by other researchers.

It is recommendable that some form of evaluation is
performedbeforethe policy design and implementation phases

There are two potential uses of evaluation in the inception phase of policies and
programs. First, a monitoring and evaluation system should be built in policies and
programs in order to support tracking the progress and ensure accountability. This has
become common practice across many governments and non-governmental
organizations throughout the world. Generally, the standard to elaborate monitoring
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systems goes undisputed at the program and at the policy level. However, pre-
plannedevaluations are controversial. At the level of programs, there are pros and cons
regarding the establishment of pre-planned evaluation systems. For instance, they might
influence the behavior of the patticipants and “the pre-plannedmethod may frequently
take on some of the characteristicsof any longitudinal study and on balance would incur
larger costs than a one shot post-planned evaluation” (Strasser, Deniston, 1978: 195).
Second, a pre-evaluation of the expected effects should be attempted: “front-end
analyses refer to evaluations undertaken before an intervention is introduced or a
program adopted” (Greene, 1994: 13). The high level of resources involved in the
implementation of a policy should determine the generalization of the practice of pre-
evaluating what are the expected results. Usually, at the government level, some sort of
pre-evaluation is catried on, at least a review of the exiting evidence on relevant
programs and services or some sort of statistical modelingof the expected effects.
When the monitoring systems are under-developed, an initial evaluability research can
be conducted (Annex Table 1) to find if regular collection, reporting and analyses on
performance-based management and evaluation (M&E) systems can be insured. Bochel
and Duncan (Annex Table 1) propose a quite generous list of evaluation options
available for future interventions: basic research, policy analyses, prototypes, micro-
simulation, program evaluation (impact or summative evaluation), random assignment,
matched designs, cohort designs, statistical controls, prospective evaluation, laboratory
experimentation and gaming (depending on the timing of the future — close future,
future or expansive future).

There is another way to consider the logical and chronological relation between
interventions and evaluation. According tosome theories, social problems are
acknowledged and tackled only when the stakeholders or society have already
identifiedavailable and feasible solutions. Up to that point, problems are “latent”
(Catalin Zamlfir, 1977). This theory suggests that a rough pre-evaluation of efficiency
based on loose concepts and arguments is performed from the very moment when a
certain condition is defined as a social problem.

There is one final argument to be made about the necessity of an initial evaluation and
it concerns the utility of research: “the failure of evaluation research to feed
significantly and successfully into the policy process may be explained via a stunningly
obvious point about the timing of research vis-a-vis policy — namely, that in order to
inform policy, the research must come before the policy” (Pawson, 2009: 8).

Policy learning

The process of policy evaluations is a good illustration ofan idea that hasgainedgradual
acceptance in the area of program evaluation area as well, with the early rationalist
models, oriented towardhard facts finding,leaving room for more recent models
emphasizing that policy evaluation is continuous and less than perfect policy learning.
Early approaches took an optimist hue, and policy evaluation was believed to represent
“the objective systematic, empirical examination of the effects ongoing policies and
public programs have on their targets in terms of the goals they are ment to achieve”
(Howlett, Ramesh, 2003: 219). However, with the maturation of the field, and with
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growing numbers of evaluation finding nil or modest effects for the program analyzed,
this initial ambition was questioned. Some theorists now claim that “perhaps the
greatest benefit of policy evaluation is not the direct results it generates, but the
educational process it can engender” (Pressman and Wildavsky, 1984).

The shift from the positivist scientific paradigm to more pragmatic evaluation postures
is usually illustrated in the evaluation literature by the positions expressed by two major
theorists, Donald Campbell and Lee J. Cronbach. Campbell (1969) was envisioningan
experimental society, with policy decisions emerging from continual social
experimentations that test solutionsfor improvement of the social conditions. This is a
quite similar vision to that of scientific knowledge in general: in this case, the programs
are hypothesis and the evaluations provide the test. In Cronbach’s vision (1982),
evaluation is more art than science and every evaluation should be tailored to meet the
needs of decision-makers and other stakeholders. Thus, where scientific studies strive
to meet research standards, evaluations should be dedicated to providing maximally
useful information for decision makers given the political circumstances, program
constraints, and available resources.

However, the conceptthat programs and policies provide input for the adjustment of
interventions has also been contested and considered a simplified model of the actual
process. Rist suggests that evaluation findings serve more asconceptual inputs rather
than instrumental ones. In the first place, it is rarely the case that an evaluation
explicitly indicates what solutions should be adopted: “Evaluation rarely points in an
unequivocal policy direction” (Bochel, Duncan, 2007: 177). In the second place, it is
even less common that the decision-makers adopt the recommended solutions. Both
arguments are stronger in the case of policies, since even when some options atre
foundundesirable by a pre-evaluation, the remaining policy options are too numerous
for the experts to point a single recommended course of action. “The instrumental use
suggests direct linkage and application of the evaluation findings and recommendations
to decision making. Conceptual use suggests an indirect application whereby the policy
maker begins to think differently about the problem or condition, frames the possible
policy approaches in a new manner, and perhaps anticipates a different set of
outcomes.” (Rist, 1995: xiiv). The findings of evaluation feed in the policy process as
bits and pieces of knowledge, filtered by factors such as limited receptivity of the
decision-makers, limited flexibility of the institutional set-up, the different nature of the
interests of the research and decision-making side, and the limited usefulness of the
evaluation findings for decision making processes. “Studies indicate that evaluation
research is used conceptually much more often than it is instrumentally” (Albaek, 1990:
9) (...) in unsystematic and diffuse ways, social science findings, including data,
concepts and theories, reach decision makers” (Albaek, 1990: 8).

Given this filtered relation between evaluation and research, the ambitions of the
evaluators to influence the policy-making process should remain modest: “decision
making in the policy arena can be broadly characterized as occurring at two levels. The
first level involves the establishing of the broad parameter of governmental action, e. g.
providing national health insurance, restructuring national immigration laws etc. At this
level and in these instances, policy research input is likely to be quite small, if not nil
(...) Once the issue is on the agenda of key actors or organizations within the policy
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establishment, there are possibilities for the introduction and utilization of policy
research and utilization” (Rist, 1995: xviii).

Nevertheless, insttumental criteria should be maintained as a standard for evaluations,
although the actual use of evaluation is often merelyconceptual: “the emphasis in
assessing the strengths and weaknesses of policy evaluation is not and should not be on
methods. Methodological techniques, regardless of how elegant or comprehensive, are
not the yardstick by which the field is to be judged. Rather, the judgment should be
made on the degree to which evaluation has demonstrated the consequences of present
and past policy initiatives, clarified present policy choices, informed decision makers as
to the costs and benefits of different options, and re-framed the debates on pressing
national problems” (Rist, 1995: xiiv)

There is also a considerable risk in placing too strong an emphasis on the inherent
political character of evaluation, whether the acknowledgment of the strive of
evaluations to serve as instruments for decision-making deters evaluators from seeking
valid conclusions based on program performances. In such cases, oftentimes, “the
policy-research relationship is financially circular, with one arm of government
providing the funds for another to supply the evidence base” (Pawson, 2009: 3). These
type of “politically oriented studies” are labeled as “pseudo-evaluations” by theorists
(Stufflebeam, 2001: 91)

Forss, Rebien and Cartlsson (2002) have identified five types of utility of the
evaluations: as a learning process; as a means to develop professional networks; for
strengthening mutual communication and understanding; as a means to consolidate the
project; as a means for moral boosting (Forss, Rebien andCarlsson, apudNegut,
Nicoldescu, Preoteasa, Cace, 2011: 61)

Policy evaluation is continuous: the culture of evaluation

Using the classical distinction between formative and summative programs, policy
evaluation is formative by its nature, aiming to inform the ongoing policy process. The
multi-layered, continuous and changing nature of the policy implementation most of
the times calls for process-oriented evaluations instead of results-based assessments.
This is yet another methodological consequence of the non--experimental feature of
the policy implementation process than the already noted difficulty in controlling the
outcomes via randomly assigned control groups. Performing a process-oriented
evaluation means assessing the policy “with the premise that it is important to learn
how a program actually works, and what are it weak and strong points. This type of
evaluation is useful especially in the case of the programs carried on for lengthy periods
of time, which have changed during their implementation” (Preoteasa, 2004: 53).

The formative character of policy evaluation matches the ongoing nature of policy
implementation and perpetual re-emergence in the society of most social problems.
Another term used to describe this approach is “constructive evaluation” (e.g.:
Palumbo, Hallet, 1993). “There are two very distinct approaches to thinking about
policy practice. One is teleological, outcome-focused: the activity is about “making
policy”, and the focus of attention is on the problem being addressed and how the
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measures proposed would contribute to its solution. The alternative approach might be
termed “relational” or process focused: policy activity is a continuing but variable flow
of attention among a large and diverse ray of participants, who have overlapping
agendas, different interpretations of the problem, and varying levels of concern about
its resolution.” (Hoppe, Noordegraaf, 2010: 228)

A central role for evaluation is to create a culture of evaluation across policy fields:
“while evaluation aims to establish whether a policy works, it has a broader, more
sustained purpose that can be beneficial even if the results of the evaluation itself are
inconclusive. It requires policy makers to be specific about the objectives of policy, to
express them in ways amenable to measurement and, ideally, to assign objectives
different priorities” (Walker, Duncan, 2007: 172).

Specific tasks for the policy evaluation endeavor

Why should one be concerned with the larger picture, Ze. policies and their monitoring
and evaluation? It may be useful to recall two fundamentalarguments:

° The most important social problems are usually tackled by policies, such as
strategies, with their corresponding implementation plans, social services,
programs and all the encompassing legislative and institutional set-up; for
instance, it is not evident that when assemblingtwo programs with certified
efficiency in a single policy action, their positive effects will be preserved. It is
arguable that such concerns should become more prominent, as “the evaluation
literature has become too obsessed with the finer details of methodological
improvement at the expense of recalling the purposes of evaluation, and the
political context of evaluation” (Hogwood, Gunn, 1984: 228).

e There is also a practical argument to be made, 7 e. programs are tangled in such a
complex way in the web of policies that evaluations can rarely isolate the activities
that comprise a program, in order to see it as a black-box with inputs on one side
and outputs at the other: “a particular program may be only one of the many tasks
to be carried out within a department and may not be allocated a separate section
within it. This may be true even at the level of the individual, say, social worker,
who will typically be expected to implement a wide range of specific policies. It
may be often be difficult to draw boundaries round a set of activities and outputs
that constitute of problem”. In some cases, it might make more sense to evaluate
a policy overall (Hogwood, Gunn, 1984: 221)

The view here is that “interventions are complex systems thrust amidst complex
systems” (Pawson, 2009: 168).

Build and capitalize on the cumulative character of evaluation

In the area of program evaluation, there is an ongoing debate about the need to
strengthen the cumulative character of findings of various evaluations. However, these
discussions revolve around the methods to build through meta-analysis techniques
some kind of generalizable learning from evaluations concluding on positive returns of
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several similar programs in different settings. “Meta-analysis is the systematic summary
of the results from a number of evaluations of the same kind of program.” (Weiss,
1998: 48)

A so-called protocol, consisting of a set of procedures, is applied to several evaluations,
in order to ensure procedural uniformity. The procedures consist of formulating the
review question, identifying and collecting the evidence, appraising the quality of the
evidence, extracting and processing the data (presenting the raw evidence on a grid
gathering the same points of information from all primary inquiries), synthetizing the
data and disseminating the findings (Pawson, 2009: p. 41).

“Once a number of quantitative studies have been done, evaluating the same kind of
program, it is possible to combine their results to get better and more generalizable
estimate of program effects. The single program (and program evaluation) is the
prisoner of its setting. Evaluation results hold for the special place, time, staff]
participants, and external conditions that were on the scene when the study was done.
Pooling results of many evaluations shows the nature of outcomes of many similar
programs across a range of settings” (Weiss, 1998: 236).

However, some theorists consider that this kind of inductive approach does not work
in fact: “The bad newsis that the recipe does not really work (...) At every stage of the
meta-analyses review simplifications are made. Hypotheses are abridged, studies are
dropped, program details are filtered out, contextual information is eliminated, selected
findings are utilized, averages are taken (Pawson, 2009: 43).

Even if the only legitimate conclusion reached by a meta-evaluation — less concerned
with uniformity — is that certain programs work in certain settings, this is still valuable
insight for policy makers. A similar cumulative knowledge might be built around
various component themes of a larger evaluation issue, such as poverty and tackling
programs, 7 e. cash transfers, social services, labour market activation and so on. Some
of the problems might be common across fields, as would be the case of stigma, for
example, while others might be specific for the sector and type of program in question.

The evaluation process is not limited to drawing lessons to be learned but has to verify
their utility in the given context. “The process of drawing a lesson involves four
analytically distinct stages. The first is searching experience for programs that, in
another place or time, appear to have brought satisfaction. Second, it is necessary to
abstract a cause-and-effect model from what is observed. The third stage is to create a
lesson, that is, a new program for action based on what has been learned elsewhere.
Finally, a prospective evaluation is needed to estimate the consequences of adopting a
lesson.” (Rose, 1993: 27)

Evaluation as part of policy planning

There are obvious links between the desite to ensure that policy is “evidence based”
and the need to see what it has achieved, with a natural feedback cycle to subsequent
policy improvement (Hill, 2009: 279)
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The policy analyses and planning process involves several classic stages that are in their
essence evaluative processes, comprising at least the following (they are not necessarily
subsequent):

° A needs assessment as a result of the diagnosis of the social situation and social
problems

e An evaluation of the intervention needs: some intervention needs can be directly
derived from the situation analysis: if there are large numbers of homeless people,
an outreach emergency system has to be put in place and some kind of
development program has to be figured out, such as the Housing First programs;
if there are large numbers of unemployed, activation services are needed; this is
the phase when a meta-analyses of the existing evaluation of the exiting services is
most useful

e Ananalyses of the available response at the policy level

e  The evaluation of the discrepancy between intervention needs — available
response at the policy level

e Ananalyses of the available resources

° An initial mapping of the alternative solutions and the pre-evaluation of the
effects

The difficulty of drafting solutions in the context of scarce resources available in the
initial stages is visible in the fact that strategies almost invariably demand more
resources than available at the moment. A possible solution for the scarcity of the
resources and multitude of efforts required would be the use of “strategic variables”, z.e.
components of the system with two characteristics: (a) a change in their level produces
desirable changes within the overall system; (b) they can be changed through direct
action (Zamfir, 2007: 37)

The line traditionally drawn between external and internal evaluations is limited from
the perspective of the monitoring and evaluation process as a permanent component of
the policy cycle. Rist (1995: xix) elaborates on questions that the evaluation has to
answer in the stages of the policy formulation, policy implementation and policy
accountability.

When the policy is drafted, the diagnosis is the first activity and the first set of
information needs regards the understanding of the policy issue. The second set of
information needs concerns the previous policies implemented and the knowledge on
their effects. Rist emphasizes there is little systematic policy evaluation regarding the
intended and unintended consequences of the various policy instruments, which
“leaves the policy makers essentially to guess as to the trade-offs between the choice of
one tool and another”.

At the level of policy implementation, the social problem needs re-examinationdue to
its dynamism. There is a need to understand how the policy is internalized at the
different layers of the government system (regional, local) and the institutional capacity
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to undertake the required effort. A final cluster of information at this level refers to the
expertise and qualification of those responsible, the interest of management in careful
implementation, the controls in place regarding the allocation of resources, the
organizational structure, decision paths to respond to competing demands,
disambiguation strategies on the role of the institutions and interactive or feed-back
loops.

The evaluator takes on the accountability issue only when the program has reached the
maturity so that the effects might be visible (common understating of the evaluation is
limited to the analyses undertaken in this stage); the issues of efficiency and impact
become central. Accountability, according with the same author, also refers to the
quality of the management supervision, leadership of the organization with a cleatly
articulated vision and goals understood by staff, the attention to processes and
procedures that would strengthen the capacity of the organization to implement
effectively the policy objective, the use of data-based decision making and the
alignhment between the leadership and the staff.

Comparing similar contexts /societies

While comparison between a treatment and a control group are almost invariably
impossible at the level of policies, this does not mean that the comparative approach is
left outside the scope of policy evaluation.

Comparison is implicit in the process of findings lessons for the learning, for instance.
Although the comparison cannot benefit from a counterfactual analysis, sometimes the
similarities among communities or societies entail analytic endeavors, which are
relevant up to a point. For instance, one might compare the profile of social policies
within a group of countries belonging to a common geo-political area, such as the
former communist central-eastern countries. Another example: we see frequent
comparative analyses of the level of public funding of public services in different
countries. While the differences among the compared entities are in general to large to
account for (and they cannot be usually controlled with statistical procedures, unless an
international survey is used), it is nonetheless fruitful to make such analyses.

As far as the outcomes of the policy are concerned, there are three types of evaluations
typically carried on in order to assess effectiveness, efficiency and impact. In addition,
an evaluation may also analyze the relevance of the policy. “A policy is described as
relevant if the objectives are adapted to the nature and temporal and socio-spatial
distribution of the problem that the policy is intended to resolve” (Knoepfel, Larrue,
Varone, Hill, 2007: 234).

Before and after studies and reflexive controls

In program evaluation, the analyses that use the same group of beneficiaries as a pre-
treatment control group and post-treatment experimental group are called reflexive
controls. “Reflexive controls is the evaluation strategy assessing changes on outcome
measures that occur between the time before targets participate in a program and some
point afterward” (Rossi, Freeman, Lipsey, 1999: 343).
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By their nature, policies cover the whole target population of a certain geographical
area, at least with some of the services and programs that they deliver. The surveys
carried on regularly (usually the surveys of the national statistical institutes) might entail
reflexive controls analyses of the new policies, usually with some add-ons such as
supplementary questions and adjustments of the sample in order to include a
representative number of individuals from the target group.

The main methodological limitation is that changes in the outcome variables might
have been provoked by other external factors. The eventuality that other variables
affected the target group is called the history threat.

Building M&E systems

Establishing M&E systems is the practical way to ensure that some kind of cumulative
knowledgeis built at the level of sector policies. The development literature is less
concerned with the conceptual difficulties of measuring the progress and assessing the
results of policies and more inclined to offer practical advices and tools in order to
establish such M&E systems. Ideally, policies should have a permanent M&E system
set up to measure their performances, with evaluation being a distinctive component.

“A system is defined as a group of interacting, intertrelated, or interdependent elements
forming a complex whole and “systems thinking” is about gaining insight into the
whole by understanding the linkages and interactions between the elements that
comprise the whole system. Applying such a systems approach to M&E systems
building, it requires: (i) Identifying the components of the system (understanding that
they are interrelated) as a means to describe the system; and (ii) Ensuring that each
component is functional to ensure that the system is functional.“ (Gérgens, Kusek,
2009: 7)

Several authors emphasize the strategic and instrumental role of the monitoring systems
for policy planning, beyond their function asoutcome measurement instruments:

e  Monitoring has the important role of validating (confirming, recognizing
outcomes) objectives and resolving differences and ambiguities, especially in face
of opposition to change and reform” (Mosse, 2002: 43)

e  The monitoring system may be less a means manage the ultimate end of impacts
or transactions— either “quantitative” or “qualitative”. Rather, the monitoring
system must play a major part in establishing the framework of discussions and
negotiate the common meanings and resolutions which in turn allow the
reinterpretation of positions and the derivation of reassurances about the
negotiation and processing of benefit and loss (Rew and Brustinow, 2002: 187).

The evaluation of strategies

Anyone who has ever participated in elaborating strategies, as the author of this paper
has had the privilege to do on several occasions, might have remarked that it is not a
habit among policy-makers to examine the results of the strategies. Strategies are usually
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equipped with monitoring systems comprising indicators of progress and, in the
fortunate cases, monitoring reports are issued on a regular basis. At the end of a cycle, a
strategy is dropped and another one is formulated.

Another widespread strategy is to choose a set of outcome indicators, such as “the
poverty rate” or the “employment rate” as the main monitoring tool. However, as
acknowledged here, usually there can be no compelling evidence that the
implementation of the strategy contributed to attainment of the goal

The strategies are regarded often times as an instrument for the betterment of inter-
institutional collaboration, and lessas an accurate expression of a projected policy. This
view has some rationales: (i) the strategy is formulated in the continuous flux of policy
process and as such it is a collection of ongoing programs and activities and new
directions of action; (ii) the centers of decision ate located in several areas of the policy
arena and the views of the initiators of the strategy might not converge with the
perspectives of the decision-makers from these alternative decision-making centers.

