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ABSTRACT

This study examines the role of social policy in Albania, as effected in poverty studies and anti-
poverty programmes since 1989. During this time Albania has undergone a transition from a
centralised communist state to a democracy with a liberalised market economy, experiencing

concomitant social upheaval and acute increases in poverty.

The research addresses poverty and need, combining theoretical and empirical methods to
develop an understanding of contemporary poverty in Albania wider than that oftered by the
official income-based poverty statistics alone. Government policies are examined through
assessment of the Economic Aid programme, which has been the direct long-term anti-poverty
measure employed since regime change. The programme 1s examined first in the context
of the Social Assistance scheme within which it was implemented, before consideration is
given to its subsumption into the later Growth and Poverty Reduction Strategy. By means of
empirical research conducted in 2002 and 2005 perspectives on poverty and on Economic Aid
of three specific groups are explored: recipients of Economic Aid, civil servants within the
Ministry of Labour and in Local Government, and individuals working in Non-Governmental

Organisations.

The research finds that the chief pattern of take up of Economic Aid 1s as a long-term
contribution to household income, and it 1s now far from its original aim of being a passive
programme for short-term relief during transition. Its impact on poverty has been undermined
by a lack of political will, weak policy innovation and the slow appropriation of poverty
studies, further hindered by limited coordination between concerned institutions and the
externally driven nature of social policy, with consequent risks of distortion in contemporary
anti-poverty strategies.

[t 1s further found that poverty i1s experienced on multiple dimensions and that there is
considerable overlap in understanding between group perspectives, but that these have not been
used to effect improvement in needs identification, targeting and policy making. The poor have
themselves developed and relied upon a diverse range of mechanisms to cope with poverty.
These, however, keep them out of the mainstream economy en masse, and it is considered that
this acts as an impediment to further economic and social development. Economic Aid, it is
concluded, has renewed importance as a possible instrument of the Government of Albania in
effecting some of the social changes deemed necessary for democratic consolidation and the
country’s development.




ACKNOWLEDGMENTS

I would like to extend warm thanks and kind regards to the

supervisors, advisors and examiners of this thesis:

Professor Jonathan Bradshaw (York)
Professor John Ditch (York)

Professor Mary Maynard (York)
Professor Russell King (Sussex)

Dr. Peter Siani-Davies (UCL)

Also, to all respondents and non-respondents who informed my
thinking and from who so much that may be found good here
has issued from. To friends and colleagues now scattered afar
- especially those at and from the Department of Social Policy

at University of York. Look, we have come through!

Finally, to my family for constantly and unconditionally loving,
supporting and tolerating me as I put on hold major decisions

in life because of this thesis.

This work is dedicated to all of you!

¢




Author’s Declaration

The material presented in this thesis 1s wholly my original contribution, unpublished
before.




TABLE OF CONTENTS

ABSTRACT

ACKNOWLEDGMENTS

LisT OF FIGURES

LisT OF TABLES

CHAPTER 1 INTRODUCTION TO THE THESIS

CHAPTER 2 THEORISING POVERTY, POLICY AND ACTORS
Introduction

2.1 THE SCIENTIFIC STUDY OF POVERTY
2.1.1 Rationale for the Study of Poverty
2.1.2 Poverty: From Conceptions to Definitions
2.1.3 Poverty and Need
2.1.4 The Measurement of Poverty
2.1.5 Application of the Poverty Line
2.1.6 Poverty and other related concepts

2.2 POVERTY AND SOCIAL PoOLICY
2.2.1 From Theory to Praxis via Premise
2.2.2 Evaluating Programmes: The Policy Process

2.3 NGO’s: OPERATING BETWEEN THE (GOVERNMENT AND THE POOR
Summary

CHAPTER 3 RESEARCH METHODOLOGY
Introduction

3.1 THE RESEARCH STRATEGY
3.1.1 The Nature of the Research

3.1.2 Collecting Source Materials

3.2 PREPARATIONS FOR THE RESEARCH
3.2.1 Selection Qf Study Sites
3.2.2 Selection of Respondents

3.3 CONDUCTING THE RESEARCH
3.3.1 Interviews with Government Officials
3.3.2 Researching the Poor
3.3.3 Interviews with NGO Representatives
3.3.4 Data Collection and Analysis

3.4 REFLECTIONS ON THE RESEARCH
3.4.1 'O tempora! O mores!’
3.4.2 Personal Reflections

CHAPTER 4 AN HistoricaL CONTEXT
Introduction

4.1 ALBANIA, TERRA INCOGNITA
4.1.1 Place and Peop/e

4.2 AN ELUSIVE EAGLE
4.2.1 From Myth to Obscurity: Beginnings of the Albanian People
4.2.2 Whither the Eagle? Subsumption in the Ottoman Hegemony
4.2.3 Askin %tbe Albanian Question’

4.2.4 King 0g. Progression into Anachronism

4.3 SHQIPERI, SUI GENERIS

4.3.1 Pure’ Albanian Communism. Political Ideo/ogy and Nation
4.3.2 The State Machine: Forgz’ng a Peop/e and Culture

4.3.3 Poor, Yes, But Eﬁmlly 00 the State of Need in Communism
4.3.4 P/anning for a Miracle: The Stalinist Albanian Economy

f R |
Powversy and o 0 i uerty Proges,
1."’ - g

OO J w BN

17

18
18
20
26
30
32
36

40
42

44
46

48

48
48
49

57
57

64

68
6§
/0
/3
74

75
75
77

8o
80

81
§1

82
82
83
§4
86

88
]
91

95

100



CHAPTER § POVERTY IN TRANSITIONAL ALBANIA
Introduction

5.1 THE ALBANIAN EXPERIENCE OF TRANSITION
5.1.1 An Inch is Given: Albania in Reﬁrm

5.1.2 “To Entrust is Sometimes to Abandon’: E mbarleing on Transition

5.1.3 The Fractious Sphere of the Social

5.2 POVERTY IN TRANSITION
5.2.1 Discovering Poverty in Albania
5.2.2 Routes into Poverty
5.2.3 Patterns and Profiles of Poverty

5.2.4 The Anti-Poverty Impact of Public and Private Transfers

5.2.5 Non-Income Poverty

Summary

CHAPTER 6 SociAL AsSISTANCE AND EcoNnoMiIc AID
Introduction

6.1 SociAL ASSISTANCE AND TARGETED CASH TRANSFERS
6.1.1 Models and Progmmmes of Social Assistance
6.1.2 Social Assistance in Post-Communist Countries

6.2 SociAL PoLicy IN TRANSITIONAL ALBANIA
6.2.1 Social Protection and the Social Assistance Scheme
6.2.2 Economic Aid.: The Governments Response to Poverty

6.3 SociAL PoLicy DEVELOPMENTS
6.3.1 New Policy Directives in Economic Aid

6.3.2 Growth and Poverty Reduction in Albania

6.4 EcoNoMiIC AID: EVALUATIONS AND ISSUES
6.4.1 Administration, Funding and 1argeting

6.4.2 The Reach of Economic Aid
Summary

CHAPTER 7 PERSPECTIVES OF THE STATE
Introduction

7.1 THE INSTITUTIONAL FRAMEWORK
7.1.1 Establishment of the Ministry of Labour
7.1.2 The Conceptualisation of Social Policy and of Poverty
7.1.3 Cooperation and Coordination

7.2 EcoONOMIC AID

7.2.1 Establishment of the Scheme
7.2.2 Operation and Delivery
7.2.3 Informal Evaluations of the Scheme

7.3 NSSED: OBSERVATIONS FROM THE RESPONDENTS

7.4 REFLECTIONS

7.4.1 Researching the Government Officials
7.4.2 A Day in the Life: Snapshots of a day at the office

CHAPTER 8 PERSPECTIVES OF THE POOR
Introduction

8.1 EXPRESSIONS OF POVERTY
§8.1.1 Victims of Poverty and Unemployment
§.1.2 Isolation and Exclusion
8.1.3 The Psychological Effects of Poverty

8.2 EXPERIENCES OF POVERTY
§.2.1 The Urban-Rural Divide
§8.2.2 Gendered Poverty
§8.2.3 Age and Poverty

8.2.4 Social Networks: Inrvestigating Copz'ng Mechanisms

8.3 EVALUATING THE STATE RESPONSE TO POVERTY

8.3.1 Kept in the Dark - The Power of Information
§.3.2 Crazy Rules

8§.3.3 Is Economic Aidﬂdeguate?
8§.3.4 NSSED - What Strategy?

8.4 CONCLUDING REMARKS

s Lo Poveres g b

103
103

104
104
107
117

121
121
124
125
127
131
133

135
135

136
136
137

140
141
142

152
152
153

160
160
162
165

167
167

168
168
174

176

177
177
180
187

190

191
191
193

195
195

196
197
199
204

206
206
207
209
210

213
214
219
226
232

232



CHAPTER 9 NGQO’s AND CIVIL SOCIETY IN ALBANIA

Introduction

9.1 “NGO’1sMm” aND THE DEVELOPMENT OF CIVIL SOCIETY

9.1.1 The Third Sector Perspective

9.1.2 The Donors Agenda
9.1.3 Cooperation within the Third Sector

9.1.4 Relationships with the Government

0.2 EVALUATING ANTI-POVERTY PROGRAMMES

9.2.1 Views on Government Policies
9.2.2 The NSSED: Where do we go from here?

9.3 CoNCLUDING REMARKS
CHAPTER 10 CONCLUDING DiI1sSCUSSION

10.1 POVERTY IN ALBANIA
10.1.1 Revisiting Poverty and Need
10.1.2 Coping Mechanisms: The Informal Safety Net

10.2 EcoNOoMIC AID: PEOPLE, PRINCIPLES AND POLICIES

10.2.1 Policies
10.2.2 Peop/e.' Take-Up
10.2.3 Principles: Eligibility and Deserts

10.3 NSSED- THE NEw EcoNoMIC AID FRAMEWORK
10.3.1 Policy and Poverty
10.3.2 Poverty and Growt)

10.4 PoLicy FOR TRANSITION AND PoLicYy FOR CONSOLIDATION
10.4.1 The Environment of Social Policy
10.4.2 A Poor Benefit?

10.5 CoNCLUDING UNSCIENTIFIC POSTSCRIPT

10.6 LIMITATIONS OF THIS STUDY
10.7 SUGGESTIONS FOR FURTHER RESEARCH

APPENDIX |

RESEARCH WITH GOVERNMENT OFFICIALS AND CIVIL SERVANTS
ArPPENDIX 11

THEMATIC GUIDE TO RESEARCH QUESTIONS USED WITH RECIPIENTS OF ECONOMIC AID.