However, it may be beneficial that they are assessed both in respect of the
implementation and also the attained results.

Discussion

The paper argues that policy evaluation should be regarded as a distinctive area of the
evaluation field. It looks into some of the most respected recent literatute on evaluation
and social policy and invites reflection regarding the concepts from the theory of
program evaluation that could be useful in policy evaluation and what would be the
limits and opportunities for the use of such concept. Concepts such as the theory of
intervention, pre-evaluation, policy learning, meta-analyses or reflexive controls show a
good promise of becoming applicable in the area of policy evaluation as well.

Some potentially useful approaches for the evaluation of policies are proposed:
capitalizing on cumulative knowledge, the comparative analyses and reflexive controls.
An alternative strategy would be to identify the “strategic variables” of a policy and
assess the changes in its dynamic and the correlated variables that were foreseen to
change as an effect of the variation of the former.

Although policy evaluation is a complex enterprise and the level of certainty of its
findings is considerably lower than in program evaluation, it is a fertile ground for
further inquiry. There are many directions of research where the existing knowledge is
insufficient. For instance, what should the rules be for meta-analyses of evaluations of
different programs addressing interrelated problems,which are implemented jointly in a
wider frame of a policy? What are the limits and opportunities for prospective
evaluations of policies with no real ownership?

Further analyses of the author will be dedicated to the integration of the concepts
discussed here into an integrative model and to testing the usefulness of this modelfor
the assessment ofpolicies, such as thoseplannedthrough strategy formulation.
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Table 1. Types of evaluation

Annexes

Type of evaluations

When to use

What is shows

Why it is useful

A: Formative
Evaluation
“Evaluability”
Assessment

Needs Assessment

1. During the
development of a
new program

2. When an existing
program is being
modified or is being
used in a new setting
or with a new
population

3. Whether the proposed
program elements are
likely to be needed,
understood, and
accepted by the target
population

4. The extent to which an
evaluation is possible,
given the goals and
objectives of the
evaluation and the

5. It allows
modifications to be
made to the plan
before full
implementation
begins

6. Increases the
likelihood that the
program will
succeed

B: Process
Evaluation
Routine Monitoring

program
7. As soon as program 9. How well the program 12. Provides early
implementation is working warning of any
begins 10. The extent to which problems that may

oo}

. During operation of
an existing program

the program is being
implemented as
designed

11. Whether the program
is accessible and
acceptable to its target
population

occur

13. Allows programs
to monitor how
well their program
plans and activities
are working

C: Outcome
Evaluation
Objectives-Based
Evaluation

* After the program has
made contact with at
least one person or
group in the target
population

* The degree to which the
program is having an
effect on the target
population’s behavior

* Tells whether the
program is being
effective in meeting
its objectives

D: Economic
Evaluation

Cost Analysis, Cost-
Benefit Analysis,
Cost-Effectiveness
Evaluation, Cost-
Utility Analysis

14. At the planning
stage, using cost
estimates,/
projections

15. During operation of
a program, using
actual costs

* The resources that are
being used in a program
and their costs (direct
and indirect) compared
to outcomes

* Provides program
managers and
funders with a way
to assess effects
relative to costs

E: Impact Evaluation

16. During the
operation of an
existing program at
appropriate intervals

17. At the end of a
program

* The degree to which the
program meets its
ultimate goal

* Provides evidence
for use in policy,
funding, and future
programming
decisions

Source: Centers for Disease Control and Prevention, 2006, apud Goérgens, Kusek, 2009
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Table 2. Evaluation types and the time perspective

Counterpart .
Time Evaluation Illustrative evaluation formative Illusttat.lve
. . . evaluation
perspective question method evaluation
. approaches
question
Extensive past What worked? | Meta-analyses How did it Systematic review
Systematic review work?
Past Did the policy | Retrospective How did it Retrospective
work? evaluation work? /not interviews
work? Participative
judgment
(connoisseurship
studies)
Retrospective case
study
Present Is the policy Monitoring How is it Process studies
working? Interrupted time series working? /not Implementation
Natural experiments working? evaluation
Ethnography
Present to future | Is there a Basic research What is the Basic research
problem? Policy analyses problem? Rapid
reconnaissance
Close future Can we make Prototypes How can we Theory of change
this policy Micro-simulation make this policy | Participative
work? work? research
Action research
Future Will this Program evaluation How will it Retrospective
policy work? (impact or summative work? /not Laboratory
evaluation) work? evaluation
Random assignment
Matched designs
Cohort designs
Statistical controls
Expansive What policy Prospective evaluation How would it Laboratory
future would work? Micro-simulation work? evaluation
Laboratory Delphi consultation
experimentation Gaming
Gaming

Source: Bochel and Sue Duncan, 2001: 175
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HEALTH AND AUTONOMY:
A REVIEW FOR STUDYING
PATIENT DECISIONS

Alexandra GHEONDEA-ELADI!

Abstract: The purpose of this paper is to synthesize the meaning of two important concepts in
the literature on sociology of health: health and antonomy. The review presented here has been
Dperformed as part of a research on patient's decision-making and it is meant to reveal differences
in definitions which are likely to change the underpinning perspectives of patient decisions.

Keywords: sociology of bealth, decision-mafking, patient decisions, antonomy, health diagnosis

In researching various topics in the sociology of health, there are several important
terms which require thorough differentiation and analysis before the commencement of
any study. For example what makes something a treatment cannot be answered without
first looking at what health, disease and illness are. On the other hand, autonomy does not
have a clear-cut definition in vatious philosophical perspectives. Each different
conception of autonomy is likely to bring new insights and explanatory power to
research which takes it into consideration, as opposed to the institutional definition of
autonomy as the capacity to give consent in an informed manner. Therefore, this part
will first present and critically analyse various definitions of health, disease and illness.
The concept of diagnosis will then be presented. The third part will describe several
perspectives on autonomy. The concluding part of this paper synthesizes the theories
presented above with respect to patient decisions.

What is health?

The notion of health is rarely defined in health research, especially when it comes to
subjective health (Stefanescu & Stefanescu 2012), public health policy (Stanciu & Jawad
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2013) or the standard of social justice and equity (Eliassen 2013). Still, the term has
evolved throughout time together with the scientific evolution of thought and
humanity's perception of the good life (Turner 2000). Its definition is intertwined
heavily with notions of illness and disease. Between the times of the "doctrine of
specific aetiology as disease" (Dubos [1959]1961: 90, cited by Sills, 1968: 331), to the
conception of disease with multiple causes, from illness as "imbalance between the
person and his external environment", to illness caused by sins in Christianity (p. 322)
many patients have suffered of have been cured as a consequence of these
philosophical perspectives. In another perspective, health is a standard to which a
person can aspire and more importantly, one that is rarely met. Sills (1968) uses the
term "asymptotic concept” of health to denote the tendency to express health as an
endeavour and journey upon which individuals need to embark on throughout their
life. This belief is based on the belief that the individual should preserve an equilibrium
between his physiological, mental and metaphysical components and the environment.
Modern environmental conceptions of health empirically establish connections between
the health of societies and the state of their environment (Mete & Liu 2008), but not in
the sense of asymptotic health. On the other hand, there is another conception of
health that Sills (1968) points out to, called the "elastic concept” of health. It is based
on the assumption that disruptions in the ideal healthy state that individuals are born
into are a natural evolution of the body. As a consequence, preventive and preparatory
measures should be taken from the very beginning of ones life, such as "restricting the
water intake of children" (Sills, 1968: 333) in order to prepare and allow them to be
adapted for the worst. The third conception of health proposed by Sills (1968) is called
the "open-ended concept" of health and it is based on "positive mental health" (p. 333).
Open-ended health touches areas thought to be out of the medical domain, such as
nonconformity and moral norms (Freidson, [1961]1962, cited by Sills, 1968) and
weakened religious values entering the area of mental health (Brewster Smith, 1961,
cited by Sills, 1968).

In modern medicine, however, the multiple causes of disease are acknowledged.
However, some causes remain to be disputed in light of scientific evidence, such as
mental or psychological patterns that may favour the development of physical dis-ease.
At the same time, cures are directed towards symptoms, rather than "the person" (Pott
1992). This critique of modern medicine bares with it the dichotomy between the cure
of separate parts of the body, as performed in each specializations of modern medicine
and the holistic perspective over the body and illness. However, there is another
possible interpretation of this critique, which opposes treating the cause of illness as
opposed to treating only the symptoms which are effects of illness.

In 1984, the World Health Organization adopted a new policy on health which
introduced the notion of healthy life as opposed to prolonged, but unhealthy life. The
slogan of the proposed policy was "Adding life to years" (Asvall 1992: ix). The goal of
this policy was that "[b]y the year 2000, people should have the basic opportunity to
develop and use their health potential to live, socially and economically fulfilling lives"
(Asvall 1992). Health at this point is no longer an un-attainable goal, but a "resource for
everyday life -- not the objective of living" (p. xii). In this context, individuals should
change their perspectives over their health and maximize their health potential,
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however great or small it may be. Pott (1992) criticizes the view that chronically ill
people should first of all accept their illness, as a concept based on increasing
productivity of the least productive group in a society: the chronically ill. She reminds
about the fact that people with chronic illnesses first of all need to be recognized as
such, as "suffering human beings" (p. xiv). The utilitarian perspective of illness tries to
see the "full part of the glass" and to neglect the essence of chronic illness which is
premature death. Accepting that chronic illness implies a premature death would also
mean accepting that a person's life potential has not been fulfilled. But, by accepting
illness and aiming to produce as much as possible during the period of life affected by
illness, it will be possible to fulfil the goal of utilitarian maximization.

Unlike the individualistic notions of health, the institutional definitions provide a
different set of problems. The World Federation for Mental Health describes health of
groups, communities, societies (nations), species and of ecological systems (Sills 1968).
They are usually criticized for disregarding individual survival and health to the benefit
of the group, society or of "life in general" (Sills 1968; Kukla 2015). However, there is a
difference between the definitions of health derived from social justice studies and the
institutional ones. Kukla (2015) divides definitions of health into three categories:
scientistic, social-justice and institutional. The scientistic definitions regard health as a
physical deviation from the "normal" functioning of the body, while social-justice ones
are normative in essence and regard the way in which healthy life should be conducted
(Kukla 2015). On the other hand, the institutional definition that Kukla provides
herself is very similar to the laws that have lead to the death of Socrates: "A condition
or state counts as a hbealth condition if and only if, given our resources and situation, it
wonld be best for our collective wellbeing if it were medicalized - that is, if health professionals
and institutions played a substantial role in understanding, identifying, managing and
/or mitigating it. In turn, health is a relative absence of health conditions (and
concomitantly a relative lack of dependence upon the institutions of medicine)" (p. 524)
Has Socrates condition been medicalized by having him drink the hemlock?

The diagnosis

The decision of medicalizing or not a certain health condition, to use Kukla's terms
requites naming the set of symptoms that require a doctot's attention or finding a cure.
In 1964 and in 1971, the psychologist Schachter (1964; 1971, cited by Mumford, 1983b)
wrote: “Given a new, strange or ambiguous bodily state, pressure will act on the
individual to decide exactly what it is that he feels and to decide how he will label these
feelings”. It is the spectrum of personal beliefs about health, illness and disease, as well
as the beliefs about what is considered as acceptable symptoms in a certain situation
that help the person decide upon a label for the feelings of unease (Gillespie, 1999;
Mumford, 1983a). Kleinman (1980, cited by Gillespie, 1999) proposed the notion of
'explanatory model' to refer to “a cognitive framework, drawing on a person's belief
system, in which an individual makes sense of their illness experience, or health
problem. An [explanatory model] may relate to cause, onset, patho-physiology, course
and treatment, and it constitutes the subjective interpretation of an illness episode”
(Gillespie, 1999: 107). Lay person's ability to decide upon a label for the feelings of
unease has been compared with that of health professionals and doctors. The
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traditional view is that doctors are much more proficient in finding the appropriate
label for a series of symptoms (Mumford, 1983d). Other researchers have argued that
doctor's ability to do so is not necessarily different than that of lay people (Gillespie,
1999).

Provided that the bodily feelings described by Schachter are not recognized or
considered as something to be expected, the pressure to decide and label them may lead
a person to search for possible answers, either from family, peers or from a recognized
professional, such as doctor, therapist, shaman or healer, (Mumford, 1983c). Lay-
referral systems, as defined by Friedman cited by Gillespie (1999:109) are social
networks consulted by a person prior to seeking medical help. Lay referral systems have
been shown to influence the decision to seek professional care (Gillespie, 1999;
Mumford, 1983b). Clearly, many other factors influence the decision to seek medical
help, such as education, income, social class, physical proximity to a clinic, costs of
treatment, in terms of money, time and even effort (Mumford, 1983:52), the social
acceptance of the symptoms, their persistence in time and their interference with daily
activities and many others (Mechanic, 1968, cited by Gillespie, 1999).

The main point of this discussion is that the pressure to label feelings of unease or even
different types of pain is part of the doctors' tasks, called diagnosis. In ancient and
current medicine, naming the problem and its cause made reference to a system of
beliefs, each one specific to places and times (Mumford, 1983c). For example, in
Chinese medicine, disease is explained as an imbalance between the two energies of Yin
and Yang which is determined by the untroubled flow of energy within the main
energetic points of the body (Mumford, 1983c). But in medical dictionaries a diagnostic
is “the determination of the nature of a disease” (Mumford, 1983d). However, as
Stedman (1976, cited by Mumford, 1983d: 64) shows, there are many types of
diagnoses:

1. “clinical diagnosis is a determination based on a combination of physical signs,
such as heart rate, temperature, respiration, and symptoms the patient desctibes or
demonstrates, such as pain, swelling or nausea. In diagnosis by exclusion, the
doctor goes over the array of diseases to which the symptoms could point and
then rules out all but the one that seems consistent with all symptoms.

2. differential diagnosis is the weighing of alternatives to decide which one of two or
more diseases best fits the similar signs and symptoms that the patient seems to
suffer.

3. laboratory diagnosis is based on chemical, microscopic, bacteriological, or other
instrumented study of secretions, discharges, blood or tissue

4. physical diagnosis is a diagnosis made by means of physical sounds, sights, and
smells. The doctor feels for an enlarged liver or gland, listens to the heartbeat,
takes a pulse, or taps a knee to see whether there is normal knee-jerk reflex.

5. pathological diagnosis is the examination of tissue obtained through biopsy or at a
post-mortem examination”
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Still, Mumford (1983d:64) points out that a diagnostic “may only be a medical label for
an as yet little-understood cluster of symptoms that have been described as occurring
together”. Such a label is likely to disperse anxiety both for the doctor as well as for the
patient. The responses that patients give to the receipt of a diagnosis may be very
different from one person to another. They have been categorized as: denial, mastery
and dependency (Mumford, 1983). These reactions are described with respect to acute
as well as chronic diseases. Some diseases have acute and chronic phases, which
purport different handling by both the doctor as well as the patient.

What is autonomy?

According to Dworkin (1988) autonomy is different from liberty in two ways: autonomy
requires information or knowledge in order to be different from liberty, while freedom
needs a “preference about desires, values and wishes” to be different from autonomy,
as well as a preference for the way in which the desires, values, wishes have been
acquired. Dworkin (1988:105) defines liberty as: “the ability of a person to do what he
wishes and to have significant options that are not closed or made less eligible by the
actions of other agents or the workings of social institutions”, in line with both the view
of Thomas Hobbes and John Stuart Mill and that of Jean Jacques Rousseau and T.H.
Green about freedom. To emphasize the two differences between autonomy and liberty
he describes two cases, the first from John Locke and the second, from the story of
Odysseus. The first case is that of a prisoner who is locked into a cell which has
multiple doors. The guards go through the drill of locking all doors, but one of the
doors is damaged and cannot be locked. Not knowing about this, the prisoner remains
confined and does not try to escape. In this case, Dworkin (1988) suggests, the freedom
of the prisoner is not affected, but his autonomy is. The second case presented is that
of Odysseus, when he orders his men to chain him and ignore all his further orders in
order to prevent him from steering his ship towards the sirens and into the rocks, at the
sound of their enchanted song. In this case, Odysseus decides to limit his freedom in
order to preserve his autonomy, given that the song of the sirens is likely to create a
false or externally driven preference in his mind. In this case, Odysseus has a preference
about his preferences, as Dworkin (1988) suggests and he also has a preference about
the cause of his preferences.

In light of these arguments, Dworking (1988b) suggests that autonomy encompasses
both a reflexive behaviour about ones own beliefs, as well as the ability to change these
should they not reflect what he calls a second-order preference: “Autonomy is a
second-order capacity to reflect critically upon one's first-order preferences and desires,
and the ability either to identify with these or to change them in light of higher-order
preferences and values”. He goes on to argue that “[b]y exercising such a capacity we
define our nature, give meaning and coherence to our lives, and take responsibility for
the kind of person we are” (p. 108). In light of this perspective, Dworkin (1988) points
out that the content of the choice for autonomy is not given: “Someone who wishes to
be the kind of person who does whatever the doctor orders is as autonomous as the
person who wants to evaluate those orders for himself” (p. 108-109). He acknowledges
himself that this view is not shared by most authors, such as R. P. Wolff. While I agree
with his definition of autonomy and the differentiation that he makes between this
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concept and that of liberty, I find it difficult to see how responsibility for ones actions
is directly implied from the concept of autonomy. I would argue that responsibility for
ones actions is a distinct concept which is not at all trivially connected to either
autonomy ot freedom, in a world in which knowledge is imperfect. The consequences
of an action come may be based on the laws of nature, from the psychological costs of
an action and from the sanctions of others who are affected by the individual's actions
in a negative way. When laws of nature give the consequences of ones actions,
responsibility is cleatly implied by autonomous action. When psychological costs of
ones' actions appeart, the individual cannot be accounted for any impact upon the
others. Hence responsibility is shared. If direct reactions of others constitute costs of
ones' actions, then responsibility is shared, since it depends upon the ability of others to
know about the autonomous actions, to identify the actor responsible for this action
and for coordinating their effort regarding the sanction, etc. However, if responsibility
means accepting the causal relation between one's actions and any consequence,
however small, unlikely or new, and irrespective of the othet's implication then,
autonomy indeed, always implies responsibility.

In the bioethics literature, autonomy is defined as self-determination, which basically
means “the interest of ordinary persona in making significant decisions about their lives
for themselves, according to their own values or conception of a good life, and in being
left free by other persons, at least within limits, to act on those decisions.” (Broke 2001:
232). In Broke's vision, choosing to follow no treatment at all is part of the alternatives
of an autonomous person: “It is important to recognize that sometimes patients may
make treatment choices in the exercise of their self-determination that are bad, foolish
or irrational and do not best serve their well-being even as determined by their own
values. The importance of self-determination implies that even bad choices of
competent patients must be respected” (p. 232). Young (2001) points out that in
medicine autonomy and self-determination is put into practice through snformed consent.
Still, this implies that the patient is competent and is able to understand the information
that is relevant for her decision.

Not all health-care professionals agree with self-determination in the form discussed
until now. The main argument behind this idea is that the experience of a health-care
worker should add more value to the medical decision, but this simply disregards the
fact that for the patient more life is not always better than less life and on the other
hand, that decisions differ upon their framing, in terms of the probability for
“extending life” or for “resulting death”. Young (2001) emphasizes the fact that “the
practitioner must alert the patient to the values underlying the framing of the
information provided” (p. 444), however impractical this may be.

Nevertheless, the lack of influence or coercion is almost impossible to measure
sociologically. As long as autonomy has no predetermined content, as Dworking (1988)
suggests, it may be impossible to measure. In other words, if an autonomous action
cannot be identified with a certain choice (for example, not to listen to the doctor in
treatment choices), then what would make an indication of an autonomous action?
There are however, two general ways to measure autonomy: directly and indirectly. The
direct measurement would require the use of a measurable definition of autonomy.
Faden, Beauchamp and King (1986) suggest that autonomy should be a characteristic
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of an action, not of a person. In this way, Faden et al. (1986: 235) defines “autonomous
actions” by three aspects:

e “intentionality
e  understanding
e non-control from influences” (p. 238)

Intentionality and understanding can be evaluated empirically, but the absence of
exterior influences is hardly a concept that can be evaluated. Influences can generally be
categorised based on several criteria:

. from the point of view of the sources of the influence: doctors, family, friends,
internet, social norms, religious beliefs, etc.

° from the point of view of the awateness / lack of awareness of the influence

e  from the point of view of the way in which the sources exercises their influence:
by coercion, by manipulating information, by rewarding certain behaviours, etc.

e  from the locus of the influence: internal (chemical for example) or external to the
decision-maker.

On the other hand, a person may clearly accept a well documented opinion issued by a
different person, in a logical manner. Is any change of opinion resulting from a logical
inference presented to the decision-maker by a different person, an influence? I think
that in a strict sense, this is an influence, indeed, but by the manner in which it has been
exercised, it does not endanger the autonomy of the decision-maker. Should an opinion
formed based on a logical inference presented to the decision-maker be an influence,
does this mean that the decision-maker should not learn a way to solve his/her health
problem? At this point Faden et al. (1986) point out that a certain source of influence
should not exercise control over the individual. In other words, the source of an
influence should not condition the action of the decision-maker by other means than
those of logical action. And more importantly, the source of influence may be either
external or internal (like mental illness or some form of addiction as Mackenzie (2015)
points out). In order for logical action to take place, understanding of all logical
connections resulting from the relevant information should take place. This is why
Faden et al. (1986) propose that while intentionality is a dichotomous variable,
understanding and controlling influences are continuous variables. Thus, the degree of
understanding and the degree of control of a decision-maker's actions lead to the
degree of autonomy of the action, conditional upon it being intentional.

To use Faden et al's (1986) framework, the main question is not what ate the main
characteristics of a patient that lead to an autonomous action, but wuder which conditions
are patient's actions antonomons? Ensuring that the conditions of autonomy are met (i. e.
that actions are intentional and that the decision-maker possesses the capacity to
understand relevant information and that no individual or source of influence controls
the decision-maker's choices), does not automatically lead to an autonomous choice. In
my opinion, if autonomy is not valued by the decision-maker, creating the conditions
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for autonomy will not lead to an autonomous decision. A person that has been under
the influence of others for a long time and values such influence will not know how to
behave and what to do under conditions in which autonomy is encouraged. It is the
case of slaves that have been suddenly released and do not know what to do with their
newly acquired freedom and autonomy, or of former totalitarian regimes who require
accommodation and learning in order to become autonomous. In a similar line of
thought, Mackenzie (2015) argues that when some health-behaviour needs to be
changed and some aid is required (support, additional motivation, etc.), such aid can be
viewed as influence from other people, and autonomy would thus be endangered. But,
in light of Dworkin's (1988) excerpt from Odysseus, it is only the freedom of an
addicted person that is limited, in order to preserve autonomy, provided that the
restriction of freedom has been a previous choice of the decision-maker.

Implications for decision-making

This paper has departed from various definitions of health, diagnosis and autonomy in
order to understand how different conceptions of these terms could shift decision-
making perspectives in the area of patient decisions. Health evolved from single to
multiple-cause perspective, as well as from an unattainable goal to an aspect of life that
will decrease in time, with certainty and to a resource for increasing productivity. It also
oscillates between an individualistic utilitarian perspectives, to a socially and
institutionally defined concept. On the other hand, ensuring health requires naming the
problem in a process of diagnosis, itself a socially defined process. Diagnosis and
finding a cure are based on an explanatory model of the disease or illness which differ
with each culture and in time. However, patients' choice of a treatment assumes that
she is autonomous and free to do so. As it has been shown in the third part of this
paper, autonomy can be empirically measured with difficulty. Still, the framework
proposed by Faden, Beauchamp and King show great potential for application in
patient decision-studies, as opposed to considering only the institutionally defined
informed consent.

In Rational Choice Theory (for a review, see Gheondea-Eladi 2013) the individual is
assumed to decide. This implies that she is autonomous. However, in rational choice
and in single-criterion decisions, in general, bad decisions are thought to exist. Usually
the accuracy of the decision (with respect to a known 'cortect' solution) had been
thought to be one in which the individual ends up dying or in great suffering as a direct
result of her choices. But, from the point of view of multiple-criteria decisions, it is
possible to have several solutions to the same problem or to be in an impossibility to
formulate a solution (Keeney & Raiffa 1976; Roy 1996; Lootsma 1992). Multiple-
criteria decision-making also requires the autonomy of the individual. The attainment of
good-health is usually the goal of most patient decisions, despite the World Health
Organization's conception of health as a resource for life. This means that even if
decisions are placed in a single- or multiple-criteria decision-making framework, the
alternatives of action depend primarily upon the definition of health. As has been seen
in the first section the definitions of health can be based on pshysio-pathology or on
institutional and societal values, all framed by the explanatory model in which the
individual places herself. When the definition of health as the goal of patient-decisions
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is socially defined, the autonomy of the decision-maker may be placed under debate.
Consequently, the evaluation of patient decisions in terms of improving health and
maintaining autonomy depends greatly on the framing of the decision. The person or
the institution generating that framing therefore holds an influence over the individual.
To conclude, when considering studies on patient decisions, the way in which
autonomy and the improvement of health enter the decision-making process should be
critically and reflectively evaluated. In essence, rational choice theory and multiple-
criteria decision analysis depend on the clear formulation of health as a goal and of
autonomy as a second-order preference.
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THE MODERNIZATION OF RURAL
INFRASTRUCTURE UNDER THE
MEASURE 322 OF THE NATIONAL
RURAL DEVELOPMENT
PROGRAMME 2007-2013'

Flavius MIHALACHE?
Adriana NEGUT’

Abstract: In the context in which rural areas represent 92% of the EU territory and gather over
50% of the EU population, and many rural areas face significant challenges such as migration and
aging, reduced access to services, poor infrastructure or reduced employment opportunities, the
concerns for rural development and improved quality of life in these areas have increased. Rural
development is one of the strategic objectives of the European Union, which is pointed out by the
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1. Theoretical Framework

The European rural area is defined by diversity, both in terms of economic and social
coordinates, and of development needs (Patarchanova, 2012). We can talk about three
major levels of differentiation of the rural environment in the EU. We have as afirst
level of analysis the differences recorded between the old EU member states and those
that joined after 2004. The group of countries that have recently become members of
the community has an increased dependence ofthe rural areas on the agricultural
activities,as well as accentuateddeficits of socio-economic development. A second level
of analysis refers to the differences recorded between countries that belong to the same
group. An example in this respect is represented by thedifferent coordinates recorded
by the rural areas in the former communist states of Central and Eastern Europe. The
last level of differentiation,of the coordinates of the rural areas, refers to the regional
criterion. In Romania's situation, this aspect is emphasized through the differences in
development levels,recorded between the types of rural localitiesfrom different regions
of the country, and through the discrepancies recorded between the profile of the peri-
urban settlementsand that of theless developedvillages, which are economically and
territorially isolated.

The concept of rural development is inextricably linked to the process of increasing the
quality of life in rural areas and of reducing thedevelopment gaps between different
types of localities and population (Brauer and Dymitrow, 2014; Butiu and Pascaru,
2012; Preotesi, 2009). In this way, it is centered on the idea of action,in order to solve
social and economic problems specific to the communities and it is often used in
relation to the concepts of local development and community development. While the local
development process includes the changes made in a locality,either with local actors, or
by the local authorities without the involvement of the citizens, community
development is the bottom-up component of local development, characterized by the
participation of local actors (Petrescu, 2015). Therefore, the development of a
community through economic growth projects or investments in the infrastructure, but
without the participation of its members, does not represent community development
(Precupetu, 20006). The prospect of community development includes the approaches
centered on the formation or increase of social capital, which started in Romania in the
second half of the 90s through the work of the Romanian Social Development Fund,
and subsequently extended to other projects developed by the Romanian Government
and the World Bank, or even the corporate social responsibility initiatives of private
companies (Voicu, 2008).

The classical definitions of local development were focused on wealth creation,through
creating workplaces and income growth, but elements of reducing social inequalities or
environmental protection were introduced later on, local development alsopursuing the
fulfillment of thesustainability criteria (Vasquez-Barquero, 2009). Although economic
development theories have been focusing on resources for a long time, local
development is based on two main components - resources and capacity — which need
to be combined. Resource mobilization really represents a central objective of local
development, but a reduced capacity at community level can hinder the development
process, while a stronger capacity can compensate for the insufficient resources and can
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transform the existing ones into development opportunities (Green Leig& Blakely,
2013).

Local development can be achieved either by making decisions at central level, and by
promoting measures of economic growth (top-down), or by adopting development
policies from the bottom up, starting at the local level. As a result of the reduced
effectiveness of the top-down approach, focused on improving the attractiveness and
accessibility of the area for potential investors by creating infrastructure, granting
incentives or subsidies, the interest in bottom-up local development has intensified.
This is based on local initiatives and on fully harnessing the potential of each area, on
the coordination of the actions of public and private actors, which increases measures’
effectiveness (Petrescu, 2015; Vasquez-Barquero, 2009). An important element of the
bottom-up perspective is represented by thecommunity capacity building, a term which
started being used extensively in the 1990s, as concerns for sustainable development
increased, and was later associated in the reports of the European Commission with the
priotity of community economic development,within the programs financed throughstructural
funds. In this context, capacity building has been regarded as the first of the three ways
in which communities were encouraged to engage in the local development process,
and has been described as including both individuals and local organizations; the other
two ways were represented by the use of available resources in line with the community
needs and the reduction of isolation, regardless of the degree of deprivation or the
economic opportunities from the communities, by encouraging associations between
them (European Commission, 1996).

At the same time EU documents use the term community-led local development to designate
a specific instrument for action,on the local level,based on mobilizing communities and
local organizations to achieve the goals of the Europe 2020 Strategy for smart,
sustainable and inclusive growth. Community-led local development encourages communities
to develop bottom-up approaches, taking into consideration local needs and potential,
and promoting cooperation. One of the key components of community-led local
developmentare the local action groups which consist of representatives of public and
private entitiesat the local level, such as entrepreneurs, local authorities, rural
associations, groups of citizens, voluntary organizations. Such an approach has been
supported in previous programming periods through the LEADER program; more
than 2300 local action groups with a total funding of 5. 5 billion euros are currently
operating on the EU level (European Commission, 2014).

Consequently, the success of rural development initiatives depends on the combination
of two categories of factors: public policies and programs, meant to support the local
development, and local initiatives,through which these are implemented at local level.
Public policies in this area aim to provide a formal action framework, and to guide the
public support on specific targetsfor intervention, while involving the local factors
(authorities, entrepreneurs, associations, action groups) isthe key element in
implementing initiatives meant to bring a solution to local problems. The local actors
are responsible for managing and implementing programs, which result from the
regulations stipulated by the public policies in rural development (Margarian, 2013).
Thus, the Common Agricultural Policy of the European Union theoreticallycategorizes
rural development as an endogenous product which focuses oncommunities and their
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specific needs (Margarian, 2013). However, recent studies show that the artificiality of
the Common Agricultural Policy measures in the new EU member statescomes exactly
from their poor adaptability to local characteristics (Serban and Juravle, 2012).
Therefore, in countries like Romania, where the mechanisms involved in the
implementation of institutional programs are not fully developed, and where local
actors have not gained enough experience in implementing this type of programs,
bottlenecks and flaws in the allocation and the implementation and control mechanisms
often occur (Wegener et al, 2011).

Rural development and the policies in this field represent an area of action, in which
national strategies and decisions combine with the provisions of the community
framework, which aims to support, through financial allocations, the objectives set at
national level. The rural development strategy of the European Union, implemented
through the intervention measures and the financial support of the Common
Agricultural Policy (CAP) is, thus, the general assembly under whichare articulated the
national policies in this field. This way, the CAP represents, in the area of rural
development, a set of measures which guide and complement the national policies on
this matter, without being able to replace them.

The European policies in this field include both direct payments to support the
agricultural sector (through the combined measures in the first Pillar of the CAP), as
well as direct measures of supporting the other economic sectors, and of increasing
quality of life in rural areas (Pillar II). In the 2007 - 2013 programming period, over a
third of the total available funds at EU budget level was directed towards agriculture
and rural development, whilst the 2014-2020 programming requires that this share
reaches 38% of the total EU expenditure (312 billion euros representing 29% of the
total, will be directed towards supporting the agricultural sector and 95. 6 billion euros,
that is 9%, will be destined for the implementation of rural development policies). The
funds share for Pillar II has undergone a significant growth after the year 2000, when
the rural development objectives were placed at the forefront of the community space
policy. It is not insignificant that this stage of redefinition of the role of rural
development in the CAP overlaps the three recent waves of enlargement of the Union
(2004, 2007 and 2013). This reorientation of community policy can also be seen as a
response to the expansion towards the former communist countries,which, in some
cases, register major development deficits of rural areas.

In the context of recent developments, the main institutional mechanism to support the
development of rural areas in Romania was represented by the implementation of the
National Rural Development Programme 2007-2013 (NRDP), as part of the European
Common Agricultural Policy. Therefore, in the absence of other major government
programs focused onthe development of the villages, the absorption of European
funds represented a major lever, which, after 2007, was used for the funding of the
initiatives to modernize the economy and rural infrastructure. Whether we refer to the
development of economic activities (Mihdilescu, 2014) or the improvement of the rural
infrastructure and the population’s quality of life (Marin, 2014), the role of NRDP in
the transformation of the rural areas is significant. Even if, in the implementation of the
European programs addressed to support rural areas, there have been some problems
related to the lack of experience of the local authorities in attracting funding, or to the
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excessively bureaucratic provisions which accompanied the selection and the
implementation processes, their importance in supporting the agriculture and the
modernization of rural areas cannot be questioned, as confirmed by the results of
previous studies (Marin, 2014; Mikulcak et al, 2013; Serban and Juravle, 2012).

In allocating government funds to modernize villages, the role of the political affiliation
of the mayors can be questioned. In other words, the most important element, based
on which the public funds are distributed to local authorities, is the political one (Marin,
2014). This relationship, specificfor the entire period after 1990, creates and maintains,
on one hand, the mechanisms to support the mayors who belong to the ruling parties,
and on the other hand, it is a way of strengthening the electoral fiefdoms.

In the attempt to access European funds, destined for the modernization of rural areas,
an important role is held by consulting firms, specialized in writing this kind of
financing applications. The problem in this situation is the fee charged by these
companies, especially forthe projects that are not selected for funding, because, for the
ones that are financed, this type of costs are considered eligible expenditure (Marin,
2014). A real problem in conducting the preliminary stages of writing financing
applications is the drafting of feasibility studies andlocal development strategies, which
involve the allocation of money from local budgets. Given that most Romanian villages
facesignificant financial constraints, caused by the limited revenues collected from local
budgets, they have come across important standstills in the preparation of funding
applications (Darasteanu, 2010).

Previous studies (Dirdsteanu, 2010; Marin, 2014) show that,in the case of theless
developed localities, with their own limited budgetary resources,the incidence of funded
projects under the measure 322 of the NRDP is the highest. Therefore, 45% of the
villages situated in the first quartile won this type of projects in 2009-2012, based on the
coordinates of local budgets, whilst for other types of rural localities the percentage is
around 30% (Marin, 2014). This situation is explained by the official scoring grid, which
was used to evaluate funding applications, and on which supplementary points were
awarded for funding requestsfrom less developed villages. Therefore, the logic behind
this decision was to favor poor communities, for which it would have been impossible
to achieve large investments in local infrastructure, based solely on their own budgets.

The vast majority of rural municipalities submitted requests for funding development
projects of localities, which made the allocated funds insufficient in relation to the
registered requests. Moreover, as previous studies reveal (Mikulcak et al, 2013) one of
the most often mentionedissues by local authorities representatives,regarding the
implementation of the NRDP 2007-2013 measures,referred to the insufficient amounts
allocated through specific program measures, which resulted in the impossibility to
fund a large part of the applications. We expect the situation to continue in the NRDP
2014-2020, given the fact that the planned funds for rural infrastructure development
have not increased.
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2. The modernization of villages through the European
funds. The implementation of measure 322 of the
NRDP 2007-2013

2.1. General information

This study aims to analyzethe way the public investment program was carried out,
under the measure 322 of the National Rural Development Programme 2007-2013, and
to outline its strengths and its impact on rural infrastructure, emphasizing, at the same
time,the problematic issues. The method of analysis used is represented by a mix of
secondary analysis and the analysis of official documents made available by the Rural
Investment Funding Agency (successor of the Payments Agency for Rural
Development and Fisheries - the institution authorized to implement NRDP 2007-
2013).

Through the measure 322 of the NRDP 2007-2013 over 800 projects for rural
infrastructure development have been financed, with a total amount of 1.7 billion
euros. The vast majority of villages have submitted projects under this measure, but
only a quarter of the applications could benefit from financial support. In the
conditions of a fierce competition in accessing grants, the differences between the
success and the failure of the application was influenced by a number of objective
factors, related to the way the applicationswere prepared, the coherence in the
preparation of the administrative support document, or the suitability of the proposed
targets to the specifications of the scoring grids. However, more than a few voices have
raisedthe issue of the facilitation, or where appropriate, the blocking of the endeavors
for preparing the applications, based on criteria of political influence. Even if this link is
difficult to illustrate empirically, some of the representatives of local authorities who
prepared applications based on the 322 measure of theNRDP used political criteria in
explaining failure. Going beyond this kind of discussions, inherent in any competitive
situation, the large number of submitted applications and the fact that the amounts
allocated initially to the measure 322 have been supplemented several times,show that
the interest in this line of funding was very high. Basically, local authorities have linked
their hopes of financing local development projects to accessing grants, which caused
the success or failure in accessing the amounts available through the NRDP to create a
fault line between the villageswhich carry out large investments to modernize their local
infrastructure, and those who cannot afford such financial efforts. The exceptions to
this rule are quite few, and are represented by the small group of rich villages located in
the expansion areas of the urban centers, which can afford financing the modernization
of the infrastructure through their own revenues recorded at local budgets level
(Mihalache, 2013).

The measure 322 was organized into five sub-measures (a, b, ¢, d and e), following
specific objectives. Sub-measure "a", "b" and "c" followed the implementation of
projects integrated by the modernization of rural infrastructure and the preservation of
the particularities of the villages. Basically, the largest part of the amounts available
under the measure 322 was allocated in 2008 and 2009 through these three sub-
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measures. A total of 645 projects carried out at village level or by intercommunity
development associations were supported financially with 1.579 billion euros. The
specifics of these development initiatives aimed, primarily, to achieve ample
investments with multiple objectives, circumscribed to the development needs at village
level. Rehabilitation and modernization wotks of road infrastructure were financed, as
well asworks of establishment or extension of water and sewerage networks. At the
same time, these sub-measures aimed the modernization of social infrastructure in
villages (construction and renovation of kindergartens, after-school facilities, nursing
homes etc.) and implementation of landscaping works. Sub-measure "d" was
implemented in 2011 and pursued the restoration and modernization of road
infrastructure, affected by floods in 2010. By this sub-measure, projects were funded in
143 villages, focusing exclusively on rebuilding access roads and bridges destroyed or
affected by the floods. The total of the public amounts spent in this regard was 155.9
million eutros. Finally, sub-measure "e", which started in early 2014, aims to support
investments in broad-band infrastructure in rural areas.

Table 1. Characteristics of measure 322

Launched | Total Number
Objectives sesslc?ns Budget Beneficiaries of
of project (mil. selected
submission | Euro) projects
Sub- - The improvement of 2008-2009 | 1579.2 | Local 645
measures basic physical authorities,
A, B and infrastructure in rural associations
C areas of inter-
- The improvement of the Community
access to basic public development
services for rural and
population NGOs
- The increase of the
number of renovated
villages
- The increase of the
number of protected
heritage sites from the
rural areas
Sub- Investments regarding 2011 155.9 | Local 143
measure | works of restoration and authorities
D modernization of road
infrastructure damaged by
floods in 2010
Sub- Investments regarding the | 2014 19,2 SMEs 51
measure | broad-band infrastructure selected,
E in rural areas program
underway

Soutce: Own processing of data provided by the Rural Investment Financing Agency (www. afir. ro)
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2.2. The implementation of measure 322. General information and
Impact for the rural world

Considering the nature and common development targets, one relevant to this study
addresses the need to not apply differentiated treatment to sub measures a, b and c.
The distinctions that can be made between them are limited and do not provide
relevant information, in the context of the present analysis. Beyond this general issue, it
should be mentioned that the measure 322 was one of the financing lines of the
European funding programs in which the available amounts were allocated in record
time (basically, the 1.5 billion euros originally allocatedwere spent in just two years, after
six sessions of submitting projects). Subsequently, in 2011 and 2014, the allocated
amounts were increased, which led to launching the sub-measures d and e.