ArreNnDIXx 111

THEMATIC GUIDE TO ISSUES EXPLORED WITH REPRESENTATIVES OF NGQO’s AND INGO’s.

ArPPENDIX IV

SUMMARY OF MAIN LEGIsLATION COVERING ECONOMIC AID
APPENDIX V

EA FUND AND ALLOCATION BY HOUSEHOLD
ACRONYMS

BIBLIOGRAPHY

234
234

235
237
241
243
247

249
249
253

258
260

261
261
268

271
272
275
276

279
279

283

284
284
286

290
293
295

111
11

S S< <

V1l

VIII

I1



[LIST OF FIGURES

Figure 3.1: 37
Potential and selected study sites

Figure 3.2: 60
Household composition by size

Figure 3.3: 61
Study area economic activity

Figure 3.4: 61
Educational attainment by region

Figure 3.5: 62
Age distribution by region

Figure 3.6: 62
Regional gender and urban/rural mix

Figure 3.7: 62
Regional lifestyles

Figure 3.8: 63
Building by region by date ot construction

Figure 3.9: 64
Map of the expansion of Tirana after 1991

Figure 4.1: 81
Map of Albania

Figure 4.2: 94
Rate of growth of wages durtng Communism

Figure 4.3: 99

Albanian life indicators

Figure 4.4: 102
Economic growth during five year plans

Figure 5.1 107
Comparison of Albania's GDP during transition with

un-weighted regional averages

Figure 5.2: 110
Employment by sector

Powverty and Anti-Pocerty Programmes in Hbania

Figure 5.3: 113
Levels of internal migration in Albania

Figure 5.4: 118
GDP change by sector

Figure 5.5: 126

Broad geographical features of poverty

Figure 5.6: 127
Composition of household income

Figure 5.7: 128
Aggregated proportions of public and private transfers
and their contribution to poverty alleviation

Figure 3.8: 129
Dis-aggregated proportions of public and private
transfers and their contribution to poverty alleviation

Figure 6.1: 138
Government social expenditure in SEE countries

Figure 6.2: 160
Total EA fund, 1994-2004

Figure 6.3: 161
Estimated head coverage of EA, 1994-2004

Figure 6.4: 161
Bar graph for GoA expenditure by sector, between
1993-1999

Figure 6.5 ; 162
Porportions of EA fund allocation to communes and

munictpalities, 1994-1999

Figure 6.6: 164
EA fund allocation by household size as % of total
households, 1994-2004

Figure 6.7: 164
Comparison of mean fund allocation per family across
communes 1994-199



LL1sT OF TABLES

Table 3.1
Indicators for the study areas

Table 3.2:

Research methods and respondents according to each group

Table 4.1
Growth indices under Communism

Table 5.1:
Recorded crime figures during transition

Table 5.2:
Albania: macro-economic indicators during transition

Table 5.3:
Number and kind of enterprises during transition

Table 5.4:
Employment and registered unemployed

Table 5.5:
International emigration rates

Table 5.6:
Internal migration rates and destinations 1989-2001

Table 5.7:
L.icensed construction activity during transition

Table 5.8.
Albanian poverty lines and headcounts

Table 35.9:
A comparison of poverty rates in the Balkans

Table 5.10:
Educational attainments across quintiles

Table 5.11:
Relation of poverty and low standard of living

Table 6.1
EA benefit scale according to household size

Table 6.2:

Institutional scheme for NSSED: data, sources and monitoring

Table 6.3:
Regional groups by EA take up

Doverty and Anti-Paoverty Progranmmes in Abania

60

67

101

105

109

110

1]

112

113

116

123

124

131

133

150

158

162

\#
4



CHAPTER I INTRODUCTION TO THE THESIS

The subject matter of this thesis 1s poverty and anti-poverty programmes,

and perspectives on them, in Albania during the period of reform and
transition from communist rule that began in 1989. By means of a critique of the
contemporary ‘language-game’' of poverty in Albania, with participants in this case
being the Government, its officials, the poor, and individuals working within local
and International Non-Governmental Organisations (INGO’s), it aims to elucidate

the achievements of programmes and the role that poverty-focused social policy has

played in the country’s contemporary development.

‘Poverty discourse’ 1s new 1n Albania. Democratic Albania has had to engage with
poverty in a way that the previous communist regime could avoid. Their rule espoused
cgalitarianism and although the country was by international standards very poor,
1solation impeded comparison and authoritarianism prevented dissatisfaction from
finding expression: hence, poverty ‘did not exist’. In this regard, the contemporary
understanding of poverty and the complexity of interaction of the issues surrounding

it, the causal chains of poverty, 1s a recent field of debate and study in Albania.

Transition has not given much time for theorising poverty, however. Poverty awareness
was magnified by the opening up of the country to the outside world after regime
change, coupled with the incontrovertible evidence that was the social fall-out from
the ensuing economic collapse. Prompt action was needed from the Government to

remedy the effects of a poverty whose scale threatened bankruptcy to the country and
brought misery to much of the populace. A *quick and dirty’? policy was found: the

Economic Aid’. Still, the discourse could wait while the decade marched on, social

1ssues ten paces behind the political - only appearing again at times of great crisis, or,

I For the purposcs of this thesis I consider a language-game as being a discourse around a set of behaviours
(Wittgenstein. 1952).

.

A Not a value judgement on the policy. the term describes a turnkey. “off the shelf” solution to a problem.
3 In Albaman. Economic Aid is called: ‘Ndibime Ekonomike.




crucially, when politicians had to play the Donor’s game following the lead of foreign

interests 1n the pursuit of aid.

This narrative sets the context in which this thesis makes i1ts appearance. The
poverty discourse has of course developed in Albania - the extent and nature of that
development, and its connection with social change, 1s the point of the story and
underlies this thesis. Theories of poverty are underpinned by the concept of need.
However, who defines need and to what end? It 1s a fact of life that the scientific
understanding and the experience of poverty are often dimensionally at odds with
each other - the former being the domain of officials, experts or academia and prone to
being undertaken with some little regard for, or comprehension of, the latter. Modern
social policy has evolved greatly in its attempts to overcome this limitation for the
sake of better addressing the needs of the poor, to craft policies that may better help
them out of their poverty. This thesis hopes to find where needs assessment, poverty

measurement and policy making in Albania are situated in this regard.

Other 1nstitutions also have had a role to play: as mentioned, INGO’s and domestic
organisations whose operations have kept them close to the ground and who have
advanced the anti-poverty agenda. The danger for these, aside from that their
discourse may appear as empty rhetoric to their target audience and clientele, 1s that
their operations may be seen as a way of enabling Government to withdraw to an
extent from the arena. Of course, individuals too are not wholly powerless. They
often have strategies for coping with, or mechanisms for escape from, their state
of poverty; mechanisms which the Government 1s not oblivious to and need to be
accounted for 1n policy evaluations and refinements. It 1s against this background
that Government anti-poverty policies are evaluated. The evaluation 1s made from
two perspectives, against Government aims and against the real needs of the poor.
From this, the developing role of social policies 1s drawn, from the requirements of
transition to those of consolidation, with emphasts given to the interplay of policies

and people, including the poor. NGO’s and the Government.




Albania was chosen exclusively for this study, rather than using a comparative
approach, for the reason that much about the character of 1ts modern situation appears
singular - especially the country conditions, the legacy of its history, and the actions
of its people since reforms began. As mentioned, the regime change was the direct
cause of much of the present poverty of the country. Indirectly too, the change has
deepened the experience of poverty, with this interesting period presenting extremes
across the whole social sphere, including mass emigration, economic boom and bust
and profound civil unrest. The thesis has provided an opportunity to explore a point
in Albania’s history that may soon be readily, indeed happily, forgotten: a time of
turbulent transformation between two long periods of relative peace, perhaps - between

the 1solation of communism and possible future absorption into the European Union.

The paths of transition are precarious and Governments have experienced great
difficulty in coping with emergent economic fragility and political instability. However,
the social aspects of development require as much attention by policy makers as the
economic and political. This study, through examination of the implementation of
Economic Aid during transition, argues for the importance of social policy at such a

time.

The policy that the thesis focuses on 1s the Economic Aid programme, established
In 1994 as part of the wider Social Assistance scheme. The policy was, with Social
Assistance, subsumed wholesale 1n a new strategy for Growth and Poverty Reduction
which was launched in 2002. The Economic Aid programme is of particular interest

for:

« Its implementation in a period of historic political, economic and social change,

the transition from communism to a liberal democracy.

» The fact that the policy was conceived and brought on-line without legacy problems,

since Social Assistance was newly established after the regime change.

» The origins of the scheme lay in a model that was already operational in other

countries, which was then adapted to the Albanian context.

/1




» Its place in the Social Assistance scheme as the only directly targeted and long-

term policy for income-based poverty relief.

« The way it is targeted, which presents interesting coverage patterns - a wide range
of needs and poverty contexts fall under its umbrella, revealing cross-cutting

concerns over geography, gender, and age groups.

* The continued relevance of Economic Aid, being still operative more than a decade
after its launch, provides an opportunity to use it as an indicator of the development

and innovation in social policy thinking in the institutions of Government.

This thesis therefore addresses i1ssues of poverty, policy, and perspectives upon these,

through such considerations as:

1. What are the perspectives on poverty among actors? Are there overlaps
in understanding between the Government, the poor and the civil society groups?
What attitudes are revealed through poverty discourse? What has shaped the welfare

climate?

2. How successful were the anti-poverty programmes? What are the factors that
might have influenced this - in origin, development and delivery? To what extent have
they been able to address the needs of beneficiaries? Have the poor developed their

own mechanisms to cope with poverty?

3. What are the institutions that affect poor people’s lives? Who are the actors

that have been involved in the process and what are their roles? How do they view

each other? How do they view themselves?

There has rightly been much academic emphasis placed on the politics and macro-
economics of transition. Research has analysed anomalies such as the massive
migration or the interesting anthropology of the country. As sure as " All roads lead to
Rome’, these approaches eventually touch upon the issue of poverty, so rooted is it In

Albanian life. Poverty studies, such as have existed in Albania, are mostly produced

/2




by NGO’s and the Government and are often not widely disseminated. This research
builds on the rich tradition of international studies in the areas ot poverty, needs and
policy evaluation. It also draws on the literature of transition in Albania and other
transition countries. The study uses mixed methods, focusing on qualitative empirical
research conducted in the period 2002-05, complementing this with appropriate
secondary data analysis of published evidence and official documents. The intention
of the empirical research 1s to try to establish three perspectives: one is the perspective
of the Government, reflected in the programmes that its institutions have designed
and implemented. The second 1s the perspective of poor people. generally comprising
recipients of Economic Aid. The research also combines the work of the voluntary
sector operating within the realm of social service delivery as another major actor
in poverty reliet projects. The study therefore parallels to a degree the contemporary
Growth and Poverty Reduction Strategy (GPRS),* which also incorporates principles

of interdisciplinary participation in its approach to policy making.

Original contributions of the thesis to the field are:

 To enhance the understanding of poverty in Albania as a multi-dimensional
phenomenon through a mixed approach of qualitative research and data analysis
- providing a picture of contemporary poverty that 1s often obscured by economic

and political concerns.

* The exploration of formal and informal perspectives on poverty and anti-poverty
programmes of three varied interest groups and the interplay between them, for

the purposes of policy evaluation.

» To present poor peoples’ perspective on the Economic Aid programme and show

what life is like for recipients.

« To promote debate about the 1ssues of poverty and the role of social policy during

transition and consolidation.

4 Recently renamed as the National Strategy for Socio-Eeconomic Development (NSSED).
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» To identify policy issues that contribute to the national and international studies

of poverty.

The core of the thesis lies in the empirical research conducted, which provides the
basis for evaluation of the Economic Aid scheme and an assessment of the role ot
social policy in Albania. This i1s supported by examination of the social, economic
and political conditions, 1n order to determine how the interaction of these forces has

affected the process of policy making and policy development.

The thesis begins, however, with an examination of core 1ssues of real need in Chapter
2, Theorising Poverty, Policy and Actors. Poverty definitions, measurements and
theories of policy evaluation from the academic literature are presented as they
pertain to the domain of social policy, with regard also given to the role of NGO’s as
an expression of civil society. Chapter 3, Research Methodology, shows the means
employed for fulfilling the research aims. A description of the research strategy, its
design, planning and execution, also details the 1dentification, selection and approach
to the groups under study. As well, it presents an evaluation of some key indicators
for the regions 1n which the study sites are situated 1n i1ts account of the site selection
process. The research methods employed are retlected upon in concert with a critique
of the chief data sources, interviews, official statistical data, laws and statutes. The
chapter closes with an assessment of the problems faced by the researcher 1n pursuing

information necessary for investigation into this thesis.

In order to provide an ‘official stance’ on poverty and social policy 1n the period
of study, which can be brought into comparison with the later empirical findings,
the ensuing chapters explore the literature on poverty and Economic Aid in Albania.
Beforehand however, Chapter 4, An Historical Context, offers a potted history of
Albania for the reader unfamiliar with the country, by way of consideration of the
circumstances which preceded Albania’s transition: a long history of poverty, political
instability and national indeterminacy, some of which still resonate in contemporary
Albania, complemented by a legacy of political and 1institutional problems from the

communist period, attendant to a generally low level of economic development.




Not to ignore the social in “social policy’, an examination of the milieu ot selected

significant events reveals the country conditions during Albania’s transition. This
opens Chapter S, Poverty in Transitional Albania. Through statistics and literature
published by the Government and INGO’s working in the country. the extent and
profile of poverty in this period 1s studied. The chapter 1s completed by an examination
of the development of poverty studies in the country and an overview of some of the
salient features of poverty that is revealed by key indicators. An exposition of the
Government’s anti-poverty program in Chapter 6, Social Assistance and Economic
Aid, provides an analysis using official documents and statistical data to scrutinise the
implementation of the Economic Aid scheme, including a presentation of the national
strategy for development that i1t has become subsumed within. The chapter closes with

a preliminary evaluation of Economic Aid complemented by findings from official

and expert reports

The heart of the thesis lies in the next three chapters, which contain the findings of
the empirical research. Chapter 7, Perspectives of the State, traces the story of the
development of the Economic Aid programme through qualitative in-depth interviews
with the designers and implementers of the programme, providing an unofficial
perspective to the scheme and the institution they operate within. It also explores

their understanding of poverty and their considerations on the role of the State and
social policy. Chapter 8, Perspectives of the Poor, focuses mainly on articulating the
perceptions of poverty of selected Economic Aid recipients. It presents the results of
empirical research into how people define and prioritise their needs and how these
may differ from official determinants. It provides qualitative assessments of the impact
of Economic Aid and looks at the mechanisms and institutions used in coping with
poverty. Chapter 9, NGO’s and Civil Society in Albania, assesses poverty and anti-
poverty programmes through the words of local and international NGO’s who have
been operating in relief projects and social service delivery. Representatives discuss
their operations and the impact ot their work on, and engagement with, the poor. They
consider the development of the sector. their relationship with Government and the
nature of their contribution to the policy process. reflecting on the malfunctions of the

past and challenges that lie ahead tor civil society in Albania.




The thesis is brought to its conclusion by bringing the empirical findings to bear upon
a discussion of Economic Aid and contemporary poverty in Albania in Chapter 10.
Concluding Discussion. The development of policy 1s examined on the basis of
the interaction over time of people, principles and policies: the people who are the
intended recipients of aid, the principles of benefit provision and the explicit and
implicit outcomes of the scheme. This leads to an examination of the efficacy of
policy 1n dealing with poverty from both Government and the poor perspectives. An
examination of i1ssues relating to current Government anti-poverty strategies leads
to final conclusions regarding the role of social policy in the differing contexts of
transition and consolidation. There 1s a brief, closing meditation on the themes of
the thesis and the path of the country, before the limitations of the study are reflected

upon and avenues for future research are identified.
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CHAPTER 2 THEORISING POVERTY, POLICY
AND ACTORS

Introduction

his chapter draws on work done by scholars in the field of international
Tpoverty studies, notably in definition, measurement, and the concept of need
which lies at the heart of weltare programmes. Poverty related concepts such as social
exclusion and vulnerability are also discussed. Debates on the importance of evaluation
of policies that are aimed at reducing poverty are presented, particularly through an
examination of existing literature on policy evaluation. This 1s followed by theoretical
arguments on the development of the NGO sector as social service providers and as

an expression of civil society.

This inter-related framework serves as the basis for undertaking the empirical work
and informing the analysis of the findings in this study. To evaluate the impact of
policies directed at the poor, an understanding of why some alternatives are chosen

over others 1s needed since ‘to improve the ways needs are met, some forms are better

than others’ (Gough, 2002:7).

Peo-certy and . inti- Poverty Programmes in Albarnia ] 7




2.1 THE ScieENTIFIC STUDY OF POVERTY

2.1.1 Rationale for the Study of Poverty

Poverty research has a scientific as well as a moral rationale. Scholars have emphasised
that the problem of poverty 1s not only a problem of individual character, but also a
problem of economic and industrial organisation. It is interrelated with other social
problems and 1t affects us all in one way or another. Because different causes can
produce the same eftect, the sources of poverty need careful examination as do its
manifestations. As such ‘poverty has to be given scientifically universal meaning and
measurement’ (Townsend, 1993:3), and 1ts study should aim to positively impact the
individual and society by building the scientific knowledge to influence and improve

policy making.

‘If the term ‘poverty’ carries with it the implication and moral imperative that
something should be done about it, then the study of poverty 1s only ultimately
justifiable 1f 1t influences individual and social attitudes and actions. This must
be borne 1n mind constantly if discussion on the definition of poverty 1s to
avold becoming an academic debate worthy of Nero — meaning a semantic
and statistical squabble that is parasitic, voyeuristic and utterly unconstructive
and which treats the poor as passive objects for attention, whether benign or

malevolent — a discussion that is part of the problem rather than part of the

solution’ (Piachaud, 1987:161).

Poverty 1s a core concept also to policy making because its continued existence is
‘probably the best symptom we have of the failure of our welfare state’ (Bradshaw,
1999: 12). It is an ‘unacceptable state of aftairs’ (Alcock, 1993:4) that carries 1n itself
a cry for “the world’s moral and political claims’ that something should be done about
it (Lister. 2004:1). Governments, in attempts to better target groups in need, have
consulted scholarly work and established and continuously updated the safety nets

that are in place to help people in need. Nevertheless, poverty still exists and almost

halt of the world’s population sufter a state of deep ‘poverty amid plenty” (World
Bank. 2001:3).
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As a result, the need for better policies places demands for better understanding of
poverty as a phenomenon that is highly embedded 1n the history and culture of each
country. It may be a ‘construction of specific societies, and moreover, different groups

within a society may construct it in different ways’ (Lister. 2004:3).

Poverty is influenced by politics and has a specific meaning under different social,
economic or cultural perspectives. It changes over time, yet its consequences are
detrimental to those experiencing it. While the terms ‘conceptualisation’and “definition’
of poverty have been used interchangeably 1n the literature, the aim of this thesis will
be to investigate the conceptualisation of poverty beyond the definitions. For that
reason the following section will introduce a framework of the existing debates in the

literature 1n regard to poverty understanding, definition and measurement.

While conceptualisation of poverty offers a framework for understanding poverty
discourse, 1t 1s definitions that influence official policy measures that are used to
distinguish the poor from non poor. The consideration of both conceptualisations
of poverty and the definitions of poverty can lead to better measurement indicators
(Baulch 1996; Chambers 1997; Bennet and Roche, 2000; Lister, 2004). Each
contributes to continuous contextual change in the other, yet ‘the interaction between
them has been neglected in the literature’ (Townsend, 1978:298). However, attention
has been drawn to the need to have a wider understanding of poverty by shifting focus

from ‘measurement research’ into more studies on ‘conceptualisation and definition

of poverty’ (Oyen, 1996:10).