The launchingof measure 322 represented a huge opportunity for local authorities from
rural areas in terms ofensuringfunding for large infrastructure investment projects.
Basically, in the absence of other major government programs, this fundingline was the
main source of support for the investment in the modernization of villages. This meant
that, in 2008 and 2009, the vast majority of the villages prepared and submitted
applications for funding. The selection for funding of less than a quarter of the
submitted projects has generated significant gaps between the villages with approved
projects approved for funding, and those which did not receive this form of support.

Initially, through the sub-measures 4, 4 and ¢a total of 645 development projects were
selected, out of which, the 29 which obtainedthe most generous budgets, between 4
and 6 million euros, were implemented by inter-community development associations.
These forms of organization are association structures between several neighboring
administrative units, in order to carry out micro-regional projects funded through the
National Rural Development Programme, the Sectoral Operational Programme
Environmentand the Regional Operational Programme. In most cases, these structures
are created ad hoc toensure financing opportunities to which independent
administrative units do not have access to. That was the case with many of these
structures, which have developed projects based on measure 322, their establishment
and functioning being driven by the emergence of funding opportunities. Although in
the beginning of its activity, and without enough operational experience, this form of
association is one of the ways to facilitatethe integrated development of rural micro-
regions. However, over 95% of the projects selected for funding had as
beneficiariesvillages and local councils, and aimed at achieving investmentswhich were
limited to the administrative boundaries of the units of this type, which leads us to
believe that the reluctance of local authorities, combined with the lack of experience in
running large micro-regional projects, were factors which favored the predominance of
applications atvillage level at the expense of theintercommunity ones, in 2008 and 2009.
The creation, in recent years, of the Local Action Groups financedthrough theaxis IV
of the National Rural Development Programme 2007-2013, which emphasizes the
involvement at regional level of the authorities, the NGOs and the entrepreneurs from
rural areas in elaborating and implementing development programs, is an exercise of
intercommunity cooperation, which also promotesthe growthof associations for
intercommunity development in rural areas.
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After these clarifications on the status of beneficiaries of the interventions under the
measure 322, below we intend to illustrate some characteristics of how the amounts
available were distributed through the sub-measures 4, 4 and ¢ In 2008, 289 projects
were selected for funding, and the following year 67 more, at the amounts originally
scheduled were exhausted (Table 2). The insufficient available sumsin relation tothe
registered demand has led to the appearance of waiting lists, through which a series of
projects considered eligible and with a high rating were supposed to receive funding in
the event that the initial financial allocation for these sub-measures were supplemented.
This did not happen, causing strong criticism from the representatives of local
authorities who were in this situation.

Table 2. The distribution of projects selected for funding
by year and development regions

Bucharest- North- | North- | South- South  [Sud-West
Ilfov Center East West East Muntenia | Oltenia West | TOTAL
2008 2 24 76 64 15 21 62 25 289
2009 5 47 70 97 22 40 17 58 356
Total 7 71 146 161 37 61 79 83 645

Source: Own processing of data provided by the Rural Investment Financing Agency (www. afir. ro)

Figure 1. The distribution of the projects by regions and counties
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Source: Own processing of data provided by the Rural Investment Financing Agency (www. afir. ro)

The data available in regional profile (Figure 1) shows a concentration of winning
projects in the development regions North-East and North-West, where almost 48% of
the grant beneficiaries were registered. TheSouth East, South Muntenia and South West
Olteniaregions quantified, on the other hand, a smaller number of projects selected for
funding, even if the development deficits of many villages in these areas required the
implementation of a higher number of projects. The situation of thecountiespresents
itself even more unbalanced: the number of projects selected for funding reached
maximum values in Cluj, Suceava, Iasi and Caras-Severin (in each of these counties,over
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30 projects were selected for funding) and the minimum values in a series of counties
from the South and South-East of the country (where a maximum of 3 applications
were approved). Analyzing the chart regarding the distribution of projects by county,
the first element that stands out is the fact that in areas with poor rural localities, such
as Teleorman, Giurgiu, Ciliragi, lalomita, Buzdu, Briila, Vrancea only 20 financing
applications were approved collectively, which means approximately half of those
financed in Cluj county, for example, where 39 projects of this type were carried out. It
should also be noted that, in the counties of residence of the regional bodies involved
in the implementation of the NRDP (Regional Centers for Rural Investment
Financing), the number of approved projects is higher compared to most of the other
counties which are part of the developing regions. The most eloquent examples are the
counties of Dimbovita, Alba and Iasi.

The same unbalanced distribution can also be foundin relation to the total allocated
amounts of money, taking into account the territorial criterion. Most approved projects
for financing in 2008 and 2009 stipulated budgets set in the range of 2-2.5 million euros,
most beneficiaries choosing to apply foramounts close to the maximum available values.
This led to registering a strong proportionality between the number of winning projects at
regional or county level, and the amounts channeled to the beneficiaries of the selected
projects. The winning projects fromNorth-East and North-West developing regions have
attracted almost half of the budget of measure 322, available through financing lines a, b
and ¢, which means 762 million euros. The situation described becomes even more
relevant by analyzing the amounts allocated in the county profile. Therefore, the total
amount of selected projects in Cluj exceeded 100 million euros, in Iasi it amounted to 83
million, in Suceava 79 million, and in Carag-Severinthere were approved investment
projects of 71 million. At the opposite end of spectrum we can find the counties where a
small number of applications for funding were approved, and where the total amount
invested was below the threshold of 10 million (this is the case of Briila, Buziu, Cilirasi,
Ialomita, Teleorman and Vrancea). Basically, starting from these financial considerations,
we can conclude that the sums’ distribution, especially towards villages from certain
districts, has contributed substantially to the improvement of their infrastructure and
development, emphasizing already-existing development gaps. The issue raised from this
point of view is not linked to the unequal distribution of sums in territorial profile, but to
the fact that poor rural areas, without any possibility to finance infrastructure
development programs from their own resources, have not beneficiated almost at all of
these forms of public support.

In the discussions regarding the distribution of projects, several dimensions atre
included. First of all, we have as an explanatory variablethe interest and the capacity
oflocal authorities todevelop successful applications, in full compliance with the
provisions stipulated in the guidelines for applicants. On the other hand, we can talk
about specific factors, such as the socio-economic coordinates of localities,orthe
provisions of the scoring grids, on the basis of which the assessment was made,
through which have emerged barriers which many representatives of local authorities
could not overcome. Based on the provisions reflected in the scoring grids, local
authorities, in most cases with consulting firms, have tried to establish investment
objectives as close as possible to the elements pointed out in the official scale.
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Figure 2. The total amountsassigned under measure 322 (sub-measures a, b and c)
by development regions
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This resulted in many of the applications beinge laborated, based on a quite similar
model, following several stages. The first one, the preparatory phase, implied the
completion of some feasibility studiesaimingat the villages’ development goals.
Consequently,a market of feasibility studies and local development strategies emerged,
which represented a very beneficial opportunity for private companies, active in the
field. Subsequently, in writing the applications, thecandidates have sought to prove the
need of running multiple targets investments (water and sewage networks,
modernization of road transport routes, upgrading or construction of community
centers and after-school facilities or nursing homes). All this process has led to a huge
bureaucratic load, which most villageswere unable to manage. Despite the involvement
of consulting firms, the efforts to prepare the necessary support documents for the
applications have caused an additional burden to the villages” administrative staff, which
generated a series of significant delays in carrying out other specific activities. This
context, wherethe steps for accessing non-reimbursable funding involved new
procedures, as the administrative conditions regarding the implementation of the
National Programme for Rural Development were in 2008-2009, resulted in the
projects selected for funding coming from villages which knew best how to exploit the
information, in a petiod of uncertainty and lack of experience of this type. Basically, the
winning projects are largely the result of the collaboration between local authorities and
companies specialized in writing projects, under the patronage of formal or informal
networks.

In order to circumscribe the discussion related to the success of the applications
submitted under the measure 322 on objective factors, we can consider that the
elements that made the difference between the selected and rejected projects, based on
the scoring grid, were:
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e the poverty level calculated for the applying villages (the assignment of the scores
was done based on a gridwhich was an appendixof the Guidelines for Applicants,
and which was rather contested by local authorities’ representatives);

e cstablishing, through the financing application, some complex investment
objectives, integrated in the development strategies at regional level (to prove this,
the applicant must attach to the financing application a letter from the County
Council, certifyingthe classification of the investment project in the county or
regional development strategy);

e the investment in water networks in the areas affected by drought, or with
insufficient storage for the population (in these cases,the corresponding scoreswere
granted only to the extent that the feasibility studies, conducted atthe village level,
demonstrated throughstatistical data the existence of a significant lack of water in
the locality);

e the investment in road infrastructure,providinga land transport link between villages
and main transport routes (national roads, county roads and railways). In this case,
the maximum score was granted only to the extent that the need to conduct these
investments was justified by feasibility studies;

e the investment projects in social infrastructure and in the preservation of local
specificity, run by municipalities in partnership with NGOs or religious institutions.

In the second half of 2009, the 1.58 billion euros scheduled to be distributed under the
measure 322 have been exhausted. Thus, from an administrative point of view,
contracting the entire programmed budget in a very short period can be considered a
success, but the amounts we are talking about, although substantial, have not been able
to cover, even partially, the registered applications. A new chance for accessing non
reimbursable funds appeared in the summer of 2011 when the Payments Agency for
Rural Development and Fisheries (PARDF) launched a new line of funding under the
measure 322. Consequently, through sub-measure d, 155.9 million euros were made
available to municipalities, in order to finance some projects for the restoration and
modernization of the road infrastructure affected by the floods in 2010. Unlike
previous sub-measures, sub-measure d was made exclusively for certain villages, from
specific regions, which has narrowed quite strongly the number of possible
beneficiaries. Furthermore, the scoring grid presented a clearer elaboration. Out of the
100 points, 60 were granted on the basis of the calculation between the affected path
length ratio and its total length. The rest of the points were awarded for the importance
of the road for the village and connection to other routes, the poverty rate of the village
and the integration of the investment objective in the county and the regional
development strategies. At the same time, priority was given to localities that had not
previously benefited from other forms of public support of this type. Under this line of
financing, 143 entities (villages and intercommunity development associations) have
benefited from financial aid, the average budget of a project being 1.1 million euros.
Also, as a complement to the framework of intervention under the measure 322, in
early 2014 the fifth sub-measure (sub-measure ¢) was launched, having a budget of 19. 2
million euros and aiming to increase the penetration rate of broadband internet in rural



THE MODERNIZATION OF RURAL INFRASTRUCTURE | 69

areas, providing for each of the selected projects public financial support of up to 200
thousand euros. The projects approved under this line are ongoing and it is too eatly to
analyze both the way they areconducted, as well as theimpact on rural population
directly concerned.

3. Discussions and limits of measure 322

In the context of the budgetary coordinates of most Romanian villages, characterized
by a low income share, the only way to finance infrastructure modernization projects is
inextricably linked to European funds, and to the redistribution of public funds from
the county budgets or the national budget. For the last years, however, the funds
allocated by the County Councils and various Ministries for rural infrastructure
modernization objectives, were limited, and accessing them was conditioned by a
number of factors of economic context or political affiliation. Therefore, the amounts
available through the National Rural Development Programme, the Sectoral
Operational Programme - Environment and the Regional Operational Programme
represented the only open path to local authorities in poor or medium developed
villages for modernization workstargeting the public and social infrastructure. Measure
322 of the NRDP stood out in the European financing lines, through the opportunities
offered to this type of support investments in rural areas. The 1.56 billion euros made
available under sub-measutes a, b and c, to which 155. 9 million euros were allocated
under sub-measured, were a real breath of fresh air for rural areas pressured by the lack
of funding aimed at the establishment, extension or modernization ofutility networks,
road networks or the construction and renovation of social, educational or medical
units.

Beyond any reference as to how the implementation of measure 322 was conducted, it
must be made clear that the investments carried within it contributed substantially,
along side other funding lines in the NRDP, to the generation of substantial changes
for the realitiesof the Romanian village. To the almost 25% of the villages which
managed to benefit from non-reimbursable funding under measure 322, are added the
localities that have developed projects in other operational programs, which nowadays
allowed the general situation of the villages, at least in statistical terms, to undergo
significant improvements in terms of infrastructure and living conditions of the
population, compared to the situation recorded before 2007. Statistical data provided
by the INS fully prove this evolution (Table 3). It is to be expected that the data for the
years 2014 and 2015 to further contribute to the continuation of this trend, given that
many of the ongoing investments are close to completion.

What we can emphasize regarding the non-compliant aspects in the development of the
investments program under measure 322, is connected to the discussion of four
important elements: the lack of training of the local authorities in accessing the funds,
the repeated changes of the scoring grids and the relativity of some of the quantified
criteria, the concentration of the winning projects in certain areas of the country, and
the procedural and bureaucratic conditions which have slowed down the progress of
the projects. The lack of experience of the local authorities was evident in 2008, when
at the distribution of the largest part of the total sum available, only a small part of the
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mayors really knew the conditions of the program. Basically, the local representatives
who were fastest at organizing them selves, and who have established contacts with
specialized consultancy firms, were those who were successful in attracting funds. Most
likely, the experienceof the first sessions for submitting projects was a trial period both
for the bodies involved in the implementation and management, as well as for the
beneficiaries. The scoring grids, and especially their changes between the sessions for
submitting the projects, were one of the main sources of frustration for the applicants.
Adjustments arising in 2008 and 2009, through which the importance of evaluation
criteria was amended, received criticism both from the representatives of local
administration, as well as the NGO sector or the firms involved in writing projects.
Basically, by modifying the scoring grids in the short periods between the sessions
forsubmitting proposals, the rules of the game during the competition were changed,
which led to delays and blockages for many villages in the process of application.
However, the concentration of the winning projects in some areas, in the detriment of
others, at least as poor and dependent of public financing, was another problematic
element, which left a negative imprint on the evaluation stages of the submitted
projects. Finally, the bureaucracy and the burdened procedural provisions represented
discouraging and disruptive elements in the preparation of the applications and the
implementation of the projects. Among the difficulties of this type, the need for
feasibility studies andthe existence of local development strategies, and the approvals
obtained from various authorities, represented compulsory taskswhichthe applicants
had to solve through their own efforts, in the attempt to increase the chances of
accessing the available funds.

Table 3. The evolution of the main indicators on rural infrastructure
between 2007 and 2013

Localities that  The length of the o, Localities that have
Localitiesthat
have water water network a natural gas
have sewerage
networks (km) network
2006 1752 24868 400 579
2013 2050 43685 672 657
Evolution 17,00% 76,00% 68,00% 14,00%

(7o)

Source: Own processing of data provided by National Statistics Institute- Tempo Online

The drawn conclusions, from how themeasure 322 of the NRDP 2007-2013 was
implemented,refer to, on the one hand, the important role held by this line of funding
in the modernization of villages and increasing the population’s quality of life, and on
the other hand, they challenge the imperfections arising in the selection processes, the
contracting and implementation of projects. It is to be expected that in the 2014-2020
financial programming, both the representatives of the local authorities, the inter-
community development agencies and local action groups, as well as the specialists
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from the bodies involved in the implementation and monitoring of rural development
programs, take into account the experience gained during the previous period, in order
to optimize the future sessions of projects submissions.
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MIGRATION POLICIES FROM
ORIGIN PERSPECTIVE IN

THE CASE OF ROMANIA. TESTING
A DEFINITION!

Monica SERBAN?

Abstract: Recently, the effort of investigating migration policies and the role they play in
international migration development bas consistently increased. The most consistent part of this
interest is related to immigration and associated policies to manage it. Just few studies approach the
issues from the origin side perspective. This paper addresses the gap by discussing how migration
policies from the origin perspective may be defined and operationalized and trying to test one such a
definition/ operationalization schema on the case of Romania. With a consistent out nigration, a
democratic country, EU member, Romanian case is assessed bere as a proper research site for this
type of investigation. The paper is based on a policy on paper approach to migration policies.
Relevant pieces of legislation are identified and codified according to a systems of codes designed to
register the changes in time. The time span of the analysis is 1990-2013. All changes in legislation
during 1990-2013, according to dimensions and sub-dimensions of the operationalization schema
are analyzed (using graphic means) in order to observe to internal consistency and connections with
international migration developments. On the specific case of Romania, the paper points to one
consistent connection of sub-dimensions for emigration and return migration related interventions,
but a poor internal consistence in the case of diaspora related interventions. The same weak
connection seems to relate diaspora related interventions (when treated together) to the other two
dimensions: emigration and return migration related interventions.

Keywords: migration policies, emigration policies, diaspora policies, returning policies, defining,
operationalizing, codifying, Romania
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Introduction

In recent years, the interest in evaluating and comparing the effects of migration
policies has been experiencing an accentuated increase. Defining and operationalizing
definitions to be applied to a great number of countries, on large time-scale, defines a
consistent current trend in this direction (see APSA, 2013, for an extensive presentation
of research projects in the field). Migration policiesare "transformed", using complex
systems of codes, into quantitative variables to be used to compare, evaluate and to set
apart effects. Preferred way to look at policies to achieve this end is policy on paper
approach. Laws, rules, regulations are considered an appropriated proxy for
government interventions in international migration (Czaika& de Haas, 2013). The
effort required to codify is always consistent, but the results seem to shed new light on
some of the strongest tenets related to migration policies (e.g. the persistent idea of
limited or no-effects of the current immigration policies seems to be provoked when
modelling their effects as one of the possible determinants ofmigration flows - for a
discussion on this, see Czaika & de Haas, 2011).

This type of endeavour is not only conducive to particular analyses, but also produces
databases that can be further enriched with new indicators, extendedto a larger number
of countries or to a longer time span (e.g. IMPOL database; DEMIG databases). The
beneficiary of the rigour of this new approach seems to be, as in general in the case of
migration studies, the destination related intetventions (immigration policy/integration
policy). Except for few of the identified works (i.e. DEMIG project, and partially
Gamlen's work), the majority of them is not coveringthe origin state interventions in
international migtration (emigration/diaspora/returnmigration policies). Yetthere is no
doubt about the interest of origin to manage migration and there is convincing
evidencethat origin's interventions are changing the characteristics of the (out or in)
flows (Weiner, 1985; Heisler, 1985; Massey, 1999 etc.). From this point of view, one
may discuss about a need associated with systematically investigating the role origin
state plays in international migration. This paper addresses the gap by testing one
previously elaborated definition and its subsequent operationalizationof the migration
policies from the origin country perspective (Serban, 2014) onRomanian case. With an
estimated population of about 20 million inhabitants at the end of 2012 (INS, 2013)
and a non-negligible part of it living abroad, Romania is one of the main source of
intra-European migration. A former communist country, experiencing a long transition
to market economy and democracy, now one of the EU member states, Romania
seems to be one of the proper sites to investigate the way authorities built a system of
managing migration. Our aim here is not to analyze, explain or compare Romanian
migration policies in the last 24 years, but to test the definition, especially its capacity to
coherently describe' the Romanian authorities' interventions in international migration.
Starting from the three dimensionsassigned to the migration policy from an origin
country perspective: emigration, diaspora and return migration related interventions, to
reach this purpose, we have identified the laws, rules and regulations associated with

1'We are aware in the difference between coherence induced by the definition and coherence of
migration policy. The two are related, but not the same.
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migration during the period 1990 - 2013. The identified measures was codified in a
simple way, our only interest here being to put in evidence changes in legislation. Our
underlying assumption is that, if reflecting the same reality,the measures canbe
consistently explained in relation to the developmentof international migration and a
certain consistency would be noticed across the three dimensionsevolvement.
Consequently, plotting the changes in legislation against the time period, the preferred
method to present the results, we are interested to see how consistent is the observed
picture and how can it be explained by relation to the development of the international
migration in Romania.

The paper is structured in six distinctive parts. Succeeding the introduction, the second
one is presenting the working definition of migration policies from an origin country
perspective and its subsequent operationalization. The arguments related to the
Romanian case as one appropriate for elaborating this exercise are presented in part
three. Section fourdocuments identifying and codifying legislation processes, their
difficulties and limitations, while the fifth part figures out the results of the analysis.
The discussions section concludes the paper, showing that, at least in the case of
Romania, the association of diaspora and emigration and return policies is highly
problematic and particular care should be paid to each dimension when analysing
migration policies at origin.