Poverty conceptualisations are often achieved by obtaining people’s perspectives
about what it means to be poor, whether achieved via qualitative research and
Interviews, participatory poverty assessments or large scale quantitative studies.
Collected information is then fed back to improve conceptualisations and definitions
of poverty as a study tool for the discipline ot social policy, the policy making process,
and ultimately to help in dealing with the problem of poverty all over the world.

Scientifically they are important because theory informs the object of observation.
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2.1.2 Poverty: From Conceptions to Definitions

Poverty definition, similarly to poverty conceptualisation, 1s affected by the ‘context
of a particular society’ (Young, 1989:57) with its socio-economic, political, cultural
and ‘historic legacy’ (Alcock, 1993:13). Yet, in the context of ‘globalisation’ 1t is at the
same time ‘culture-bound and universal’ (Oyen, 1996:4). Politically and technically
1t 1s a highly contested concept (Alcock, 1993; Edye and Litner 1996; Dean, 2002)
which 1s even more elusive and ambiguous at the level of popular discourse (Dean
and Melrose, 1998). Therefore, its definition and measurement reflect a moral value
judgement as well as an official positioning. The numerous and continuous contested
definitions generated from scholarly work show that there i1s no one correct agreed
definition of poverty, reflecting its complex nature (Alcock, 1993; Townsend, 1993,
Bradshaw, 1999). However social policy as an academic discipline is concerned with

the definition of real poverty as a scientific and social problem.

[t has been noted, unfortunately, that those who most talk and write about poverty are
not the poor people themselves, and for that reason poverty has not been understood,
with the result that policies have had little to no success in solving the problem. These
people, professionals, researchers or policy makers are ‘outsiders’ (Chambers, 1983),
and they hold a position of power because they have the answers, while the poor are
powerless. For that reason, to better understand what poverty i1s, in the development
studies literature (Chambers 1997; Narayan et al, 2000a, b) a very important emphasis
1s given to the poor people’s voices. It is this approach of conceptualising and defining
poverty that is at the heart of new strategies on growth and poverty reduction launched
by the World Bank in most developing and transitional countries. Yet, it 1s where
the objective poverty measurements and subjective approaches meet that a better

understanding of poverty can be achieved (Shaftter, 1996; Baulch 1996; Moser,
1998).

Scholars differ in the ways they argue how poverty should be defined. Should we focus
on ‘a core notion of poverty’ at the subsistence level (Nolan and Whelan; 1996:193),
or define it in terms of deprivation (Townsend, 1979), which can lead to inability to

participate in society because of "lack of resources’ (1bid.:188)? Townsend argues
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that poverty should be understood and measured by 1ts demonstrable eftects, that 1t 1s
deprivation, ‘a state of observable disadvantage relative to the local community, the
wider society or the nation to which an individual family or group belongs’ (Townsend,
1987:125). To avoid debates that fall beyond the remit of social policy, whether
poverty 1s studied in its causes or effects, there 1s need for a common agreement on
at least what can not be considered poverty. If we widened the conceptual discussion
by introducing concepts whose realisation does not relate or depend on access to
resources, such as affection, we would risk losing sight of the notion of real poverty.
For instance, a rich man who feels lonely would as a result be classified as poor. Then
distinguishing between the poor from the non-poor would fall out of the capacity of

social policy to research, as 1t simply becomes a personal matter.

To clarify the boundaries of such discussions, Piachaud (1981) argues that the
definition of poverty is a moral question referring to a hardship that 1s unacceptable

and 1t 1s related to:

e Material conditions - needing goods and services, multiple deprivation,

or a low standard of living;

e Economic position - low income, limited resources, inequality or low

social class;

e Social position of the poor, through lack of entitlement, dependency

or social exclusion.

Absolute and Relative Definitions of Poverty

Among scholars, there have always been distinctions between those who are
proponents of absolute poverty, which 1s retferred to as subsistence below minimum
and socially acceptable living conditions, and those of relative poverty that compare
the lowest segments of a population with the upper segments. Booth (1889) and later
Rowntree (1901 and 1918) pioneered research based on absolute notions of poverty,
concerned primarily with the requirements of tulfilling nutritional needs as a level of

subsistence, where a family is poor if it can not afford to eat (Joseph and Sumption,
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1979; Alcock 1993; Oppenheim, and Harker, 1996; Moore, 1989; Bradshaw. 1999)
and less with needs for clothes and shelter. In the US, Orshansky estimated the food
expenditures with similar aims of studying poverty (1965). The focus on an absolute
standard of nutrition ‘defined by reference to the actual needs of the poor and not by
reterence to the expenditure of those who are not poor’ (Joseph and Sumption, 1979)

established grounds for the international research and analysis of poverty.

Subsistence was seen as related to ‘physical efficiency’ (Rowntree, 1901:86), a
‘standard of physical capacity necessary for production (paid work) and reproduction
(the bearing and nurturing of children)’ (Lister, 2004:21). The subsistence standard
was surveyed and reported on by Beveridge (1942) and was used as ‘a means of
justitying low rates of national assistance and national insurance’ (Townsend, 1993:30)
adopted during the post-war period in the UK, where, among the five giants Disease.

Idleness, Ignorance, Squalor and Want (ibid.), the latter aka poverty ‘proved the most

difficult to defeat’ (Dean 2002:20).

This approach has been criticised for being narrowly defined, based only on physical
necessities and 1gnoring the social context which informs them (Rein, 1970; Townsend,

1962, 1970, Donnison, 1982; Lister and Berestord, 2000). Even ‘Rowntree who
has been acknowledged as the founder of the absolute measure of poverty found it
impossible to sustain either an absolute or purely physical standard over time’, adding
more items to his definitions in the later studies (Bradshaw, 1999:13). In his study
‘Poverty in the United Kingdom’, Townsend argued that individuals are poor when
they lack resources to obtain the diet, participate in activities and have the living
conditions which ‘are customary or at least widely encouraged, or approved in the
societies to which they belong’ (Townsend, 1979: 31). Such an approach, based on
necessities set socially by society, has its origins in the writing of Adam Smith that

will be discussed later in the section on needs.

Relative deprivation provided the alternative debate to absolute conceptualisations

and definitions of poverty (Townsend, 1979: Bokor, 1984; Mack and Lansley, 1985;
Desai, 1986; Ferge and Miller 1987; Lister. 1990), acknowledging the importance

of the social aspect. such as when people cannot obtain the condition of life to fully
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participate in society. Townsend’s contribution to the notion of relative deprivation
suggests a need to distinguish the concept of poverty, as lack of income, from
deprivation of the conditions or activities necessary for people to participate in society.

As such, relative poverty changes commensurately with social conditions.

‘It 1s 1n the deprivation of the lives that people can lead. that poverty manifests
itself. Poverty can involve not only the lack of the necessities of material well
being, but the denial of opportunities for living a tolerable life. Life can be
prematurely shortened. It can be made difficult, painful or hazardous...deprived
of knowledge and communication...robbed of dignity, confidence and self-

respect...all aspects of poverty that limit and blight the lives of many millions

1in the world today’ (UNDP, 1997:15).

Lister deconstructs the notion of relative poverty into two categories: ‘first, the nature
of comparisons made to judge whether poverty exists’ since a person is relatively poor
when compared with co-residents, and second, ‘the nature of human needs’ (Lister,
2004:22). These are ditterent at different points 1n time, for example 1f we were to
compare pre- and post-communist periods, the context, nature and conceptualisations
of needs would be very different. However, the relative definition of poverty has been
criticised for the difficulty it brings to international comparative studies of poverty,

due to very different national standards and country conditions.

Poverty and Income Related Definitions

Lack of or insufficient income as ‘purchasing power to maintain a standard of living’
(Okum, 1975:15) constitutes the first reason for falling into poverty in a money-based
economy, where ‘poverty refers to a socially unacceptable level of income which
prevents a person from leading a normal life ' (Burden, 1998:54). Income and living
standards have been among the indicators widely discussed in the literature on poverty
definitions, either separately (Nolan and Whelan, 1996), or together (Ringen, 1987).
Wider definitions suggest that a person 1s defined as poor when having ‘both low
standard of living and low income’ (Gordon et al.. 2000b:91). In this context, it has
been argued that a distinction should be made between an agreed standard of living in

a given society and the ‘right to a minimum level of resources’ (Atkinson, 1989:12),
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and it should then depend on the individual to exercise that right or not. This results
in a demand from society and the Government for a minimum living standard that
each citizen has the right to enjoy. While 1t 1s difficult for Governments to translate
that right into policy, it has been argued that it is a necessary guarantee for ‘positive
freedom’ (Atkinson 1990:8) against the 1dea of a minimum subsistence as a negative
liberty (freedom from poverty), which is, however, ‘a fundamental human right that
all Governments have the obligation to respect, protect and promote’ (Vizard, 2005:7);
this approach allows a degree of ‘potential economic independence’ (Jenkins, 1991:
464). It 1s important to distinguish between having the ‘right’, having the capability to
exercise this ‘right’, and the way the right is used to ‘function’ in determining whether
a person 1S poor - as a person who cannot afford to eat represents a different case from

another person who carries out voluntary fasting (Dreze and Sen, 1989: 43).

The Capability Approach

Low income or total absence of 1t has been considered in other research work as
one factor that leads to ‘a denial of choices and opportunities for living a tolerable
life’ (UNDP, 1997:2; Vizard, 2001). Amartya Sen (1999), without underestimating
the role of low income as a factor that leads to poverty, questions and assesses the
dichotomy between income and living standards approaches, arguing that they are
only instrumental to what matters most: the capability to lead a healthy and creative
life, to enjoy a decent standard of living, freedom, dignity, self-respect and the respect

of others, as well as participating freely in society, and in that respect income i1s a

‘commodity’ to aid ‘capabilities’ to lead a healthy lite (1983; 1990; 1993; 1999).