Defining migration policies at origin

If there is considerable debate about how to define/operationalize/codingmigration
policies of the destination states (or immigration/integration policies) (e.g. APSA, 2013;
de Haas et al.,, 2014), not the same one may say about the origin ones. Following here
exclusively the perspective of origin and trying to promote a global approach to the
interventions from origin, we have adopted the subsequent definition: migration policies
from origin state perspective referslaws, rules and regulations adopted by the origin states in order to
influence the volume, trajectories, destinations/ origin, and composition of the out-flows and return flows;
to modify one of the own migrants' statuses or to support the own migrants while abroad (Serban,
2014: 73).

Compared to some previous definitions (de Haas &Vezzoli, 2011), the one we are
working with is extending the scope of migration policies by also incorporating
diaspora related interventions or, compared to some others (Weinar, 2014), it is
extending the range of intended effects (migration policies includes measures aiming to
influence not only the volume, trajectoties, destinations/origins and composition of the
flows, but also the migrants' statuses while abroad ot to provide them support). The
definition is based onthe idea of systematically capturingmeasures explicitly including
the intentionality to modify conditions related to migration/migrants, but excluding
measures directed towards managing the effects of migration.

Based on this definition, there were identified three major dimensions of migration
policy at origin: emigration related interventions; diaspora related interventions and return
migration interventions. Bach of them is conceived to include two or more sub-
dimensions (Figure 1).
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Romania a proper case for studying migration
policies at origin?

The exercise of testing the definition (and its subsequent operationalization) may be
done on one or another case. As we are concern with testing, the relevance of the case
in itself may influence the relevance of the results. The option for Romania here is not
a free one, as working with legislation (as previously stated, we have opted for a policy on
paper approach to migtration policies), the language/s spoken by researcher plays the
role of a major constraint. We consider then appropriate to discuss the main
characteristics of the Romanian case as a way to facilitate the interpretation of relevance
of the results.

Romania is today a source country for consistent international migration. Several
decades ago, as a communist country, it was rather characterised by the toughness of
the communist authorities in controlling the international circulation of people,
reflected in low number of external migrants. The first years after the fall of the
communism were times of recuperating the delayed international mobility. After one
consistent wave of "enthusiastic" discovery of the international space, constraint by
international barriers imposed by destinations, the out migration decreased and
remained at a relatively low level for several years. The worsening of economic
conditions during the "transition" to market economy severely affected latge segments
of population (Briciu, 2014). Beginning with the mid-'90s of the last centuty, migration
driven by economic reasons gained prominence. The departures headed mainly toward
European countries (especially Italy and Spain). 2002, the year when visa restrictions for
Schengen Space entry were lift for Romanians, consistently increased the peace of
emigration (Sandu, 2010). This ascending trend was persistent during the first decade of
the new millennium. The access to the EU further facilitated the international mobility
within the EU space, in spite of restrictions related to labour market access enforced by
the majority of would-be destinations. Origin data survey suggest a slowdown of the
departures starting with 2009 (Vasile, 2014: 60), but in 2011, Romania was already the
most important origin country for intra-EU migration (Vasilieva, 2012). In 2013, the
number of Romanians living abroad was estimated at about 3,430,000 individuals, most
of them concentrated in EU countries (86%), with 7 countries having Romanian
communities of more than 100,000 individuals (Italy, Spain, Germany, Hungary, UK,
Israel and USA). By far the most attractive destinations for Romanians are Italy and
Spain, each of them hosting more than 1,800,000 Romanians'.

1 Own calculation using WB migration databases: Global Bilateral Migration Database 1960 -
2000 (http://databank. wotldbank. org/data/views/vatiableselection/selectvariables. aspx?
source=global-bilateral-migration), Bilateral Migration Matrix 2013 (http://econ. wotldbank.
org/WBSITE/EXTERNAL/EXTDEC/EXTDECPROSPECTS/0,,contentMDK:22803131
~pagePK:64165401~piPK:64165026~theSitePK:476883,00. html)
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Figure 1 Dimensions of migration policy

from origin country perspective’ (1)

restrictions for
women,; exit
restriction for persons
of the age of national
compulsory service;
exist conditions

1.2. Indirect exit
restrictions: passport
used as a mean of
restricting or enabling
the movement:
allowing the passport
to be obtained by mail
of in person; while
abroad or only in the
origin country

II. Extending the
channels for international
migration: public structures
on the departure market
III. Securing international
migration: bilateral
agreements; regulation of
the private operators on the
departure matket;
international portability of
social security rights;

diaspora; issuing special IDs/visas;
national language and history
education; public media dedicated
(newspapers, TV channels)

I 2. Recognizing diaspora: expanded
consular units; maintaining a

related to the type and diaspora program, bureaucratic unit,
costs of travelling ot dedicated ministry
abroad I1. Diaspora integration

1I. 1. Extending rights: permitting dual
nationality, dual citizenship or
external voting rights; special
legislative representation; consulting
expatriate councils or advisory
bodies; intervening in labour
relations/public structure dedicated
to this aim; supplementing health;
welfare and education services
support; upholding property rights

1I. 2. Extracting obligations: taxing
expatriates; customs/import
incentives; special economic zones;
investment services, tax; incentives,
matching fund; programs, diaspora
bonds &financial products;
facilitating remittances; fellowships;
skilled expatriate networks

C. Return
A Ef”’g ration refated B. Diaspora related interventions migration
interventions related
interventions
I. Exit restrictions: I. Diaspora building policies: I. Encouraging
L1 Direct exit 1. 1. Cultivating diaspora: celebrating voluntary
restrictions: national holidays, honouring return: return
requirements for exit expatriates with awards; convening migration
visas or government diaspora congresses; proclaiming policies
permission; exit affinity with and responsibility for II. Accepting

forced return:
re-admission
agreements

1 'The table here is reproduced from Serban, 2014: 76. The operationalization schema is based on
previous work of de Haas & Vezzoli, 2014, Weinar, 2014 especially for A and C dimensions
and Gamlen, 2006, 2008 for B dimension.
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Figure2. Dimensions of migration policies from an origin country perspective (II)

C. Return
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interventions related
interventions
I. Exit restrictions: I. Diaspora building policies: I. Encouraging
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restrictions: supporting celebrating national return: return
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restrictions: passport
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migration:public structures
on the departure market
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II1.1. Securing migration
through bilateral
agreements,

II1.2. Securing migration
through control and
regulation of the
private operators on
the departure
market,

II1.3. Securing migration
through international
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security rights,

congresses; proclaiming affinity
with and responsibility for
diaspora; issuing special
IDs/visas; national language and
history education; public media
dedicated (newspapers, TV
channels)

1.2. Recognizing diaspora:
expanded consular units;
maintaining a diaspora program,
bureaucratic unit, or dedicated
ministry

I1. Diaspora integration

11.1. Extending rights: citizenship
rights;voting rights and special
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property rights

I1.2. Extracting obligations: taxing
expatriates; customs/import
incentives; special economic
zones; investment services, tax;
incentives, matching fund;
programs, diaspora bonds
&financial products; facilitating
remittances; fellowships; skilled
expatriate networks

I1. Accepting
forced return:
re-admission
agreernents
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Taking into account the consistentraise in international migration, Romania is one of
the sites where one would expect to observe, if origin states are to be interested in
managing migration, migration policies emergence, in their multiple dimensions. For
this country, migration is a relatively recent phenomenon creating premises for
implementation, during our period of interest (1990-2013), of emigration component of
policies. In the same time, the interval 1990-2013 is long enough to allow for the set up
of consistent Romanian communities abroad, justifying then possible diasporic
interventions. The selected time span is also long enough to allow for return waves and
possible return related interventions.

The advantage of Romanian case does not consist only in being the source country of a
consistent migration. Romania isalso a former communist country, one characterised by
a high degree of international closure during the last decade of Ceaugescu's rule. In
terms of international migration, this is translated in a kind of gero starting point of
legislation regulating international circulation of people. At the beginning of 1990, the
overwhelming majority of Romanian citizens were not passport bearer. The practice of
international mobility is basically a post-communist achievement. Almost all the
measures regulating not only international migration, but also international circulation,
were implemented during the years of interest for us here.

If for Romania, we discuss about consistent international migration and a zero starting
point regarding the legislation, we also talk about a democratic country and a member
of the EU. It is probable that both characteristics influence the potential of the case to
be a proper site for studying migration policies at origin. Aspiring to become a
democratic country, Romania incorporated in its post-communist Constitution (1991)
the principle of freedom of movement as stated by the 13th article of the Declaration
of Human Rights. Translated into migration legislation, this is probably conducive to a
relatively restricted capacity of the Romanian authorities to influence the voluntary,
non-contractual migration through emigration related interventions. The second
characteristic, being an EU member, restricts one more the freedom of Romanian
authorities tointerfere in migration, especially in its emigration dimension: the principle
of free circulation is one of the fundamental principles at the base of the supranational
structure. Trying to limit the freedom of movement of its own citizens would be then,
in the case of Romania, against the principles agreed upon when becoming a member
state. Moreover, themost important destinations of Romanian migration are European
countries, EU's members, which accepted, as Romania did, the free circulation of
European citizens as a basic tenet. Not lastly, the quality of EU member and especially
the lift of all restrictions related to the access of Romanian citizens to the labour market
of all other EU member states (starting with January 2014) transformed international
migration of Romanians in other EU's countries in an international mobility, almost
free of restrictions. Apparently the incentives to interfere in international migration
once again diminished.

The above arguments seem to suggest low incentives for Romanian authorities to
involve in international migration (especially in the case of emigration dimension) after
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2007 and especially after 2014". Yet, the case stays interesting in our opinion, especially
because it offers the chance of investigating, from its very beginning, the process of
creating a system to manage international migration.

The case is further complicated by the uses Romanian authorities assign to ”diaspora"z.
Traditionally, Romania, as other states of the Eastern and Central Europe, has paid
great attention to its ethnics living abroad. The interest of the Bucharest authorities in
this direction can be detected as eatly as the establishment of the Romanian national
state. Recognizing and supporting (especially in cultural terms) the "persons of
Romanian origin and those belonging to the Romanian cultural and linguistic vein"
(Ministry of Foreign Affairs, 2013) complicate the diasporic policies in the Romanian
case. The so-called "Romanians abroad", addressed by Romanian diasporic policy,is a
large category, including a highly diverse population of Romanian ethnics that lived at a
certain moment in the past within the borders of Romania and their descendants (e. g.
Romanian ethnics living in the Republic of Moldova or Ukraine), persons identifying
themselves as Romanians (even if nor they neither their ancestors has ever lived on one
Romanian territory), persons living abroad because they emigrated or the descendants
of Romanians that once emigrated abroad and the current migrants (7bid). The diversity
in conditions of Romanians living abroad and recognized as part of diaspora makes this
dimension of migration policies particularly complex in the case of Romania, adding a
new value of "testing” the definition in its case.

Way of working

The objective of this paper is to test theiternal consistencyone definition/
operationalization of migration policies at origin on the specific case of Romania. Po/icy
on paper is here the privileged way of approximating migration policies. We have
considered only internal legislation for this analysis (including bilateral agreements, but
excluding international treaties/conventions ratified by Romania). The option is not
justifiable in theoretical terms, and it reflects more the limited resources available for
this research. As the international regulation in the field of international migration
(especially in terms of emigration/diaspora/teturn) is not consistent (Castles, 2007),
nevertheless we guess the results of our analysis would not substantially change by
adding international regulations. Yet this is a point to be developed during further
analyses.

Internal consistency refers here the coherence of the dimensions, the connected ness of
their evolution in time and, in particular, the connectedness with development of
international migration originated in Romania. The time span chosen for our analyses is

12014 is not part of the time span we are interested in, but it probably represent a land mark for
Romanian international migration

2 The term privileged by Romanian authorities is not "diaspora", but "Romanians abroad" (This
term is the official translation into English proposed by the website of the Ministry of Foreign
Affairs. In Romanian, the collocation "Romanii de pretutindeni" has more the sense of
"Romanians from everywhere/living everywhere"). The connotation of the term has changed
during the time, including more and more categories of population.
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1990-2013, a large enough periodto allow eliminate the effect of accidental overlaps in
the migration policy dimension developments and to connect the policy changes with
the phenomenon in itself.

In order to achieve the stated objective,the first undertaken step was to identify laws,
rules and regulations related to every of the sub-dimensions assigned to the three main
dimensions of the migration policies at origin (emigration, diaspora and return
migration) and to relate them to time. This way, the synchronism or delays in enacting
one or another stream of legislation (emigration/diaspora and return) and the
connectedness with migration may be investigated.

The second step was to codify changes in legislation, viewed here as bearing the
significance of"'concern” or "interest" of authorities in migration. The system of codes
is a very simple one: it assigns to every change (irrespectively of its content) code 1. In
one year, there can be multiple changes in one, two or all of the three dimensions.

Finally, the third step, was to put together the quantitative variables quantifying the
changes at the level of sub-dimensions and dimensions during the specified time span
(1990-2013) and plotting them against each other and/or together.

As the first two of these steps implies decisions which affect the results, we have
decided to document them in detail.

Identitying relevant Romanian legislation

Most of the policy analyses (irrespectively if from origin or destination country
perspective), using exclusively or in combination policy on paper approach, pays little
attention to make transparent their strategies of zdentifying relevant legislation. This step
seems to be regarded by researchers as being, if not an unimportant, at leasta
somehow"obviously how to do" task. Cleatly, the process of identifying relevant
legislation is dependent on the way legislation in general is made available to the public
in every country. This may act as a disincentive to expose theparticular strategies as they
are country specific, justifying in a way this option for non-transparency. In our
opinion, presenting the strategy of identifying legislation is not only relevant for the
interpretation of results (asthe step is influencing them), but it also can provide ideas to
improve country specific strategies.

In our case, the main source of information was the legislative database' available on
the website of the Chamber of Deputies (one of the two chambers of Romanian
Parliament). The database allow schecking the status of one particular legislative act, the
way it has been changed during time by some other normative acts and also allows
tracing the entire legislative process of enacting it. It does not necessarily make available
the text of the laws, rules or regulations, but it allows the identification of a tree-like
structure related to changes in legislation. The instrument is highly valuable as far as the
first act of an entire family of subsequent measuresis identified. Yet, even though the
database offers the facility of key-word search, when using relevant terms as

1 Available at http://www. cdep. ro/pls/legis/legis_pck. frame
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"migration", "emigration", "diaspora" etc., the function is not conducive to consistent
and very helpful result. Search on the term "migration" ("migratie" in Romanian) shows
just one result, Law 147 from 2000, to ratify the agreement between the Romanian Government
and UNHCR. The alphabetic index provided by the database offers only three entries
related to migration: the term used is "migtrations" (plural form of the noun designating
the event of migration; "migriri", in Romanian), making reference to "illegal migration
and traffic of the persons, combating, international regulations", "migtrations" and
"migrations, international relations". Identifying legislation this way is conducive to
marginal results. Repeated on other databases (e. g. Legalis), key-terms searchdoes not
provide highly improved outcomes. The main reason for this pointsnot necessarily to
pootly built databases, but to the diversity of terms put at use when about migration in
Romanian legislation. The searching strategies based on key-terms are probably
effective in the case of countries with well established tradition of migration, with the
consequence of a stable and largely accepted glossary related to migration. In the case
of Romania, a plethora of terms is used in relation with international migration,
processes associated with it, and individuals involved in the processes. Illustrative from
this point of view is the series of strategies regarding immigration thatRomanian
Government initiated in 2004. In 2004, the emigration was the main process associated
with international migration in Romania and, as today, the level of immigration was at a
low level (Serban&Lizirescu, 2014, Mircea, 2008). In Romanian public space, term
"migration" was overwhelmingly used to denote emigration. Named "National strategy
regarding migration", the first document of the series (2004) was just creating
confusion: it was dealing, in fact, with immigration in Romania. Only three years later, a
new adopted strategy was using a more precise term in order to reflect the content and
aim of the document (the 2007 strategy is named "National Strategy Regarding
Immigration") The vocabulary related to international migration was mainly developed
during the years of interest for us here, the process is reflected in the different terms
legal texts use, and it definitely complicates the identification of laws, rules and
regulations of interest for us using key-term search facilities. This is probably inducing
one limitation related to our analysis: it is possible to have not identified exhaustively
the set of laws, rules and regulations related to international migration according to the
specified dimensions of analysis.

Because of the limitations related to key-terms search, the main complementary strategy
used to identify relevant pieces of legislation was to check it with the institutions
(especially the websites) involved in managing international migration (in the case of
Romania: Government, Ministry of Labour, Ministry of Internal Affairs, Ministry of
Foreign Affairs and their subordinate institutions.) This second strategy is conducive to
more consistent results, but the continuous changes in the institutional arrangements
and institution functions in Romania negatively affect its chances of success. One of
the most important difficultiesconsists in a certain "movement" of responsibilities
related to international migration between institutions. The second difficulty is the
establishment, re-organizing and simply dissolution of some institutions during the time
span taken into account here. Both processes of moving one function between the
institutions over time or cteating/re-organizing/abolishing them affect in a negative
way the attempt to identify the legislation associated with international migration.
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The third strategy was reading about interventions of Romanian authorities in
international migration (different institutions reports, newspapers, website dedicated to
Romanians living abroad etc.) and coming back to legislative databases in the search of
mentioned regulations.

All the laws, rules and regulations identified were registered in a database, according to
the year of their enactment. Different sources of information were used to check and
re-check the information kept in the database.

During the zdentifying phase, the first decisions affecting the pool of regulatory measures
to be codified were to be taken. We were aware of two strategies available. One strategy
would be a minimalist one, with the decisionabout keeping or not one legal act in the
database taken only on the basis of an explicit formulation in the text of the law related
to international migration/migrants. Yet there are measures that, even not aiming
migration, affectit. One specific example in the case of Romania is the succession
ofmeasures modifying the access to passport, as a fundamental instrument to exercise
the right to mobility. When raising the level of punishment (through passport retaining)
associated with violating the rules regarding the period of stay abroad or with begging
abroad, Romanian authorities do not specifically (or openly) aim to regulate migration.
Yet by their consequences this kind of measures affects migration. Confronted with
this dilemma, our solution was to withdraw the minimalist strategy and to adopt the
opposite one: considering for analysis all the rules and regulations modifying or having
relation with a first piece of legislation identified as aiming or having consequences on
migration. The consequence of this maximal approach might be an over-inclusion of
"lines" of legislation related to migration in the initial pool of regulatory measures to be
codified.

Maximal approach does not mean a mechanical registration of pieces of legislation
related to one identified as relevant for the purpose of the paper. When keeping or not
a piece of legislation in the database was not a clear decision, the legislative process of
enacting it and the text of the law has become the new instances to reach a conclusion.
In these cases we have applied the maximal strategy. Just to illustrate the process, we
reproduce here the example of some regulations related to voluntary return. Some
specifications related to return migration appear in the legislation as far as the early
1990s. In 1991, a Committee for Migration Related Issues (Comitetul Romdin pentru
Probleme de Migrdri, in Romanian) was set up. The Committee has specific functions
related to Romanian citizens returning from abroad. It has been, then, registered in the
database. The legal decision putting it into practice was modified 6 times since 1991,
but as the Committee had, when set up, a large array of functions (including some
related to immigration), only part of these changes can be considered as having a
potential influence on return migration. We have kept only two of changes in the
database (those modifying the way the structure was functioning), but we have excluded
the other four which specifically refer the immigration related functions of the
Committee.

Having behind this way of working, the first step in our strategy of identifying
legislation is suspicious of two biasing, contradictory tendencies: one of sub-inclusion
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(non-identified pieces of legislation) and one of over-inclusion (pieces of legislation
modifying a measure identified as definitely affecting migration).

Coditying the relevant Romanian legislation

The second step of the analysis was to codify the indentified legislation. The system of
codes used here is very simple: it assigns 1 for every change in the legislation regarding
a certain domain of migration policy as designated by the previous operationalization
schema, classified according to year of enactment. If no change in legislation appeats,
then the variable takes the value O for the specific year.