Sen contributes to the poverty discourse and international development by directing
attention to the outputs. He sees poverty related to deprivation, as the absence of
certain basic capabilities for ‘functioning such as being physically fit’ (Dreze and
Sen, 1989:42). The definition of poverty, according to Sen, should include both what
we can or cannot do, ‘capabilities’, and what we are or are not doing, ‘functions’.
Responding to Townsend, Sen argues that poverty 1s absolute in terms of capabilities,
and relative in terms of commodities. Commodities such as the level of income

necessary to achieve good living standards are variables that can change over time,

they are, therefore, relative.




The capability to achieve a good life by securing the necessary goods and services
with the available income should be considered in absolute terms, meaning that the
Government and the society should provide for all (Sen, 1993). In that argument
‘functioning’ can be assessed as the freedom to achieve. Sen concludes that poverty is
"an absolute notion in the space of capabilities’ (ibid..:134) and represents ‘the failure
of basic capabilities to reach certain minimally accepted levels’ of living standards
(Sen, 1992:109), stressing, again, the importance of ‘a life that is worthy of the dignity
of human being’ (Naussbaum, 2000:5). Therefore he suggests, poverty is more than

simply low income or low standard of life.

While some general indicators of the capability approach are easily defined and
measured at the macro level, such as life expectancy, literacy rates and malnutrition,
others associated with participation in society are more complex and to some extent
questionable. The capability of the poor to participate in society may not be easily
defined or measured, unless they are part of a social group. Capability indicators are
subject to change over time leading to difficulties in comparing past data with present

ones, limiting their usetulness for short and medium term poverty monitoring (Alcock,

1993:15).

Wider Appreciations: The Concept of Well-Being

Another term in the literature on poverty 1s that of well-being. The concept of well-
being, very much the approach taken by the communist governments to improve the
quality of life of the population overall, has reflected a ‘shift of perspective from
negative to positive’ approaches in the scientific field as well (Baars et al., 1997:302).
This conceptual change has been taken on board by different international organisations
committed to eradicating global poverty. Their vision 1s based on human development
indicators of well-being, which represent a wider perspective beyond income poverty
(UNDP, 1997; Narayan et al.,2000a,b), and much wider than psycho-social aspects.

The concept has been criticised as referring to as ‘an unattainable or perfect state’

(Cameron et al., 2006:134).
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On this basis ‘the extent to which citizens are able to participate in the social and
economic life of their communities under conditions which enhance their well-being
and individual potential’ (Beck et al., 2001:7) would constitute a definition of social
quality which, even though an important notion, cannot serve as an exclusive definition

of poverty, just as ill-being only does not constitute poverty (Baulch, 1996; Bradshaw,
2002; Lister, 2004: 18).

2.1.3 Poverty and Need

The concept of need is crucial both to absolute and relative definitions of poverty. As
noted by Veit-Wilson, Rowntree wrote in his poverty line reports that ‘poverty was not
only the need for food, but much more it consisted of social needs like the rest of the
society we live 1n’ (Veit-Wilson, 1986:69). Rowntree argued that social needs are as
much a necessity for the poor as they are for the wealthy. But the risk 1s that the poor
cannot afford to fulfil their social needs without going short on other essentials (1937,
cited in Lister 2004:28). It has even been argued that needs do not exist at all (Barry,
1965 in Bradshaw 1999:11). However, debates later have shifted from the existence
of need to the classification of need. These debates have become more complex as a

reflection of the society in which needs develop (Townsend, 1979; Sen, 1983; Doyal
and Gough, 1991).

Adam Smith first discussed the concept of need as necessities in ‘The Wealth of

Nations’:

‘By necessities, I understand not only the commodities which are indispensably
necessary for the support of life, but whatever the custom of the country renders
it indecent for creditable people to be without. Custom has rendered leather

shoes a necessity of life in England. The poorest creditable person of either sex

would be ashamed to be seen in public without them’ (Smith 1776:691).

This understanding leads to the question of what are social necessities. The Albanian
national alcoholic drink -Raki' - does not have much nutritional value, but it would be

considered a shame for a traditional Albanian family to be without it, no matter how

l Raki - aside from representing the national drink. serves also as multipurpose solution to illnesses.
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poor. Raki has a cultural value as an expression of hospitality, and a social drink. Yet, it
1S not that Raki would be included in the list of the 1tems that constitute essential needs
when 1t comes to government policies in tackling poverty. It is, however. because of
the need to acquire that item that the poor may even sacrifice and fall short on other

essential needs. Equally important here is the role of culture, whereby the traditional

Albanian family would offer hospitality even at the cost of starvation.

Scientific debates about what need 1s, how it can be classified and measured have
been a concern 1n social policy and related disciplines (Bradshaw, 1972; Townsend,
1979; Smith, 1980). To this extent, it becomes necessary to distinguish between
universal ‘needs’ and ‘wants and preferences’ which have more of an individual and
cultural nature (Gough, 2000:4). Universality means that unsatisfied ‘needs’ can lead
to serious objective ‘harm’ defined here as ‘fundamental disablement in the pursuit of
one’s vision of the good...different from anxiety or unhappiness’ (ibid.). Needs may
well have to be discovered and defined by those other than the individual concerned,

such as experts and professionals (Manning, 1998:33).

Gough argues that universal objective human needs exist, can be known, charted
and defined in absolute terms (Gough, 2000:7; Dean 2002:26). They are universal
prerequisites for successful participation in a social form of life, and intluence the
capacity to make informed choices about what should be done and how to go about
doing it (Doyal and Gough, 1991; Gough, 1992:8-9). Consequently, human needs
can be understood as biological such as food and shelter, as well as non-biological,
including intellectual, recreational, aesthetic and religious needs. But unless the basic
requirements are fulfilled it may become impossible for individuals to participate in a

society in order to satisfy the latter needs (Doyal and Gough, 1991).

Human needs can be defined in terms of ‘acquiring and maintaining dignity and being
able to take a respectable and recognised part in one’s own society’ (Veit-Wilson,
1994:14). Townsend argues that human beings are social as well as physical beings,
and the physiological needs, such as nutrition, cannot be divorced from the socio-
cultural context (Townsend, 1993:31). Food 1n all kinds of society is ‘socialised

(ibid.). ‘being an expression of who a person 1s. what they are worth, and their ability
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to provide for basic needs’ (Dowler and Leather, 2000:208). However, it is argued
that theories of need are always dependant on the capability to express or claim the
need. Voicing needs can give people power, a power that can be exercised to bring
the desired effects. Since power is existent in all encounters between individuals,

Institutions or groups it can be a very useful tool for policy (Foucault, 1974).

Debates about who decides what needs are, who can claim them and how needs can be
fulfilled to satisty certain criteria that are accepted by the majority of people are crucial
to social policy. In development studies, assessment of needs is seen as a tool for
empowerment, where poor people define unfulfilled needs as an expression of poverty
and posit solutions (Craig and Mayo, 1995; Chambers, 1980; 1983; 1995; 1997). Yet,
there 1s little agreement as to what extent voicing needs can lead to empowerment
for communities and not only for the dominant elites (Chambers, 1997) who do not

necessarily represent the real poor (Cooke and Kothari, 2001).

Bradshaw 1n 1972 proposed the taxonomy of need, distinguishing between four
types, each requiring its own method of measurement. These are, normative need, felt

need, expressed need and comparative need, which all together constitute ‘real need’

(Bradshaw and Finch, 2001) as follows:

Normative need itself dates from earlier literature on poverty and has been continuously
redefined (Bradshaw, 1972; Townsend, 1979; Ife, 1980; Mack and Lansley 1985;
Gordon and Pantazis, 1997). Normative need, as defined by Bradshaw, ‘1s represented
by a lack of socially perceived necessities’ (Bradshaw and Finch, 2001:2) defined
on our behalf by professionals and experts (Dean, 2002:27), according to a norm (or
set of standards) applied across different areas. The issue of who are the ‘experts and
professionals’ has been questioned in the literature. Chambers stresses the importance
of ‘need perception’ and questions from which perspective needs are defined: that is,
whose reality counts? Is it the reality perceived by the externals or by the community

workers? Alternatively. perhaps, should it be the reality of those in poverty? (Chambers,
1997).
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The decision as to who defines the lack of the socially perceived necessities will,
subsequently, influence the policies and resources allocated to the targeted population,
in the form of government programmes or international initiatives through the civil

soclety sector.

Felt Need 1s defined as such when people themselves say that they feel poor. Felt
needs are subjective and as a result a person might feel poor in comparison to others
when by official criteria they may not be classified as such. Hence feeling poor can be
a very complex issue, especially in unequal societies. Felt need, when seen separately
from normative assessments may, as with the concept of well-being, lead to i1ssues that

fall outside the remit of social policy.

Expressed Needi1s the same as the felt need, except that it 1s articulated through ‘political
demands for the delivery of services’ (Dean, 2002:27). Felt need and expressed need
are interrelated with each other in mutual ways, such as, people can feel needs that
they do not express and they can express needs that they do not necessarily feel. There
may be needs which are felt yet not expressed, because of ignorance on the part of
the individual about the existence of services that may help them (Titmuss, 1968:66).
Expressed need finds application within the recipients of the social assistance benetits.
When studied in isolation, expressed need does not constitute a useful indicator, and

just like the felt need, it may lead to 1ssues that fall beyond ot the aim of social

policy.

Comparative Need exists ‘when there 1s a shortfall or deticiency 1n the services
received by one person or group relative to those received by another similarly placed
person or group’ (Dean, 2002:27). Core poverty, as argued by Bradshaw, includes

comparative need and can be distinguished within communities on the basis of

inequality (Bradshaw and Finch, 2001).

This typology of need has been criticised for failing to prioritise different kinds of
need. It also does not specify how needs thus defined then inform the ‘development of

social policy. and even further who should be the guarantor of people’s needs’ (Dean.

2002:27). However, together with other studies on the different perspectives of what
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constitutes need as the most accurate and comprehensive way to the identification
of poverty, the typology of real need has undoubtedly influenced debates on poverty

understanding and measurement.

2.1.4 The Measurement of Poverty

‘Measuring poverty 1s an exercise of demarcation. Lines have to be drawn

where none may be visible and they have to be made bold. Where one draws

the line 1s 1tself a battlefield’ (Desai, 1986).