The codifying phase generated a consistent re-evaluation of the operationalization
schema putting into evidence some of its drawbacks. First, it proved necessarily to split
the third sub-dimension ofemigration related interventions, into three different segments:
bilateral agreements, the interventions in order to control and regulate the activity of
ptivate operators on departure market, and measures/agreements on social secutity
rights portability. This way, the dimension seems to better reflect changes in legislation.
Return related interventions dimension seems to easily fit to the Romanian legislation,
butthe greatest difficultieswere generated by the diaspora dimension. In its case, the
operationalization is mainly based on Gamlen's work (2006, 2008). The detailed
Gamlen's schema proved to be very helpful in identifying legislation, but it seems more
suited to a "yes/no" system of codes, pointing out the presence or absence of one
mentioned measure as contributing tobuilding or integrating diaspora. This seems to be
well fit in the case of a cross-sectional analysis, but in longitudinal perspective, it does
nothave the capacity to capture the slow process of change and to catch up (sometimes)
small modifications in legislation (e.g. in the case of Romania, modifications in the
responsible institutions managing the diaspora policies. This is not equivalent with a
substantive modification of the diaspora policy, but it might have important
consequences on the way diaspora policy is elaborated/implemented and it is reflecting
a change in the way authorities are conceiving the involvement with diaspora). Another
problem generated by the way we have operationalized diaspora related interventions is
that some of the concrete actions it describes do not seem very appropriatefor a policy
on paper approach (i. e. celebrating national holidays may be organized without
formalization into legal texts). We then decided to review the second dimension
(diaspora related interventions) of the operationalization of migration policies from the
origin perspective. The changes consisted in collapsing smaller categories of measures
into larger ones, in order to catch up with small, non-substantive changes (see our
previous example) that we think, in the phase of the analysis, it is better to be kept
under scrutiny. This modification is also making the codification of this second
dimension more compatible with the codifications of the other two (emigration related
interventions and return migration related interventions). As we were interested in our
analysis to identify and codify the changes and compare them within the tree
dimensions, in the case of sub-dimension B.I.1. and B.I.2. (cultivating and recognizing
diaspora), we have pooled together the measures and present the result for the whole
sub-dimension. In the case of sub-dimension B.IL.1 - extending rights to diaspora - the
Romanian legislation poses an interesting problem that also induces some adjustments
to the initial operationalization schema: "intetvening in labour telations/public
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structure dedicated to this aim" are a type of measure that Romanian authorities
adopted as early as 2004 (a structure incorporated into the Ministry of Labour, having
its employees working in the embassies and trying to help the Romanian workers to get
their rights respected). Even thought the structure is de facto exercising its functions
abroad, on migrant population, it is doubtful that we can talk about extending rights in
this case, but, in our opinion, more about protecting a population by assuring the
proper conditions to exercise the some rights. Treating it as an indicator of relation
with diaspora would be correct if one look at the place where the function is exercised,
but not if looking at its content. Taking into account these considerations, we have
decided to codify the measures related to the intervening in labour relations and the
public structures dedicated to this aim into category of emigration related interventions,
as part of the efforts to securing migration and exclude it from diaspora dimension.
The same logic appliesin excluding supplementing health; welfare and education
services support as measures related to extending rights sub-dimension.

The sub-dimension B.IL.1. (extracting obligations from diaspora) is missing from our
database, as we were unable to identify legal measures related to it.

Figure 2 synthetically presents the operationalization schema after introducing all the
above mentioned changes.

Besides the changes related to the operationalization schema, there are some aspects of
codifying worth to be mentioned as they have, in our opinion, a consistent influence on
the results. First is the gero starting point of "departure" in the case of Romanian
migration policies. Having a zero point in the closeness of an absolute zero is an
advantage if one is interested in the way the system of interventions in migration is built
in origin countries. In comparativeanalyses, it inflates the results, at least in the case of
codification system we are using here. In the specific case of Romania, the number of
changes identified is probably showing a more intense activity of Romanian authorities
related to international migration then they would present if asked about. Thisis mainly
due to the fact that Romania was, as specified before, a communist isolated country
from the point of view of international circulation of persons. Then, once the
communist regime fell down, the authorities were forced "to catch up with time" and to
rapidly adapt Romanian legislation to the realities of the end of XX century. Part of the
changes in the laws, rules and regulations were not linked to migration in itself, but to
the fact that Romania lacked any modern regulations related to the mobility of people
(consequently to migration). In our system of codification, as these measures are related
to migration, under the maximal approach adopted in the identifying phase, they
inherently inflate the number of changes assigned to migration policy.

The second problem is related to the meaning of changes. Having a long period for
analysis is an advantage in order to observe changes. The disadvantage is registering and
counting as changes in policy not only the measures changing the policy but also
measures reversing the changes. No having a "sign" associated with changes (as, for
example, extending or restraining the intervention in migration) has the same effect of
artificially emphasizing the extent of policy. This is the case of several types of
interventions of Romanian authorities (e.g. the set up of a public structure to mediate
the departures abroad and its dissolutions five years later). The graphs used to present
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the results should then be regarded as only having the function of testing the
consistency of the definition by comparing changes in the three dimensions and not to
provide an analysis of migration policies. Probably other types of codifications ate more
appropriate for an interpretation on Romanian authorities' intervention in international
migration (from the point of view of an origin country).

The three dimension of migration
policy at origin

Starting from the legislation identified, then coded, the next step was to plot all the
identifiedchanges, for every of the sub-dimension and dimension, and all together,
against the time scale in order to observe if they vary (or not) together. Our assumption
is that the internal coherence of the definition/operationalization should be reflected in
the way these policies have developed and that they can be systematically link to
evolutions of/related to the migration in Romania.

Figures 3 to 9 present the results, showing how every of sub-dimension of the three
dimensions (emigration related interventions; diaspora related interventions and return
migration interventions) were built in time.

In the case of emigration related interventions (Fignre 3), the most intense activity appears to
be concentrated during two periods of time: 2000-2002 and 2005-2006. It seems the
effort of Romanian authorities was mainly directed to control migration through exist
(via passport restrictions and special condition at the exit of the country) and to secure
international migration. Less visible is the activity of extending channels for migration
during 1990 - 2013. It increases especially during the second period previously
identified. Even though not perfectly, the three sub-dimensions seem to vary together,
suggesting a certain internal consistency of dimension.

Figure 3. Emigration related interventions - sub-dimensions (Romania)
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Figure 4 reproduces the changes if pooling together the three sub-dimensions. Now
three periods of increased activity in relation to international migration becomes
evident: the first one has a maximum around 2001-2002, a second around 2005-2006,
and a third is linked to 2009. The graph reveals a pattern that can be meaningfully
related to the development of migration, when related to the most important steps of
the process of Romania's accession to the EU. 2002 and 2007 are clear marks of the
accession process: 2002 is the year of removal of visa entry condition for Romanian
citizens travelling to Schengen Space, 2007 is the year of Romania accession as a full
member to the EU. Both moments seemed to require some preparatory measures on
the Romanian side, especially associated with controlling and securing migration.
During all this time, Romanian migration, mainly voluntary and economicincluded a
large unregulated segment, increased. The 2009 growth in activityof regulating
migration is more related, in our opinion, to late adjustments to the status of full
member of the EU. The small increase detected in 2013 is far from the intensity of the
previous periods. The changes are too recent by reference to the moment of writing
this paper to understand if there are some adjusting minor modifications or 2013 is
related to a new intensified set of interventions of Romanian authorities related to
international migration.

Figure 4. Emigration related interventions (Romania)
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Figure 5 and Figure 6 deals with diaspora related interventions during the same period. The
resulting pictures are consistently more confusing than the previous ones, without
suggesting clear patterns of authorities' involvement in managing the relation with
diaspora. Except for 2006-2011, whena very fragile synchronism may be invoked, the
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evolution of the two sub-dimensions diaspora building and extending rights to diaspora
seem to evolve independently for the rest of the period 1990-2013.

Figure 5. Diaspora related interventions - sub-dimensions
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More important for our purposes here, the way diaspora related interventions evolved
during 1990-2013 (see Fjgure 6) seems unrelated to the general development of
migration in Romania. 2002 is the significant threshold in the increase of Romanian
migration, but the ethnic communities abroad require time to come into reality. By
consequence, if related to migration produced diaspora, the measures should have a
certain delay in rapport with phenomenon development. Yet, in the case of Romania,
some remedial measures (related to communities abroad produced by the migration
before and during the communist time) may be invoked. Looking at the content and
particularly to the aim of the measures is in this case informative. In an extensive
proportion, the interventions are linked to what Brubaker (2000) calls accidental
diaspora or to populations that cannot even be classified in the category of "accidental
diaspora", but traditionally are considered by Romanian authorities as belonging to
Romanian diaspora. From this point of view, illustrative is the fact that Romanians
living abroad as result of post-1990 migration are explicitly included as part of
Romanian diaspora starting with 2008 (Government Otdinance 10/2008). If one is
considering only the five year period from 2008 to 2013 as time reference (graph not
shown here), the picture of rather independent evolution of the two sub-dimensions do
not considerably changes.
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Figure 6. Diaspora related interventions
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In relation to refurn migration, in the particular case of Romania, the dimension evolution
is mainly driven by re-admission agreements (see Figure 7)1. Only one measure, in 2008,
explicitly approached the issue providing a plan to support voluntary return migration.
The measureappears to be related to a certain perceived need of labour on Romanian
internal market, during a short period of sustained economic growth (Serban&Toth,
2007).

The evolution of re-admission agreements seem, as in the case of emigration related
interventions, consistently connected to the process of accession to the EU. The
intensified efforts to sign re-admission agreements appear to be related(to precede)
important dates in the accession calendar of Romania: the enacting of the Treaty of
Association of Romania and the submission of official request for accession (1995) and

theopening of accession negotiations between Romania and EU (1999)2.

1 We choose not to present in a separate figure the evolution of the dimension C - return
migration related interventions. Being the reduced number of measures related to voluntary
return, Figure 7 approximateswell the patterns for this third dimension.

2 The information about the calendar of Romania's accession to the EU are provided by
Ministry of External Affairs, at http://www.mae.ro/sites/default/files/file/mae_old/upload/
pdf/ cronologia_relatiilor_rom%C3%A2nia_ue. pdf
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Figure 7. Return migration related interventions - sub-dimensions (Romania)
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Puttingtogether all dimensions, without questioning their belonging together, the picture
looks, for Romania, in the case of the last 24 years, pretty coherent (see Figure &).

Figure 8. Migration policies form origin country perspective (Romania)
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Emigration related interventions (being their consistent number) and re-admission
agreements dictate the trends. Because of the large share of emigration and return

migration

related changes in the total number of changes in legislation and because of
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their accentuated concentration in time, the whole picture may be easily connected with
process of Romanian accession to the EU or with adjustments to the new status of the
country as an EU member. Building just the last graph, one would be tempted to
interpret it as being a coherent expression of migration policies in Romania for the last
24 years. Yet, if the results are shown in separate dimension (as Figure 9 does), it
becomes obvious that diaspora related interventions are unconnected to the patterns of
development shown by the other two dimensions.

Figure 9. Three dimension model of migration policies from origin perspective (Romania)
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Discussions

The paper approaches one of the gaps in the field of migration studies: origin state
intervention in international migration. Guided by similar work on destination state
intervention, and inspired by some recent work in the field (DEMIG project, CARIM
EAST project, Gamlen's work), the article tries to apply one previous elaborated
definition and operationalization of migration policies from the perspective of origin
state (Serban, 2014) on the particular case of Romania. The attempt to consider origin
interventions globally, as including emigration, diaspora and return migration related
interventions gives specificity of this work.

The aim is not to describe Romanian authorities' intervention in international
migration, but to test how this definition/operationalization works against the reality.
To achieve it, the pieces of legislation were identified, and then codified as to measure
changes. We worked under the assumption that, even being the inherent heterogeneity
of the migration policies, one would expect to find some coherence in the way every of
the three dimensions assigned to migration policies at origin (emigration, diaspora and
return migration related interventions) was built in time and, if our definition is a valid
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one, some coherence should be observed also at the aggregated level integrating the
three dimensions in a new construct.

The effort to identify and especially to code the legislation claimed some adjustments to
the initial operationalization schema. Some type of measures (e. g. intervening in labour
relations/public structure dedicated to this) aiming to protect migrants while in their
countries of destination, are difficult to be classified as emigration or diaspora related
interventions because of their complex nature: their effects are to take place on the
territory of another state, addressing diaspora members. Yet, as function they do not
confer new rights, but attempt to protect migrants. In the case of this paper we have
decided to assign them to emigration dimension, giving priority to the aim, not to the
implementation.

Irrespectively of the system of codes used, the envisaged aim of interventions proved to
be a major variable affecting the validity of decisionto keep or not a piece of legislation
in the pool of measures of interest and even assigning it to a certain dimension.
Establishing the aim of one measure is a difficult process, even when using multiple
sources of information, letting room for subjectivity of the researcher to manifest.

Analysing the changes in different laws, rules and regulations related to international
migration in Romania seems to suggest that the consistency of what we have called here
migration policies at origin is weak. At least in the case of Romania, diaspora policies
seem to be unrelated and following a different logic than the emigration and return
migration policies. One then may conclude the global approach is unfit with the
segmented interventions of the origin states in international migration. It is disputable
how much of this segmented picture is the result of the specificities of Romania,
especially from the point of view of diaspora definition authorities are using. Yet we do
not consider the results as conclusive to exclude one dimension of the
definition/operationalization. Our conclusion is that a dimension driven analysis is
rather needed and, according to the aim of one specific work (e. g. identifying the
effects of migration policies on migration development), one, two or all dimensions
should be considered. In any case, considering just one of the dimensions may produce
a spurious image on the intervention of origin states in international migration.
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Abstract: The assessment of the policies and programs to support the living standards of
Sfamilies and children is difficult to complete, considering the variety of programs, benefits in cash
or in goods and services. This paper aims to analyze the configuration of the family support
system and its evolution in the recent years. The analysis covers the financial transfers, due to
insufficient data about the system of services and the lack of comparability between them. The
research target is to look at the state’s support for the widespread family, not for particnlar
categories or Specific situations in which family could live. After a general evaluation of the
financial effort, I take a closer view on four specific instruments of support: the state allowance for
children, the family allowance and the paid parental leave together with incentive for work. The
analysis reveals a minimal family protection; all indicators examined showing the same pattern:
low level of transfers in a decreasing trend for most aspects.

Keywords: family policies, financial benefits, family allowances, leave entitlements

Family policy model in Romania

In spite of the constant attempt of harmonizing social policies, EU states still differ
very much on the family support. As a consequence of the lack of consensus over the
objectives and instruments of family policy, no generally accepted operational definition
of family or of family policy has been formulated at the EU level. Nevertheless, the
trends identified in previous research do raise certain policy issues that states are
addressing in accordance with their approaches.
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All the EU member states have developed support measures for families and children,
even if only a few have an explicit family policy. All countries supply a series of cash
benefits, tax-free allowances and benefits in kind. Yet the comparative analysis of family
support indicates that the common points are related rather to general principles than
to specific policy objectives, revealing big differences among states, especially in policies
implementation. The choices of a certain support measures or others relay on different
social and familial values (Popescu R, 2003; 2014).

Under the pressure of the transition to a capitalist market, socialist countries have
adopted different solutions as punctual responses to the social problems that emerged,
so that they should be considered “hybrid arrangements”, with a variety of temporary
solutions, not a stable category (Kovacs, 2002; Tomka, 2000). After joining the EU,
under the pressures to harmonize policies, social options have become closer to old
models (Wisniewski, 2005). Therefore, even if at the beginning Romania was placed in
the same category with the rest of former socialist countries, the recent developments
led to heterogeneous clusters. Romania is considered to have a non-interventionist
model, based especially on the recent austerity policy (Stinescu 1., 2014), with high
social inequality along with Italy, Spain, Portugal, Latvia, Lithuania and Bulgaria
(Knogler and Lankes, 2012).

For 25 years Romania has had a sinuous poverty path corresponding to the dynamic of
the economy (Zamfir, 1995; Zamfir, 2001). The state social intervention was rather
modest, reactive, and focused on compensating the economical cost, without any clear
strategic vision. The competition for budget resources was in general won by the
economic sector and lost by the social one.

The public interest on social aspects diminished drastically during the recent economic
crises, being replaced by fiscal austerity and cut down of the public expenditures. Once
again, like at the beginning of the transition period, poverty was rather ignored by
decision-makers (Briciu C., 2014). The evolution of family policy in Romania is much
linked to the evolution of public interest in poverty and social inclusion in general,
because family protection was viewed more in terms of passive support for the
vulnerable and poor.

Family policy was driven by a conservative regulatory framework, a lack of financial
effort and a scarcity of childcare services. Romania, as some of the former socialist
countries, has moved toward a “familialisation” regime (Saxonberg & Sirovatka, 2000)
from a double point of view: on one hand the state reinforced through legislative and
policy measures the traditional family values and, on the other hand, the state left most
duties to the family unit, adding the burden of greater responsibility (Popescu R., 2014).

Types of benefits

The current system of family benefits in Romania is quite comprehensive, including a
wide range of cash benefits and services, with direct forms of support for children and
indirect forms for family support. However, the complex configuration of the system
has an insufficient level of development and coverage of benefits and services. The
level of the allowances and the quality of services provided make it strongly deficient.
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Chart 1. Expenditures with social protection
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The evolution of the financial effort for social protection had a sinuous pattern in the
last years. For all social domains the peak was recorded in 2009/2010, after that setting
up a descendent trend. The pace of decline was very different though. For health care
and old age the decrease was only 7-10%, but for unemployment was 50%. The
expenditures with family and children decreased with 33%, registering the highest
erosion after the unemployment costs.

The family and children expenditures represents 8% of the total social costs, being on a
downward trend compared to previous years when they rate over 10%. The decline is a
result of the higher budget effort for old age and survivors pensions and health care.
The financial efforts for family, social exclusion and unemployment were severely
reduced.

This configuration stands for the distinct political option of the state to protect old age
and retired persons in the foreground. As I will show further, the low family support is
a stable decision, a limited effort being displayed no matter what indicator is chosen for
analysis, no matter what domain or period of time we compare with.
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Chart 2. Types of social expenditures as share of the total expenditure of social benefits
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Even in the total of social work expenditures, the family costs declined from 67% to
61% in the last 5 years. The financial family support gathers several benefits, among
that the state allowance for children and the paid parental leave are clearly the most
important instruments. I will analyze further the most important instruments, my focus
being on investigating state support for the widespread family, not for particular
categories as foster families of families with children with disabilities.

Chart 3. Share of family benefits in the total expenditnres with social work
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The state allowance for children

As the family policy instrument par excellence, it represents by far the most substantial
cash benefit. The state allowance for children is universal, granted for all children, and
is paid considering the age limit (18 years or until the child graduates secondary level of
education) and the child’s need, outlining the category of children with special needs
(children disabilities).

Chart 4. The number of beneficiaries of the state allowance for children
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The dectease of over 100. 000 children in the number of beneficiaries is a result of the
decreasing population of children and low fertility rate in Romania in the last decades.
Even in this circumstance, the benefit has the largest number of recipients in the state
protection system, being the only universal instrument in family policy.

Table 1. State allowance for children — quantum per month

2004 2005 {2006 | 2007 {2008 | 2009 | 2010 | 2012 | 2013 | 2014

children less than 2 (or
3 for children with

disabilities) 24 | 24 24 1 200 | 200 [ 200 [ 200 [ 200 | 200 [ 200

children 2 - 18 21 24 24 | 25 | 32 | 42 42 42 42 42
40

children with 64

disabilities 3 -18 42 | 48 48 | 50 | 80 | 84 84 84 84 84

Source: Ministry of Labor, Statistical reports
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Chart 5. The value of the state allowance as share
of the minim wage per economy
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The value of the state allowance has fluctuated between 5% of minimum wage in 2014
(for children of 2-18 years) to 51% of minimum wage in 2007 (for children under 2).
The modification of quantum for children less than 2 years in 2007 was one of the
most important rises in the financial effort of the family policy. However, since then
the value of the benefit was reduced continuously, being now less then a quarter of the
minimum wage.

Even if it is not designed for this, the benefit turns out to be an essential instrument for
poor families and the constant degradation of its value make it inefficient in supporting
them. The normative method for the poverty measure used by the Research Institute
for Quality of Life demonstrates that in the urban area, the incomes brought by two
minim wages and two state allowance for children placed a family of four members
bellow half of the decent minimum living threshold in 2011-2013 (Mihiilescu A., 2014).
In the rural area the situation is even worse: a family of two adults and two children
with one or two minimum wages and the state allowance fall bellow the subsistence
threshold (Mihiilescu A., 2014). According to Eurostat data, almost a half (48. 5% in
2013) of the Romanian children are poor or socially excluded, a value almost double
compare to the EU27 level, with only 27.7% of the children in the same situation.
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Family allowance

“The complementary family allowance” and “The single parent family allowance” were
instituted in 2004 and granted by means testing, so the income threshold and the
quantum varied every year. In 2010 they were unified in the same allowance — “The
allowance for family support”, but the base principles remained the same: the quantum
varies depending of two categories of income (the income threshold is the same for
both types of family) and four categories defined by the number of children.

Chart 6. The number of beneficiaries
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The number of beneficiaries has declined constantly, the highest decrease was recorded
in 2011, as a result of the legislative change of merging the two allowances and
introducing higher entitlement threshold.

The number of the beneficiaries has declined despite the fact that the poverty rate
among families with children has remained constant at high levels. The simple presence
of children in a household and any additional child significantly increases the poverty
risk for it. The poverty rate for the households with two adults and three or more
dependent children is over 60% and the risk of poverty and social exclusion for single-
parent families is also around 60% (Briciu C., 2014).
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Chart 7. The share of beneficiaries of family allowance by type of family and area of residence
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Around 80% of the allowance beneficiaries are families with two parents. Most of the
recipients (around 60% cach year) are families with two patrents and very low income,
under 200 lei. At least 75% of the beneficiary children each year came from rural area.
For example, in 2014, there were 473. 223 children in the families receiving the
allowance and 388. 854 (82%) of them were residents in rural area.

Leave entitlements

Parental leave and monthly allowance for children is the second important instrument
in family policy. The indemnity is given to insured persons and can be performed on
demand, by mother or father, until de age of 2 (or 3 for children with disabilities). The
minimum working/insured petiod has varied across the years from 6 months to 9, 10
months, at present time being 12 consecutive months. The quantum represents 85% of
the patent's previous income, but the range limits are different depending on the
lengths of the leave: if the parent chose 1 year of leave, the value should be minimum
600 lei and maximum 34000 lei; if the parent chose 2 years of leave, the value should
still be minimum 600 lei, but the maximum is only 1200 lei. Before 2012 a lot of
income standards were applied: 75% of the previous income of the parent (but with a
maximum of 4000 lei), a flat rate of 600 lei and 85% of the average wage per economy
and so on.

Parents returning to work before the child age of 2/3 years receive a 500 lei incentive
for the re-insertion on the labor force. The same amount will be received by those who
have not contributed to the social security fund before birth, but have found a job in
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the period of leave, in order to encourage the employment and fertility in the employed
population. In the past, this incentive was 100 lei, but starting with 2011, the quantum
raised fifth times.

Chart 8. The number of beneficiaries
of the leave entitlements
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The decrease in the number of paid leave beneficiaries is a result of fertility decline and
particularly of re-insertion on the labor market. The evolution of the two support
instruments is in opposition: when paid leave recipients are increasing (for example
2008-2011 periods), the incentive receivers are decreasing. The 5 times increase of the
quantum of the incentive in 2011 (from 100 lei to 500 lei) results in a 20% decrease of
the paid leave beneficiaries and 80% raise of the incentive recipients next year. In 2014,
the number of incentive receivers became almost 3.5 times higher than in 2011, before
the increase. Hence, the measures succeed to achieve their objective: encouraging
parents to return to work.

Parents can choose from one of the two options depicted in Table 2. The majority
choose the second, almost two third of them taking paid leave for 2 years, even if the
maximum threshold is smaller. But considering their previous income, the choice is
rational: more than half of them take the minimum amount of 600 lei, compared with
only 7% of parents choosing the first option. Additionally, the parents choosing the
second option do not start working before the 2 year leave. On the contrary, the
patrents choosing the first option with shorter leave (only 1 year) also go back to work
earlier, and represent almost 90% of the incentive receivers.
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Table 2. The number of recipients of paid leave and incentive

for work, the two options

2013 2014

minimum value of 600 lei 75509 71113

Total 85% of income 65805 | 67092

incentive for work 30506 33641

, Total 9781 9493

1?5;‘1’; ie ;r;i;im?m value of 600 lei é 3—, 8? 86(9)4

. . . . v of income 707
paid min 600 lei max 3400 lei incentive for work 27865 29592
i Total 126614 | 125810

5 (;elztrls"l’e‘azv . minimum value of 600 lei 71615 68449

. , . | 85% of income 54106 | 55692
paid min 600 lef max 1200 lei. 1= ok 2641 4049

Source: Ministry of Labor, Statistical reports

The configuration of the two choices indicates two distinct categories of parents:

— The workers with high income, staying at home and caring for the child for less
than one year: over 75% of them received incentive for starting work earlier than 1
year. These parents are less frequent; they represent only 7% of the whole

beneficiary parents.

— The workers with low income, probably the majority of them having the minimum
threshold or less, who stay home and care for the child for the entire extent of the 2
years of leave: 53% of them are paid with the minimum amount and only 3% of
them received incentive for starting the work earlier than 1 year. These parents

represent the vast majority, over 90% of the recipients.

Chart 9. | eave entitlements in rural area
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These arrangements indicate a poor situation of the labor force of the young parents
and a modest standard of living for the family of the newborns in Romania, especially
in rural areas.

Even if every year 45% of the newborn children come from rural area, only around
35% of the paid leave recipients and less then 30% of the incentive-for-work recipients
are parents from rural area. However, a growing share of the rural recipients (40% of
the paid leave and 35% of the incentive receivers) could be identified in 2014, but there
is no clear trend of a better employment in rural area for young parents yet.

It is remarkable that men are quite frequent among paid leave beneficiaries, especially in
rural area. Romania has the highest rate of men taking leave entitlements from the
European Union and this could be interpreted as a sign of a better work life balance
and equality. Considering the whole picture of gender equality in Romania, this
explanation becomes hard to believe. Men are involved in parental leave rather as a
strategy of adaptation to the lack of resources (Popescu R., 2014).

First, the share of men in paid parental leave or receiving incentive for work comes to
be over 33% in rural area in 2013, with a slightly decrease in 2014, but still reaching
almost 30%. In addition, since the latest legislative changes in 2012, men taking parental
leave are increasing.

Chart 10. The shares of men in leave entitlements receivers (paid leave and incentive for work),
by area of residence
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Second, the so called “daddy’s month” is taken by only 0.5% in 2013 and 2.8% in 2014
of the fathers entitled to. This measure aims to a better involvement of fathers in
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childcare, a better gender equality in the family and a better work life balance for both
parents. Considering the fact that less then 3% of fathers choose to take this
opportunity and prefer to loose this one month paid leave (it can’t be switched between
parents), we can assume that these are parents with a better social status that do not
want to loose 15% of their income.

With these two sets of data in mind, even if there is not sufficient evidence to support
it, my hypothesis is that men in parental leave are the only employed person in the
household and have most probably low incomes. The majority of them choose most
likely the second option of 2 years leave and minimum of 600 lei payment. They can
have temporary informal jobs in that period, the housewife being the one that actually
takes care of the child. This result is a rational solution of the family, especially for rural
area, where the employment opportunities are smaller.

Conclusions

The evolution of family policy in Romania is strongly associated with the evolution of
public interest in social aspects in general, because family protection was viewed more
in terms of passive support for the vulnerable and the poor. The interest in family
support diminished drastically during the recent economic crises, being replaced by
fiscal austerity and cut down from public expenditures; similar to the beginning of the
transition period, social aspects and especially family difficulties were rather ignored by
decision-makers.

The low family support following the economic crisis turns out to be a constant
decision, a limited effort being displayed no matter what data, no matter what domain
or period of time we choose to compare with. The configuration of financial family
benefits in Romania stands for a distinctive political decision to place family behind
other social protection domains like old age and healthcare. This choice emerged not
only from the total amount paid (that is expected to be higher for this two social
protection aspects), but from the downward trend compared to previous years,
expenditures with family and children registering the highest erosion after the
unemployment costs. Under the pressure triggered by the economic crisis, major cuts
of were made on the family benefits because they are not considered as critical and
imperative. This situation is quite contradictory with the declarative pro-family policy,
evident from many other features, from the protection of family set by the
constitutional law to stipulation of family unit, not individuals, as the base of the social
protection system.

The financial family support gathers several benefits, among that the state allowance for
children and the paid parental leave are clearly the most important instruments. The
state allowance for children is the only universal instrument in the family protection
system and by having the largest number of recipients (around 3. 5-4 millions of
children) and the largest share in the social work expenditures (over a third) represents
by far the most substantial instrument of the family policy. The value of the state
allowance reached a peak of over a half of the minimum wage for children under 2 in
2007; however, since then, the value of the benefit has reduced continuously, being
now less then a quarter of the minimum wage.
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The allowance for family support is a benefit targeting poor families, typically from
rural area. The benefit is means tested and over 75% each year are families with very
low income (under 200 lei) and at least 75% of the beneficiary children each year come
from rural area. The number of beneficiaries has declined constantly following the
economic crisis, even if the poverty rate for families with dependant children has
remained at high levels.

Parental leave and monthly allowance for children is the second important instrument
in family policy. The configuration of choices between one or two years leave and
incentives for work reveal two distinct categories of parents: 1) the workers with high
income, staying at home and caring for the child less then one year, who are less
frequent, representing less than 10% of the whole beneficiaty parents and 2) the
workers with low income, probably the majority of them having the minimum
threshold or less, who stay at home and take care of the child for the full length of 2
years of leave, who represent the vast majority of parents, over 90% of the recipients.
These arrangements indicate a poor situation of the labor force of the young parents
and a modest standard of living for the family of the newborns in Romania, especially
in rural areas. Only approximately one third of the paid leave recipients and less then
30% of the incentive-for-work recipients are parents from rural area. Men are quite
frequent among paid leave beneficiaties, especially in rural area, but as a strategy of
adaptation to the lack of resources rather than a symbol of gender equality. They are
probably the only employed person in the household and have low incomes. Parental
leave beneficiaries” profile needs to be closer examined in order to consider this

hypothesis.

All indicators studied show the same pattern: low level of transfers in a decreasing
trend. The number of beneficiaries is declining; the relative value of the benefits is
diminishing. The analysis of the four main financial instruments of the family policy
(state allowance for children, the family allowance, the paid parental leave and the
incentive for work) reveals a minimal family protection, a scarce effort following the
economic crisis, with little hope to redress.
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VATRA LUMINOASA:
CONSTRUCTING A DISTRICT,
BUILDING A COMMUNITY
(1933 — 1945)!

Andrei Rizvan VOINEA?

Abstract: This article investigates the construction of the working class district “Vatra
Luminoasa” in Bucharest between 1933 and 1945 using two complementary methods of
analysis. On the one hand, the research in the hage of archives and magazines from the forties
redeems the chronological chain of events that led to the construction of the dwellings and the
institutional structures involved in this act. On the other hand, the social aspects of the everyday
life in the district can’t be researched only by the references to the files in the archive, but by
adopting a different perspective which consists of oral interviews with the old lodgers of the
neighborbood. The four interviews that I will refer, conducted starting 2012 on the streets of the
district, on phone or in separate meetings with the lodgers recompose a social life framed by the
constructed environment and determined by the urban and architectural composition. The article
shows the process in which the lodgers appropriated their dwellings and their district and how the
architect’s and urban planners’ plans determined the life in the district.

Keywords: social housing; allotments; Casa Autonomd a Constructitlor; Vatra Luminoasd;
oral history; urban planning, everyday life.
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Oral historyand the quest for “silent agents”

In this outstanding “Social History of Housing (1815 — 1985)”, historian John Burnett
argued that “any discussion of housing has two main aspects — quantitative and
qualitative. People need shelter, but they also need shelter which is adapted to
geography, climate and place of work, and which provides certain standards of
construction, space, hygiene and comfort in which the business of home-making can go
effectively. Houses are physical structures; homes are social, economic and cultural
institutions” (Burnet, 1986:3). Constructing a district from scratch following precise
urban and architectural plans constitutes the basis for building a community; however,
this does not implicitly imply a successful initiative. While this process of constructing «
house asks for a separate method of investigation, the analysis of the community that
moves into a new district requires an approach that concentrates on home, hence the
need to address the issues of social aspects and everyday life using a different method:
oral history.

Starting from the theories regarding the oral history developed by authors such as
Alessandro Portelli (1997), Linda Shopes (2002) and Paul Thompson (1988), the
following investigation in the everyday life of the neighborhood lies on the method of
oral history as a complementary method for the reconstruction of the life in the district
“Vatra Luminoasa”. The necessity of adopting this method is determined by twofold
causes. On the one hand, a historic inquiry implies a thorough investigation in the
archives, which in this particular case cover only the beginning of the construction of
the district and mostly consist in technical details of the construction (materials,
institutions involved etc.). On the other hand, the interviews with the lodgers who lived
or had lived in the district bring new perspectives in the research, directing the inquiry
into the field of everyday life. Why is the oral history relevant in such a case and which
are the risks for adopting this method?

Referring to interviews, Linda Shopesconcluded that “contextualized thoughtfully, they
can help a reader understand personal experience as something deeply social” (Shopes,
2002: 5), and that oral history has the importance of turning “blind” characters in
agents of history, considering that they may open new views of history through their
own story. Hence, historian's task becomes to reconstruct the narrative, weaving oral
history with archive information. Indeed, many testimonies are ways of checking this
archive information, but it is not only the meaning of the interviews. Changing the
historical scale from social to biography, testimonies acquire creative sense, talking not
only about facts and events, but also about their reporting in the interviewees’
biography. Regarding the risks of this method, Shopes underlines that testimonies tend
to exaggerate the influence, individual dynamism and diminish the importance of the
political and cultural authorities’ measures. (Shopes, 2002: 6). It is not the case for the
VatralLuminosa district, as the respondents did not claim the initiative of building the
dwellings in any way, but eventually the effort of their parents or grandparents for their
purchase. However, many interviews contain false leads and carry erroneous
information and interviewees tend to collect more events and give them a common
sense while suppressing the time element. I have chosen elderly persons for the
interviews, considering that they are able to provide details on some new
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neighborhoods where residents can not know than indirect sources. Moreover, they
guided us to other old lodgers of this district, and most of them have accepted dialogue,
surprised by the situation initiative to become witness to history who did not take part
directly.

I have asked particular question regarding to the moment when the lodgers moved in
the neighborhood, whowere the constructors of the house (architect or institution),
details regarding the house and the atmosphere in the street, their opinion regarding the
fact that the dwellings are considered protected by the Municipality. Other directions of
the queries refer to mapping the elements that characterized the district and the living
beyond the architectural particularities and, more important I tried to locate and
understand how the lodgers areaware that historical structures (the state) or historical
processes of modernization influence the development of their own destinies. The
article represents an a mutual validation of the methods, as this tension between oral
history and thick analysis of the documents from archives creates the framework for
the better understanding of this historical process.

As for two of the main concepts mentioned throughout the article “district” and
“community”, I will mainly refer to them as they were defined by Nitulescu (2004).
Among the various definitions of the district, I will refer in this article to the one which
characterizes the district as a “section of the city, designed as two-dimensional spaces,
in which the observer mentally marches which can be recognized as having a common
and identifiable characteristic. Always (recognized from within), these districts are used
for external references, whenever visible from the outside. By this way, city structuring
appears to be different from one individual to another, depending on expansion and
distances considered”. (Nitulescu, 2004:74) The reason for choosing this definition for
the Vatra Luminoasa district lies in the advantage that this district had in comparison
with others of a kind in terms of planning, construction and simultaneous movement of
the lodgers in the new dwellings. Secondly, I will refer to the notion of community as
introduced and defined by Nitulescu (2004:60) “The social life in the city evolved
within the framework of human communities. The term “community” becomes, by its
frequent usage as an adjective a means of describing a set of values, a social existence
and the behavior of the individuals settled in the urban environment. However, equally,
the community acts as a mediator between the state and the civil society and, becomes a
means of describing processes and phenomena with the aim of legitimizing them in the
domain of the political decision. From this perspective, the community emerges as an
agent of social change”. Following the same line of inquiry, the human community in
the city takes the shape of the viznity (“vecinitatea urband”), as a fundamental element
of the urban life. . .” (Nitulescu, 2004:61) Building a neighborhood from scratch places
the question of transforming the built environment in a living district with various
functions, therefore inventing the vicinity. To be more specific, Nitulescu underlines the
different aspects of this concept, such as a “relation of proximity between two or more
elements in a specific frame” or “a social relation constituted between the individuals
who live or work close by” (Nitulescu, 2004:61).
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How it all began: the founding the Autonomous
Company for Housingin 1930

The reform of social housing was reactivated at the beginning of the thirtieswhen based
on a new passed by the Parliament in May 1930, the authorities founded a new
structure within the Ministry of Labor, Awutonomons Company for Housing, which aimed to
facilitatethe population with low incomes (especially the persons insured at the Central
Company for Social Insurance) and secondly the civil servants the acquisition of own
home. Why was necessary such an intervention from the state on the real estate
market?

Founding this state company represented another strategy of the housing policies
implemented by the modern Romanian state, following the creation of the Communal
Company for Low-Cost Housing (1910) and the land reform at the end of the First
World War. Because of the constant growth of the population and the precarious
condition of living at the periphery of the city (where most of the newcomers settled),
the social reformers (physicians, urban planners, architects, politicians) decided to make
a decisive step in order at least to secure a decent house for the increasing number of
bureaucrats who couldn’t afford its acquisition. Therefore, the questions posed by
Constantinescu and Dan “what happens with the ones that need a dwelling and from
various reasons don’t have the necessary resources to afford one” (Constantinescu,
D.,2005:87) represents the point of departure in analyzing the strategy of the state in
order to secure this need.

The funds to build the first 300 houses were secured through a loan of five million
dollars from the “Estero Italian Imprese” Bank. The construction of these new social
housing were intended, firstly to civil servants employed on day, civilians, soldiers or
priests, and for those operating in the institutions whose budgets are subject to
patliamentary approval. From this initial Fund, the Company built a group of only 70
individual dwellings in Cotroceni District (1930-1933), (“Parcul Independentei”) and
other buildings designed for other institutions such as the National Bank, C. E. C. (The
Central Economy Company), The Industrial Loan and The Urban and Rural Land
Loan. According to the Law from 1930, the Company already hired architects to design
two types of houses: Type A - popular housing for workers, with an area of 36
sqm(including three rooms, kitchen food pantry, cellar, attic, storage) and type B
apartment - economical housing, with an area of 56 sqm and five rooms and annexes.
Both typesencompass rooms with a height of 3. 10m downstairs and 2.90m at the
upper floor and a basement of 2.40m height, situated at a height of 60cm from the level
of the sidewalk. According to the description, the main entrance was decorated with
cement mosaic, the toiletsweredecorated with small colored cement tiles, sinks feature
imported tiles, kitchens had fir planks or cement mosaic tile, they had been provided
with stoves, indoor plumbing and were connected to the existing electricity and sewage
systems.
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An extensive material on these new constructions that were supposed to be erected
published in the journal “Society of Tomorrow” in the fall of 1930, also underlined the
high quality of the finishes and interior design. In addition, this type of economic
houses promised more innovation and quality on the inside: reinforced concrete slab
outside, roof tiles outside the building, noticeably thicker exterior walls outside living
rooms, and some richer profiles ornamentation, balconies, eaves nails inside, plastering
trowel with stone dust, scale reinforced concrete interior mosaics, wooden staircase to
the attic. Among social categories that were included on the list of possible beneficiaries
were pensioners, invalids, war widows and those demobilized from the Army. Since
1933 (at which time the Company is administrated by the Central Company for Social
Insurance) the efforts focused on raising a neighborhood in east side of Bucharest, in
Vatra Luminoasi district.

A district from scratch: Constructing the dwellings in
Vatra Luminoasa (1933 — 1939 — 1945)

The types described above were built by the Antonomons Company for Housing both as
individual buildings throughout the country and in Independentei Allotment, following
the Garden City example. Designed with a strong influence of the Neoromanian style,
the dwellings couldn’t resolve the housing demand from Bucharest, especially
considering the constant growth of the population (which tripled from 1912 to 1940
from 300. 000 inhabitants to almost 1million). Hence, the need to design large districts
at the periphery of the city determined the directors of the Company to start yearly
campaigns for building the dwellings in Vatra Luminoasa. In addition, the style used the
two architects I. Hanciu and N. Aprihdneanu departed from the Neoromanian and
embraced the simplicity of International modern style. The Company constructed in
1933/1934 campaign 66 dwellings, in 1934/1935, 8 dwellings, 1935/19306, 18 dwellings,
in 1936/1937, 36 dwellings, in 1937/1938, 66 dwellings.