Theories of poverty definition lead to the next step, the development of means to
measure 1t. Poverty measurement is theory-dependent (Gordon, 2000a:43), and
implies qualifications based on moral and value judgements that lead to delivery
of programmes, and which do not necessarily reflect all forms of poverty (Oyen,
1996; Chambers, 1997; McGee and Brock, 2001). That is, definitions and the
operationalisation of poverty do not necessarily follow each other precisely. Yet, over
the years the scientific literature on poverty measurement has generated equally as

many debates as theories of poverty.

While its seems that income related poverty may be easy to measure, studies have
shown that by employing different measures, different results may be obtained 1n
regard to poverty (Townsend, 1978:301). Bradshaw and Finch (2003) found that
there were few overlaps between those identified as poor by differing measurement
methods. This shows that scientific and technical questions can have political and

policy implications, and as a result impact the poor in different ways.

Objective and Subjective Measurement

Poverty can be measured using indicators from objective or subjective perspectives,
even though no measurement can be ‘independently objective’ (Gordon, 2000a:43).
The objective approach, sometimes referred to as the welfare approach. involves

normative judgements in the form of a poverty line, based on what constitutes poverty

and what is required to move people out of their impoverished state. The subjective

perspective places a premium on people’s preferences. on how much they value goods
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and services. Hence, the emphasis is on individual utility, opening the way to a full

consideration of social needs (Townsend 1979; 1993).

Economists have traditionally based their work on an objective approach arguing
that individuals are not always the best judge of what is best for them. For example,
focusing on the study of nutritional attainments, while all individuals value food
consumption, some may place higher value on certain food types or food quantities
that are not necessarily good for their physiological well-being. Poverty measurement
has been dominated by this objective approach, even though some would even argue
that ‘there never was such a thing as the absolute concept of poverty and no-one has
argued there should be’ (Ringen, 1988:353; Dessallien, 1998, a,b,c; Lanjouw et al.,
1998a).

Subjective measurements seem to appear later in the scientific discourse. This is mainly
because of mounting recognition of the limitations associated with so-called objective
indicators and the proposed value of understanding the perspectives of the poor In
shaping policies. As a result, methods used in development studies like participatory
poverty assessments which focus on the poor people’s narratives, presented earlier
in this chapter, have been gaining ground. Clearly, both objective and subjective
perspectives bring valuable insights to the measurement and analysis of poverty. They
approach the phenomena from different angles and capture fundamental aspects of it,

neither of which can be said to be categorically right or wrong.

Indicators in Poverty Measurement

Indicators of poverty are supposed to be direct representations of the chosen way
of poverty conceptualisation (Dessallien, 1998a; Lanjouw et al., 1998a). Proxies of
poverty, on the other hand, are variables that are supposed to be closely correlated with
the indicators in question. As such, proxies are indirect representations of conceptions
of poverty or deprivation. Poverty indicators identity the poor, and they may facilitate

measurement and interpersonal comparisons of different dimensions of poverty.

Income as an indicator has been questioned for its suitability in serving as
representative of poverty. It has been considered an ‘imperfect indicator of living

standards’ (Nolan and Whelan, 1996, Barnes et al., 2002; Lister, 2004). According to
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the income versus consumption approach, a ‘person 1s poor 1n any period if, and only
if their access to economic resources 1s insufficient to acquire enough commodities
to meet basic material needs adequately’ (Lipton, 1996:3 1n Schafier). People may
have a low standard of living for reasons other than income; equally, a measure of
living standards only, would not necessarily reveal cases of low income. As a result
both direct and indirect indicators are advised to be used when measuring poverty.
As a response to income, measurement of expenditure and consumption have been
suggested as alternatives. Evidence from other studies suggests that the expenditure
of the poor 1s higher on average than their income; hence expenditure may serve as a
better indicator of poverty, factoring that higher expenditure may be due to borrowings
or under-reported income (Okum, 1975: 19; Bradshaw, 1999:19). The consumption
approach on the other hand neglects those aspects of human need related to social

roles and participation (Townsend, 1993:46).

Expenditure and consumption approaches do not distinguish between individual
expenditure and consumption levels within the household as they are usually not
measured at this level of granularity. Combining income with expenditure measures
has been considered as ‘tapping quite different dimensions of economic well-being’
(Saunder et al, 2002). Townsend argues that instead, resources should be taken into
account when measuring poverty (1979). Nevertheless, the feminist critique argues
that within the family resources vary and so does their value. As a result it cannot
serve as significant criteria for measuring poverty. Among assets and resources time,
the ‘forgotten dimension’ (Ruspini, 2001; Millar, 2003) may be used as an ‘indicator’,
for instance as regards women’s time spent doing unpaid work at home (Walker and

Ashworth, 1994:1). Hence, time is not an easy indicator to be quantified in policy

mecasurcs.

2.1.5 Application of the Poverty Line

The threshold below which people are counted as poor 1s referred to as the poverty
line. Scientific and policy debates have questioned who decides the poverty line, how
is it set. and where the line is drawn, arguing that there 1s no ‘scientific, right definition

of the poverty line’ (Beckerman, 1979:351). Nevertheless, once a poverty line is
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drawn, ‘the next step is to decide how to measure the extent of poverty’ (Atkinson,
1980:294). Scholars stress that a distinction should be made about the poverty line
and the poverty gap. The poverty gap is a measure of the distance people are from
the poverty line, thus reflecting the severity of poverty (Bradshaw, 1999:20). The use
of the poverty line can vary according to the target group. Hence, it may target those
that have much lower than average income or those that spend less than average; it
may include people that are on benefits, or generally be drawn based on those that
believe themselves to be poor; it may reflect a low standard of living or lack of certain
goods and services (Middleton, 2000:59). For example, a minimum income level set
under social assistance schemes or World Bank measures of $1/day or $2/day are both

examples of poverty lines.

Regional and international standards have been also questioned in social policy, such
as, for example, whether a poverty standard has the same value to people living in
different regions in a country (Bradshaw, 1999; Lister, 2004). It is considered possible
that most subjective perspectives will be drawn from people comparing themselves
with the local area where they live, resulting in different standards for difterent
communities when they are compared. At the same time, when measurement levels
are set internationally, questions arise as to whether they can translate into nationally

applicable measures, considering that there are ‘major variations between societies’

(Townsend, 1978:299: Atkinson et al., 2007).

Absolute and relative poverty lines stem from their respective definitions (Lanjouw et
al.. 1998a; Dessallien, 1998a). However, such lines do not always reflect the changing
level of income in a country or those at the bottom of the pyramid, who might find it
harder to make ends meet, as was the case with post communist societies in the early
1990s (Unicef, 2000c). Poverty lines are used to estimate numbers of the poor (the
headcount) and policies are directed to bringing as many people as possible above the
line. Rowntree’s concept of the poverty cycle, demonstrating that an individual might
rise above the poverty line only to fall below it again at a later stage in his or her life,
was an important contribution that emphasises the need for continuous measurement
of poverty throughout life (Veit-Wilson, 1986; Lister, 2004). In his study, Rowntree

drew a distinction between measuring primary poverty, resulting from an income
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insufficient to provide even the bare necessities of physical well-being, and secondary

poverty, resulting from the unwise expenditure of income (Oppenheim and Harker,

1996).

Time 1s also an important indicator when measuring poverty, distinguishing between
the short term poor and the long term or permanent poor (Bradshaw, 1999:19). Critics
of such methods argue that the poverty line does not reveal much about the intensity
and depth of poverty experienced. The poverty gap method has been criticised on the
grounds that those who fall below the poverty line may not be the largest groups in
the headcount (Alderman, 2000c). As a result ‘policies that relieve poverty (reducing
headcount) for those near the poverty line do not necessarily achieve that for those
furthest below i1t’ (Lister, 2004:42). Poverty gap is used less frequently than headcount

measures; yet when used together, they can produce a more comprehensive picture of

poverty (Osberg, 2002; Kuchler and Goebel, 2003).

Scholars have questioned scientifically and politically the clear existence of the
threshold which divides the poor from the non-poor or with oscillations between the
two, and some argue that it 1s the debate about the poverty line that distracts attention

from the analytical definition of poverty. Others have questioned these measures,

arguing that they can only reveal information about poverty in the very short term

(Veit-Wilson, 1999a:92).

Individuals or Households?

While when we talk about poverty we refer mostly to individuals, it 1s often the
household poverty that is being measured (Lanjouw et al., 1998b). This runs the
risk of underestimating poverty, an argument that has been at the core of the debates
criticising limited Governmental programmes because ‘benefits are assessed on the
basis of a family unit’ (Bradshaw, 1999:18). It 1s, in fact, the individual’s right to a
minimum level of resources that should lie at the heart of anti-poverty programmes
(Atkinson, 1989; 1990; Naussbaum. 2000) and, as such, the household approach has
been criticised from a gender perspective (Bradshaw et al., 2003), as resources within

the household are not shared equally, often especially disfavouring women (Pahl,

1989: Millar and Glendinning, 1992).
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Who Decides?

It has been argued that very much of how poverty 1s measured reflects the i1ssue of
who decides about what is called a necessity (Veit-Wilson, 1987:188; 1998; 1999a:
97). As was the case in the definition of normative need, professional experts decide
to establish the poverty threshold using approaches, such as budget standards,
through which a specified basket of goods and services is costed for different types
of households. There has been discussion on how information should be collected:
whether 1t should be decided by ‘expert judgment, as in the case of the US poverty
line’, or 1n a more participatory basis, where information is actually gathered based on
‘how people live instead of how they should live’ (Bradshaw, 1997:51). The former
approach has been criticised due to the perception that the richer people have always
used their power to define poor people’s needs (Chambers, 1983; 1997; Veit-Wilson;
1999a) which the latter approach can avoid.

A second approach is based on more democratic measurements achieved consensually,

representing the views of the general population and based on the essentials of modern

life determined by experts (Mack and Lansley, 1985:42; Walker and Middleton,
1995: 20; Middleton, 2000:74; Van den Bosch, 2001). When this method 1s applied
in welfare programmes, it can serve as a criterion for measuring ‘the effectiveness
of social policy’ (Townsend, 1978:299). Yet, this approach too has been criticised
because getting people’s views via social surveys is done within an expert’s framework
(Levitas, 2000), limiting people’s choices through a set model ot options (Townsend,
1978). This method does not offer much information on whether certain items are

excluded due to choice or purely due to lack of these items.