Although Vatra Luminoasi district represented a new project, its main criticism
continued to refer to the fact that actually the prices of the dwellings weren’t as
affordable as the legislator considered and linked to restrict access to credit for actual
construction, as evidence of the social and professional status and new owners (workers
and craftsmen from state industry and municipalities, private officials) while workers
and craftsmen with no secure incomewere the last priority. Preferred are those who
either work experience or those who already have substantial material possessions,
evidenced by the advance of the beneficiaries required to submit. “Realitatea Ilustrata”,
from November 1938 presented aspects of the inauguration in the presence of district
authorities, among which Michael Ralea (Minister of Labour), General Dombrovschi
(Mayor of Bucharest), G. G. Mironescu (Royal Adviser) underlying the fact that the
dwellings are the “property of workers who have obtained favorable condition and low
rates.”

After these first eight years with no more than 200 dwellings constructed, the
Parliament considered the time for a change and passed another law on March 30,
1939, which allowed wider access to loans. In the head note of the law, the initiators
review the Company’s activity between 1930-1939, concluding that “the institution did
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not meet the purpose for which it was created, either because of limited financial
resources they have at hand, either because of the trend of [...] transforming of this
institution in a banking institution that focused more on lending instead on
constructing, as the legislature had intended.” This decisive moment coincided with a
change in the architecture. Whereas the two architects designed up to that point only
individual dwellings (coupled two by two under the same roof, joined by common
walls), from 1939, they begin the construction of row dwellings with a garden in front
of the house and a small backcourt at the back of the house. This project represented
the first project in Bucharest with dwellings displayed at a row (on most of the streets,
the architects “united” more than ten dwellings under the same roof).

The most important archival documents related to the design of this area showdetails
of the building campaign 1940 — 1941. According to the archivesl, in July 1940 the
members of the C.T.S. (Higher Technical Council), DuiliuMarcu and Richard
Bordenachego to the construction site of the 92 dwellings that were supposed to be
constructed in 1940/1941 campaign. In addition to the dwellings, the architects
designed the construction of a community center (which wasn’t constructed) and two
commercial centers. Regarding the materials that were used more than seventy years
ago, the documents keep precise data: “simple concrete foundations, masonty in
elevation composed of pressed brick with mortar caustic lime and cement, the framing
made of fir, the roof made of sheet metal and normal ditches and tubes, interior coating
with caustic lime and cement, normal fir woodwork, wooden floor, mosaic, plain
concrete, the stairs and the bathroom scale with steel concrete with an addition of
mosaic, terracotta stoves”. This details, although apparently not relevant will be present
in the narration of the respondents of the interviews with direct reference regarding
their quality.

As for the dwellings themselves, the architects designed two types: type I (68 dwellings)
and type III (24 dwellings). They were constructed by the “Agenco” company who won
the auction where important companies have participated, such as those of Emil
Prager, Company “Edilitatea”, “Romanian Building”. The report signed by C. T. S.
(Higher Technical Council) concludes that “in terms of the architecture of the facades,
there is first an obvious disparity between the styles of type I and III [...]. This
inconvenience will be removed by unifying style facades respective dwellings groups
and simplifying the facade elements to the project, which, in particular side and rear
facades are unsatisfactory.” But this wasn’t the same critique that the members of C. T.
S. referred at in their examination. Among the most important critiques, the C. T. S.
members mention the necessity to build a school, a church and a kindergarten, but also
the fact that the allotment plan was not initially submitted for approval, the auction was
held before approving C.T.S., the paucity of green spaces, and other mistakes urban
planning mistakes. Architect Duiliu Marcu criticized a couple of details regarding both
the architectural and urban aspects of the project, among which the fact that designing
the backcourts would lead to water drain and unwanted infiltration (a fact which will be
lately confirmed by one of the lodgers). Due to these problems, the project was one
step close of not being approved. Another obstacle is totally unexpected: reinforced

1 File 46/1940, Consiliul Tehnic Superior, A. N. I. C (Arhivele Nationale Istorice Centrale)
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concrete floors mandatory for any construction is procured increasingly difficult due
Army's Procurement Ministry approval, and the price increases enormously. However,
the draft plans of the allotments and the drawn plans turn by the end of year 1940 into
bricks and concrete. The confirmation comes directly from architects who publish an
article in “Architectura” Magazine (1942) where they present their own work from the
previous years and the plan for the following, as the last dwellings were erected in 1945.

The construction of the 600 dwellings meant that more than 2000 people started a new
life in this new modern district of Bucharest. Who were the lodgers that moved in this
district, which were their professions and how did they cope with the new reality? The
following chapter investigates the social life of the district from some of the oldest
lodgers of the neighborhood who either still live in their initial homes or moved in the
district later on. Due to expansion the city limits, the district is considered quite close to
the center, and the villas were transformed in housing for civil servants and industrial
workers in genuine luxury villas.

Everyday life in the district: meeting the lodgers

Oral testimonies' from Auza Buzescu Street underline the fact that the buildings were
built in 1945 - 1947 “following the English model” for the Gas company workers, but
the name of the architect remains unknown. According to Mr. A. B, the importance of
the uniformity should determine the authorities to preserve it and not authorize the
interventions that break the uniformity, although this means paying more taxes. The
second lodger of the neighborhoodz, on the street Ruschita assures that the dwellings
were built for workers at Malaxa factories during the war. Shementions the fact that
they were not nationalized, but that in 1968 when she moved to the neighborhood the
rumors told that the whole area was supposed to be systematized in order to build the
an Olympic village. And a first distinction appears linked to age differences that
accelerates the different options: the oldest inhabitants of the area have not changed
much housing instead youngest, recently moved to the neighborhood amend, especially
those on the corners.

A number of interesting details were offered on Calinului Street from an old lodger of

the district’. The names of the architect or engineer were forgotten, though their
signature lies on the building plans which the responded had checked lately. The district
is considered quiet, with little traffic and no noise means of transport. Actually, the
traffic increased only after the construction of ten-storey block after the 1977
earthquake, considered a special quality block by apartment size and quality. Name of
the park on which the block was constructed was long forgotten. The only main
disadvantage of the district is caused by weak soundproofing: noise from neighboring
apartments easily pass through walls, whether for basement, ground floor or upper
chamber (which many lodgers transformed into a bedroom). He also confirmed that

! Interview on the field, June 2013, Mr. A. B, ~50years old
2 Interview on the field, June 2013, woman, ~70 years old
3 Interview on the field, June 2013, man, retired, moved in the district in the sixties
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they were not nationalized, but referring to the new lodgers who moved in the district
after 1989 the characterization is rather negative.

The most important interview conducted in May 2015 underlines the most relevant
details about this district. The respondent, Mr. D.A." lived in the district from 1945
(aged 4) until 1993 and his memory helped reconstructing the everyday life in the
district. The summer of 1945 meanta new step in the life of the Mr. D. A. family,who
moved in the Vatra Luminoasi district. The family was composed of Dan Alexander
(officer by profession), married to I and son 4 years, A. It was the first summer after
the Second World War, but from a social perspective is the summer when the last
dwellings are finished and sold to the families who had applied for a dwelling. Initially,
the family paid the monthly rate to the Awtonomons Company for Housing, until the
monetary reform from 1947, when the amount to pay was recalculated. The Company
was dissolved in 1949 (following suspicions of misappropriation of money / materials)
and the family faced a new recalculation. The last monthly rate was paid in 1964.

The streets finished during the summer of 1945 represented the last piece of the
district. They carried letter names as all the streets were indexed, with letters from A to
P, while the dwellings were indexed with a number from 1 to 600, indifferent of the
street index. Some number plates in the neighborhood still remember the old index, but
gradually gave way to the classical count, with even and uneven numbers on each side
of the street.

Taking possession of the house represents actually taking the first steps into the house.
The model chosen by the House Construction in 1940, the row dwellings, maximized
the usage of the field space, hence the option for row houses, the first of its kind in a
Bucharest dominated by houses surrounded by gardens. The house had a facade of 6m
and a height of 19m and consisted of three stories (underground, ground floor, upper
floor and attic). Each of the row dwellings were design on a plot of almost 200 sqm,
while the useful area was 94.27 sqm. The underground floor was accessible by going
downstairs. At this level, the architects designed a hallway, a dining room, a kitchen, as
well as a closet and a bathroom, while the hallway terminates with door to the backyard.
This design meant that at the groundfloor there wasonly one room, while the
staircase/lobby was never heated. Upstairs, the storey consisted of two bedrooms (with
the dimensions of 3m X 3.5m) and one bathroom, whereas the attic at the upper level
was reached after climbing 17 steps. The attic was not very high, while the roof was
manufactured with tiles or sometimes with sheet metal. Normally, the house had
electricity from its inauguration, mostly because the law at that time obliged the
companies that constructed dwellings to also equip them with all the facilities of
modern life (water, electricity etc.). However, the lighting in the house was installed
only after a couple of months, meanwhile the family use gas lamp lights.

We noticed from the documents in the archive the most important materials, but they
way in which the lodgers play with it represent the confirmation of the quality of them:
the foundations of concrete offered stability (and there was no problem with the house
during the earthquake from 1977), while the bricks and the carpentry offered flexibility

1 Aged 72, retired, interview on phone and face to face meeting in June 2015
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and a domestic sense of the building. The roof of tiles offered protection against rain,
but during summers, the heat in the attic became unbearable. As regard to the walls,
one of the critiques mentioned in 1940 by arh. Duiliu Marcu referred to the fact that,
because of the thickness, the noise could easily pass from one neighbor to the other,
fact confirmed by D.A.

Regarding this quality of life, equipping the dwellings with all the necessary instruments
for a modern life represented the cornerstone of the reform. As Voicu argues
“qualitative dwelling does not mean only access to utilities and a roof over the head.
Contemporary standards of comfort talk about the quality of accessing the utilities and
refer at the quality of the delivered utilities”. (Voicu, 2005: 51). Moreover, “the access
to hot water and heat, current drinking water, access to electricity, natural gas, sewerage,
sanitation services, proximity to suppliers of educational healthcare, commercial and
social services etc., all these together tend to form a coherent whole which gives a
measure of quality of living through access to public utilities” (Voicu, 2005: 51). Almost
all this indicators were taken into consideration by the architects and engineers when
designing both the dwellings and the district.

The main courtyard represented the connection with the district. The authorities did
not interfere with the choice for a particular type of vegetation that was supposed to be
planted, leaving the liberty to the lodgers to choose. Almost all the lodgers planted trees
both in the front and in the back yards. In the small back garden, most of the families
bred chicken or small pigs. Again, the critique from 1940 warned about the danger that
the heavy rains or snows would lead to the flooding of the back court, as the water had
no possibility to flow outside the court. Regarding the front yard, while for decades this
was used to grow flowers or small vegetable, the development of the auto industry led
to changing the yard either into a garage or into a concrete place for the car. However,
the apples and the grapes were mainly cultivated both for the fruit, but also for the
shadow. D. A’s dwelling was located on M Street, later renamed Dr. Russell, no. 11
(with its initial index number 355). The fence (Im high), identical with all the other’s
was made of wood and painted black, with a guard for protection against rain.

The initiative of changing the name of the streets from letters to name belonged to the
lodgers, actually from Ion Olteanu, a P.C.R. member since its foundation who
considered that the streets should be carry the names of renown fighters for freedom
such as NicolaeCristea, LeonteFilipescu, Max Wexler, or Dr. Russel, poet Th. Necula,
dr. Calin Constantin Otto or even Spartacus. Other street was named Lupeni to remind
workers manifestation of 1929. The streets were paved with river stones (while the
asphalt was used much later, after 1990), and the street landscape was dominated by
actually had wooden telegraph poles and the phone slowly began to emerge in urban
comfort. Telephone numbers were given one digit gradually (because the increase of
the subscribers). Besides the phone, the family owned a Philips radio which could
capture foreign Radio posts, unlike the normal Matador 2 radios. The cars were missing
from the streets at the beginning. The only type, Podeba, passed only on a couple of
times on certain streets, otherwise, only after the eighties, Dacia began to appear on the
landscape. Introduction of trolleybus onVatra LuminoasiStreet in the fifties (with one
end at the Asylum for Blind and the other at the University) was something spectacular
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for the lodgers, especially because of the fact that the pavement with river rocks was
very quickly destroyed and had to be replaced.

Daily street life was animated by various agents, who have gradually disappeared along
with their jobs. The most vocal were the tinkers (“spoitorii de tingii”’) (who came very
often and cleaned the copper pots) and the merchandisers who sold fresh fruits and
vegetables. Besides them, the milkmen supplied the families with milk and other milk
products, while the iceman provided ice in ice coolers (who lasted aprox. 3 days). The
economic life was animated by these agents who resisted up until the sixties — seventies,
when the industry and the stores replaced them. The housewives used to wash the
clothes in the bathtubs, in the lack of a washing machine. However, the families
provided their supplies not only from these merchandisers, but also from the Obor
market (which represented also the longest journey outside the district), while the daily
journeys meant the way to school situated at the intersection between Mihai Bravu
Boulevard and MaiorCoravu Street. The notable exception was the winter of 1954
which was dominated by heavy snow that blocked Bucharest for one month. The
suppliers couldn’t carry their goods in the district and the Army had to cover the supply
of bread, wood and others at the local store.

Neighbors bring the district to life, while Mr. D.A.’s memory brings the neighbors as
central agents in the everyday life of the district. According to his memories, on his
street (Dr. Russel) at no. 1 lived a worker from*“August 23” Factories (former Malaxa
factories), at no. 3 the family of professor of mathematics Serbinescu, married to an
Italian, family who emigrated secretly in 1956 in Italy, and at no. 5 the family of the
tailor Stoica, while at no. 7 the tailor Florescu. Interestingly enough, small crafts could
be carried into the house, sometimes in the basement or in the attic of the large houses.
At no. 9, the Ms. Vasilescu was married with an high rank official, while no 11 was the
house of the respondent, Mr. D.A. (who father was an officer and her mother a
housewife). His neighbor from no. 13 was a waiter, NicolaePopa, a member of the
Communist Party from the days when the Party was declared illegal. At no 15, family
Paraschiv (the father later became the Chief of Penitentiary System in Socialist
Romania) adjoined the family of Jean Constantinescu, one of the waiters who arrested
Marshall Antonescu in august 1944 and brought him to a house in Vatra Luminoasi
who belonged to Minister Bodniras. The street terminated with the family of waited
Faciu, at no. 19. On the opposite side, the family of a mechanic lived at no. 14, while, at
no. 16, Mr. Aurel Georgescu still lives at the same house from the forties. At no. 18 and
20 two families of “simple” people lived, while at no. 22 a tailor and the shoemaker
Iordache (at no. 24) completed the row. Probably one of the most interesting lodgers
was the retired typographer Blumenfeldwho had a collection of over 4.000 books, from
which one could buy valuable books. The line of houses ended at numbers 28 (“simple
people”), and in the end, at no. 30 family Andrita family still lives in the same house.

How did these people cope with the district? All the children from the district went to
elementary school at the intersection with Mihai Bravu Bulevard and Maior Coravu
street, a school designed by Horia Creangd in the later thirties and beginning of the
forties. Classes wete separated by gender to new education reform in 1957, when mixed
classed were introduced. From this perspective, I agree with Nitulescu who argues that
“in the vicinities formed, mainly, from young couples with small children, mothers and
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children are more important as partners in the vicinity relations than men. There are
situations in which, inside a certain space, the proximity of the lodgers is less decisive
for establishing vicinity relations than the occupation of the social status. Whereas in
the traditional community, the members of the neighboring families are social
neighbors...the city dweller can define its own vicinity, to choose the neighbors”
(Nitulescu, 2004:60).

A crucial element in district planning, the social spaces, missed from the everyday
routes of the lodgers, with the sole exception of two parks, which in the seventies were
used for the construction of two blocks of flats. It is actually Duiliu Marcu's critique.
How does that influence the relation among the lodgers? The lack of social spaces
(community center, cinema, theatre, church etc.), except a few pubs (which were closed
at the end of forties) and the parks strengthened the visits between the neighbors were
characterized by visits between neighbors, mostly because of the relations between the
pupils-neighbors who studied at the same school. Parks were about the only venues.
The smallest park (Cilin Ottoi), was set up, according to D.A.’s testimonies, on the pit
used for the caustic lime, used at the construction of the dwellings. The other public
park was commonly known as Towilie, abbreviation from Tovarisul (Comrad) Ilie
Moscovici (former socialist Party member), whose statue was erected in that place. The
blocks of flats constructed on the MaiorCoravustreet (which limit the southern part of
the district) were completed in 1949, apparently for the workers from the Malaxa
Factories. An important issue of the district was the poor pressure of the water, being
difficult to take a bath / shower during the day. Water scarcity has worsened yearly and
this represented one of the reasons why D.A. sold the place in 1993. Only in 1994, the
authorities introduced gas on these streets before this year; the families used the gas
cylinder for the gas cooker. The borders of the district were very clear: Vatra
Luminoasi, Tony Bulandra and Maior Coravu Streets flanked the district, while the
relationships with the district nearby (lancului Allotments, built under similar
conditions in late thirties and forties) were scarce and determined only by the visits to
other pupils after school.

Opposite the Maior Coravu street, in the fifties the socialist authorities constructed an
important stadium, a skating ring and a park with a Summer Theatre (August 23)
which covered partially the lack of social spaces in the district and the participation at
the football or hockey events was frequent among the lodgers. Other important bench
marks of the district were the Asylum for Blind (many of the lodgers used to go and
visit the blind persons and tried to help them), the two stores (whose clocks had never
functioned) and who changed their business on regular basis and the residential section
built after Soviet model right near the dwellings. The bench marks were analyzed by
Nitulescu who states that they represent a “different type of reference points, with the
particularity that, in this case, the observer does not enter in the interior, they atre
outsourced. Normally, the bench matks appoint physical objects: buildings, stores,
towers (Nitulescu, 2004: 22). In Vatra Luminoasa’s case, they mark mostly the borders
of the district.
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Conclusions

Comparing the two types of sources (the archives vs. the oral testimonies), the lines of
inquiries indicate two major conclusions of the article. Firstly, the critique formulated
by the members of the C.T.S. back in 1940 proved to be to a large extent correct,
confirmed by the lodgers: the thinness of the walls, the drainage of water in the
backyards, the lack of social centers represent problems that prove inconsistencies in
the design proposed by architects Hanciu and Aprihaneanu. The answer to these
problems stands in individual solutions proposed by each lodger. On the contrary, the
choice for those particular materials proved to be correct, as almost all of the lodgers
admit the quality of the dwellings. This composition of the narrative of reconstruction
the life in the district based on both type of sources also show that the method of
confronting them brings the expected results.

The questions asked to each of the lodgers brought similar types of responses: none of
the interviewees know the name of the architect and only one knew the name of the
institution that built them. Regarding the protection of the district, the lodgers have
rather common attitudes, namely a general necessity to protect them, but few of the
respondents gave convincing arguments for this position: most of them referred to the
fact that the new buyers of the dwellings don’t respect their neighbors and choose to
change dramatically the facade.

In respect to the everyday life, the testimonies of the last respondent contributed
significantly to the reconstruction of the structures that characterize the district. The
lines that compose the regular range of activities signify the importance of school as
well as the presence of the silent agents such as merchandisers which structure the life
of the lodgers. Composing from memory the place of each neighbor on the street
underlines the importance of the colleagues from school in knowing the district.
However, is the oral history enough to reconstruct even more the life in the district and
other relevant facts for a larger social history inquiry? Judging from the valuable piece
of information provided by the older lodgers, we can opt for that method. However, as
the old lodgers ate less and less present in the district, the possibility to reconstruct the
everyday life from the traces left behind by them in their own archives can actually be
more valuable than the few testimonies that can be still extracted from the remaining
old lodgers.

A valid point is offered by Nitulescu who argues that the space of a district is
“considered to be limited with a certain compass and borders of certain specific
behavior specific to the community who lives in the district. At the same time, the
social relations are reconsidered through the perspective of the degree of interaction
between the lodgers, through the forms of sociability, through the norms of controlling
the social connections and through the subjective perception of the community.”
(Nitulescu, 2004:22). Can we follow this line of inquiry in respect to Vatra Luminoasa
district? Although the theoretic frame can be considered correct, the analysis of the oral
sources indicates a rather low degree of social relations in the district for the timeframe
studied. The forms of sociability indicated by the social relations between lodgers are
rather driven by conjuncture (such as the meetings between the families due to the
relationships between the pupils studying at the same school) rather than by shared
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values. However, the research focused on the early years of the construction, rather to a
thorough investigation of the present. Nevertheless, the question of how linked the
lodgers of a new district were at a certain point and how this progressed in time
remains a strong instrument of analyzing the everyday life in a specific district.
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