The third approach is that of participatory research, which represents less a method
than a philosophy (Lister, 2004:47), whereby engaging with the poor can lead to
‘better technical diagnosis of problems and better design’ of programmes in response
(Robb, 2002:104). However, even this measure has not been critic-free, as measuring
poverty with participatory approaches may lead to wider issues that fall outside the
social policy remit, since people. as we discussed earlier, have many needs. Another
criticism argues that this method alone will not give a complete picture, being limited

by the living environment (Veit-Wilson, 1999a,b) and, as a result. people will associate
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their needs to what they can see and compare, which in the case of poor communities
might be rather curtailing. There are conceptual problems with this method as well.
Views of the poor people on poverty might be influenced by those held by major
groups and classes in society, and indeed, conditioned by the state itself thus limiting
their conceptualisations of poverty (Townsend, 1978:298). Critically, views of the

poor may be conditioned by their poverty, which may act to limit their aspirations.

2.1.6 Poverty and other related concepts

Social Exclusion Approach

Social exclusion,according to the International Labour Organization (ILO), isconcerned
with participation and integration (Dean, 2002). Poverty and social exclusion are not
the same (Room, 1995), yet they are closely related and tend to occur together. Poverty
‘may lead to social exclusion, in the sense that people are cut off from the labour
market, do not take part in dominant behaviours and cultural patterns, lose social

contacts, live in stigmatised neighbourhoods and are not reached by welfare agencies’
(C.E.C., 2001:7). St1ll, there are those who define social exclusion within the concept
of poverty, focusing on those aspects of social deprivation that prevent people from
participating fully in activities in society and its development, thereby encouraging
the process and not only the outcomes (Golding, 1986; Lister and Beresford, 2000).

Between these two positions lies a range of different approaches to the concept.

The definition of social exclusion depends largely on how one defines poverty. The
underlying idea is that poverty or deprivation is best regarded as lack of the resources
required to participate in activities, and to enjoy living standards that are customary
or widely accepted in society. The social exclusion approach connects poverty
closely with issues of citizenship and social integration and other associated resource
requirements (Lister, 1990; 2004; Scott, 1994), and as a *‘multi-dimensional, dynamic,
local and relational’ concept can provide a way to explore 1ssues related to exclusion
of groups, such as women (Millar, 2003:181) or lone mothers (Gardiner and Millar,

2006). Participation is a key indicator in the definition of social exclusion where a
person is considered to be socially excluded 1t “he or she does not participate in key

activities of the society in which he or she lives’ (Burchardt et al., 2002: 30).



Poverty and Inequality

Whereas poverty refers to different forms of deprivation that can be expressed in
a varlety of terms (i.e., income. expenditure, basic needs and human capabilities).
equity 1s concerned with distribution within a population. The equitable principle
seeks to re-balance differences that exist; usually this means differences in outcome.
but sometimes also differences in opportunity. Measures of inequality are, from this
perspective, at the heart of quantitative studies of poverty (Alcock, 1993; Esping-
Andersen, 2002; Gordon and Townsend, 2002). An example of the power of inequality
measures was demonstrated in the ‘Parade of Dwarfs’ (Pen, 1971). where the height of
people was symbolic of their relative place in the distribution of resources in society

and where average income equalled average height.

Despite the clear distinction between the concepts of poverty and inequality, analysis
of poverty often employs indicators of equity because of inherent linkages between
the two, which show that it may be easier to reduce poverty under relatively egalitarian
conditions. Some studies show that countries with the lowest levels of poverty tend
to be more equal, overall, than those with higher levels (UNICEF, 2000c; Esping-
Andersen, 2002). Whatever the measurements used, it seems that ‘inequalities that
stem from 1nequality of opportunity are more intolerable than those that emerge even

when opportunities are equal’ (Okum, 1975:22).

The association of poverty and equity indicators 1s done 1n a number of ways, such as
by disaggregation of indicators based on class, gender or ethnicity. The feminisation of
poverty generated from unequal share of income within the household, although not a
new phenomenon, is another indicator of the relation between poverty and inequality
(Pearce, 1990), as women are one of the groups more at risk of falling into poverty
than men (Bradshaw et al, 2003). Indeed, 1t has been reported that women make up
70% of the world s poor, indicating a huge categorical inequality (UNDP, 1995). Issues
such as women’s self-sacrifice (Vincent, 1991) or ‘compulsory altruism’ have been
taken for granted for a long time, ignoring the unequal detriment that women suffer
(Land and Rose, 1985). The feminist critique argues that a process of feminisation
of poverty, which has until lately been ot only “tangential concern’ to social policy

(Lewis and Piachaud. 1987:51), has happened as a result of women's unequal position
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at home, their unpaid work and dependence on the family breadwinner, who 1s often

the husband (Millar and Glendinning, 1992:9).

Poverty as Vulnerability

Certain indicators of vulnerability may be strongly correlated with poverty. such as
female-headed households or families living in remote and isolated mountainous
regions, children during an economic or social crisis and isolation of the elderly. From
a global perspective, most of the world’s poor live in rural areas (Gordon and Spicker,
1999) and, as such, the rural domain may become an indicator of vulnerability.
Nevertheless, not all members of particular vulnerable groups are invariably poor
- hence the need to distinguish between the two when dealing with poverty indicators
1s very important. While poverty relates to deprivation, vulnerability 1s a function of

‘external risks, shocks, stresses and internal defencelessness’ (Streeten, 1994:17).

The high degree of correlation between vulnerability and poverty 1s increasingly
leading development practitioners toward using the former as a proxy for poverty.
This can prove useful when trying to ascertain a general estimation of the extent of
poverty. However, using a vulnerability indicator as a proxy for poverty needs careful

analysis to determine the degree of correlation, and regular testing to ascertain its

validity over time.

Chamber’s poverty trap concept 1llustrates the relation between poverty and
vulnerability: here the ‘poverty ratchet twists, creating increasing vulnerability, which
then turns to powerlessness and isolation’, perpetuating the tautology that ‘the poor
are poor because they are poor’ (1983:111). Geography, as a proxy for vulnerability,
may be a factor that both contributes to and mediates poverty (Lister, 2004:69). While
the concept of ‘people poverty’ 1s mostly associated with urban segregation and
concentration of the poor, the same way as affluence becomes more concentrated in
gated communities (Massey, 1996: Byrne, 1999), that of place poverty refers to social
and physical aspects of the surroundings where people live, including infrastructure

(Forrest and Kearns, 1999), which affects the multidimensional experiences of poverty

and vulnerability.
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Poverty and Underdevelopment

The distinction between poverty and underdevelopment also depends on how each is
defined. When poverty is defined in broad human deprivation terms. it is often viewed
as a form of underdevelopment. The Human Development Report 1997 distinguishes
between the two concepts by associating the former with individuals and the latter

with an aggregated perspective.

"“The contrast between human development and human poverty reflects two
different ways of evaluating development. One way, the ‘conglomerative
perspective’ focuses on the advances made by all groups in each community,
from the rich to the poor. This is in contrast to an alternative view, the
deprivational perspective, in which development is judged by the way the poor
and the deprived participate in each community. Lack of progress in reducing
the disadvantages of the deprived cannot be ‘washed away’ by large advances

- no matter how large - made by the better-off people’ (UNDP, 1997:15).

Given the close relationship between these two concepts, it 1s not surprising that many
poverty indicators are the same as those used to measure underdevelopment. From a
policy and programme perspective, the necessity of recognizing a distinction between
poverty and underdevelopment depends a great deal on two factors: first, the degree

of equity within a society and second, the prevalence of poverty.

Furthermore, in order to develop realistic policies for poverty alleviation it 1s essential
to understand the nature of poverty in a specific setting. It 1s a common component in
virtually all approaches to poverty analysis to set a poverty line 1n a particular context.
Across different countries, regions, communities and even tamilies, the identity of the

poor, the degree of their poverty, and 1ts causes ditter.



2.2 POVERTY AND SociaL PoLicy

‘Social policy is a vague term, the boundaries of which are ill-defined, but the content of which is
rich...it includes all policies directed at making some change in the structure of society... another name
for government policy’ (Boulding, 1973:187).

2.2.1 From Theory to Praxis via Premise

The formulation of ‘theory inheres within the conceptualisation and measurement
of a problem and the application of a policy’ (Townsend, 1978:298). Policies to
tackle poverty are influenced by the society’s views expressed by the Government
in legislation and exercised through central and local administration. While countries
reflect different models of welfare (see Ditch, 1999a), it has been a preterence to base
anti-poverty, means-tested cash-transfer policies on a socially perceived minimum
level of household income. In the process of transforming theory to policy many
issues arise. Application of Social Assistance quite often represents a combination
of needs-driven, self-declaration and means-tested indicators. The concept of social
needs, as such, provides a ‘theoretical basis for applications of the definitions ot
poverty and eligibility criteria, frequently used on the benefit schemes’ (Veit-Wilson,
1986:69). The assumption is that central governments, through their institutions
of local government, will gather information on those in need, categorize those 1n
extreme need and respond through programmes within its limited resources, being

those in cash transfers or in social services.

Before responding with policies, an understanding and a definition of what constitutes
need is deemed important. For policies to reflect real need, a shift of policy
conceptualisation from the absolute to relative notion of poverty has been suggested.
Such a decision requires political change, by mobilising more resources to improving
wellbeing as opposed to limited poverty based on subsistence (Cameron et al., 2006).
Subsistence policies can carry the stigma attached to the derogatory term ‘poor’,

referring simply to someone that can not afford tood. Hence, need as a concept for

policy can comprise:
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‘The kinds of problem which people experience; requirements for some
particular kind of response; and a relationship between problems and the

responses available. A need is a claim for service (Spicker, 1993).

Furthermore, the correlation between poverty and need carries policy implications as a
limited definition of need leads to a limited appreciation of rights. A narrow conception
of poverty may restrict people’s understanding of social conditions and, as aresult, their
willingness to act generously. Townsend argues that people are “encouraged to believe
that subsistence represents the extent of basic human needs; and therefore, that the kind
of individual rights or entitlements which might be introduced and guaranteed under
state policy would be restricted accordingly’ (Townsend, 1978:300). To address these
1ssues, it has been argued that qualitative research methods can uncover meanings and

provide insight into the experience of poverty that has implications for policy making

(Lister, 2004:38).

Yet, because individuals gradually adopt their preferences to what i1s economically
achievable, they are most likely to say ‘they don’t want’ or need an item 1f their access
to resources is limited (Hallerod, 2006:387), and the ‘longer the economic situation
lasts, the more people adjust their aspirations’ (ibid.:388), limiting the policies that
affect their lives. Studies on the impact of policy on poverty reduction and how people
cope with low levels of benefits show that there is a ‘discrepancy between government
policies, which assume that financial dependence is limited to the family unit, and
poverty studies, which generally assume that income 1s shared between all members
of the household’ (Gardiner and Millar, 2006:367); and different policy objectives
follow naturally from alternative measures. For example, Beckerman argues that "1t
funds are constrained they must focus on the poorest; i1f objectives are conceived
to maximise the number of people who are raised above the poverty line then the
best way of distributing the fixed sum is to give 1t to those that are the least poor.
Alternatively, if the objective is to maximise the number of people in target groups

who receive some of the funds, it is best to spread funds evenly’ (1979:79).
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Others argue that the focus of social policies should shift from purely monetary based
indicators of poverty definitions to those based on capability (Raveaud and Salais.
2001: 61; Williams and Windebank, 2003), by, for example, investing in health and
"education’ instead (Giddens, 2002:39), a suggestion illustrated by the Blairite mantra
"Education, education, education’. As such, skills and qualifications, it has been
argued, can be treated as a form of investment in life earnings, and have been in the
literature for years (Marshall, 1948 quoted in Rosen: 1977). They consist of what
Townsend called “assets’, which are important indictors related to poverty (Bradshaw,

1999:18) being “direct forms of human capital’, but whose effects, however, can not

be easily 1solated (Mincer, 1979:104).

2.2.2 Evaluating Programmes: The Policy Process

If we lived in a world of complete certainty and perfect administration there would be no need for

evaluation: having selected the best option and put it into operation we would know in advance what
its effects would be’ (Hogwood and Gun, 1984:219)

The somewhat rhetorical question of why we are not more effective in actually solving
social problems, such as poverty, with better policies, implies the complex nature of

the policy making process (Linbdlom and Woodhouse, 1993:2).

The term policy is interpreted here as state intervention (Burden, 1998:1) via
programmes aiming to reduce poverty, involving a particular package of legislation,
organisation and resources (Hogwood and Gun, 1984:16). These are considered to
apply to something ‘bigger’ than particular decisions, but ‘smaller’ than general social
movements, sometimes even consisting of ‘what 1s not being done’ (Heclo, 1972:84).
Definitions of poverty and methods used for its measurement attect all stages of
the policy process and vice versa, feeding into the analysis of problems and policy
issues (Parsons, 1995:382). To clarify the vast information surrounding theories of
poverty and policies in response, Veit-Wilson distinguishes between ‘poverty lines’
as scientific measures, Government minimum income standards as political criteria
of the adequacy of income, and social security and social assistance as programmes

based on political decisions about how much the government is willing to help people

in need (1999a: 82-83).
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Social and economic policies developed over time to respond to poverty, have been
accused of instead ‘maintaining’ (Novak, 1988) or “at least recreating poverty’ (Alcock,
1993:9). Therefore, an analysis of the policy process helps in the consideration of how
a problem, such as poverty, is dealt with, starting with definitions, agenda setting,
formulation of programmes, decisions made or not made, their implementation and

evaluation (Parsons, 1995: xvi).

After the design stage, the implementation of a programme is assumed to be ‘a
series of mundane administrative decisions and interactions,’ that were for a long
time considered unworthy of the attention of many scholars who were in thrall to
the weightier conceptual issues (Van Meter and van Horn, 1975:450). A study of
implementation, however, is a study of change: how change occurs, possibly how
it may be induced. It is also a study of the ‘microstructure of political life; how
organisations outside and inside the political system conduct their affairs and interact
with one another; what motivates them to act in the way they do, and what might

motivate them to act differently’ (Jenkins, 1978:203).

Policy delivery, on the other hand, has become important, especially in the context of

the complex conditions facing modern governance (Kooiman, 1993) and the changing
architecture of the state in modern society (Dunleavy, 1989) where delivery of welfare
can be regarded as a complex mixture of contributions from different sources, including
government and voluntary organisations (Self, 1993:121). The ultimate test for the
delivery system 1s whether citizens, such as recipients of cash benefits, are satisfied
with the programme provided (Parsons, 1995:525) and the evaluation process 1s an

aid to ‘learning about the consequences’ of a policy on the recipients of this service

(Dye, 1987:351).

There are two important concepts in evaluating policies in general and those aimed at
poverty reduction in particular; the policy outputs, which 1s what government actually
delivers as opposed to what it has promised or has authorised through legislation, such
as, for example. payment of cash benefit as an activity (Hogwood and Gun, 1984:16),
and the policy outcome, that is, in terms of what 1s actually achieved, meaning the

impact of these activities, such as for example poverty reduction, as a result (ibid.:17).



By evaluating policies we aim to find out “how, why and to what effect governments
pursue particular courses of action and inaction’ (Heidenheimer et al., 1990:3), and
‘what governments do, why they do it, and what difference it makes?’ (Dye, 1987:1),
and for that it is necessary to ‘draw on a variety of approaches and disciplines’ (Parsons.
1995: XV). It allows us to examine how the system seeks to prevent poverty, and
whether it has succeeded in this task. Alcock (1999:50) raises some critical questions
when assessing policy changes for the social security system in the UK, which are
generally 1ssues that policies on poverty reduction should mostly answer generally.
They are directed at three levels: first, people — who are the intended recipients of
benefits, and whether benefits reach those in need? Secondly, the principles — how
are benefits delivered, and do the criteria for benefit entitlement lead to effective
distribution? Thirdly, the policies — what are the aims of the policy development
and structures adopted (1bid.)? Finally by evaluating the policies aimed at poverty
reduction, including definition, measurement, implementation and delivery, via the
people that are involved either on the delivering or the receiving end, tells us much
about poverty. Policies tell us also about 1deologies and ‘whether all people matter or

some matter less than others™ (Veit-Wilson, 1999a:80).

2.3 NGQO'’s: OPERATING BETWEEN THE (GOVERNMENT AND THE
Poor

The involvement of the voluntary sector in social and other policy areas 1s a matter
of growing interest (Parsons, 19935: 499). The voluntary groups seeking to do good
works for the poor and needy have a long and distinguished history (Butler and
Wilson, 1990: 9-14), and they are an important part in policy making 1n all countries
(Anderson, 1997:70), playing an intermediary role between the public and government
(Lewis, 1999:56). Voluntary participation in Albanian context would mean an activity
given freely and not paid and quite often has been associated with the voluntary
associations of the communist party. As such these organisations are known as in

most countries of Southern Europe by the name ot Non-Governmental Organisations
(NGO’s) (Lewis: 1998), and are seen as one expression of c1vil society - others being
families, neighbourhoods, voluntary organisations, unions, and spontaneous grassroots

movements (Wolfe, 1991:1) - that can be eftective laboratories for testing and
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delivering services to some of the poor (Reilly, 1995:7). Literature has been concerned
with the growth and evolution of NGO roles in development and relief work, with
policy issues of NGO relations with the state and donors and with community-based
action and social change (Drabek, 1987; Korten, 1990; Clark, 1991; Carroll, 1992;
Smillie, 1995; Farrington and Bebbington, 1993; Hulme and Edwards, 1997: Fowler,
1997). Hall argues that the idea that groups, albeit of the right type, should balance
the state 1s subtly wrong. This manner of conceptualising state-society tends to see
the state exclusively as a threat, which could act to undermine the necessary role
of the state in providing protection and in ensuring basic social conditions for them
to operate within (1996:15).There have been two prevailing interpretations of the
development of the NGO sector in Central and Eastern Europe (CEE). The first sees
NGO’s as institutions rooted 1n a democratic culture and based on broadening social
participation as necessary indicators of liberal market reform (Davis, 1996; Laczko,
1994). The second considers them as an expansion of the western organisations, a
form of ‘colonialism’ of the western societies (Stubbs, 2000) at a time when ‘socialist
economies [were] busy de-socialising’ (Dreze and Sen, 1989:257) 1n order to be part

of the global action.

Sampson calls transition in CEE ‘a world of projects’ and in a case study the
development of civil society in Albania as one of them (1998:121). In post-communist
countries ‘democracy’ was demanded from the donors ‘quantitatively’ pushing for an
increase in the number of the ‘western model’ NGO’s (1bid.:128-9) and though seen
as partners, it was expected to ‘take time for structures and mechanisms to be put in
place, until they would move ‘our [western] way’ (Walker, 1998). The dependence of
this sector on Government money, as is the case in the western countries, or on foreign

aid, as in the CEE, is as much an organisational structure as it 1s a political one.

It affects the way problems are approached and tackled and, more fundamentally, 1t
reflects their position between the Government and the poor. Lewis (1999:56) argues
that whether they move more towards the private sector, or the government, the

way they will contribute to poverty reduction will change, depending on the future

direction.
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Some literature on not-for-profit organisations (NPO’s) recognises that, although
the actual contribution of these organisations, in general, 1s difficult to measure with
any degree of certainty, they have undoubtedly contributed to the consolidation of
democratic reform and the development of a civil society in transition countries
(Anheiler, 2001). Yet, to investigate their role in poverty reduction and social policy,
1t 1s crucial that all aspects, from mission to service delivery, are examined. Robinson
in his study of rural poverty alleviation and NGO’s in India, for example, revealed
that 1t 1s often those community members who need help most who often continue to
be left out -‘the destitute, the handicapped and the chronically sick who constituted
the poorest stratum of rural society, were invariably beyond the reach of economic

programs’ and as a result the‘conditions of the poorest have not changed dramatically’

(Robinson, 1991:119).

Summary

To suggest in ‘academic circles that there is general agreement on anything is to don
a crimson 1n the bullpen’ (Heclo, 1972:84). While this statement may, to some extent,
appear pessimistic, many scholars agree on the existence of poverty as a moral claim
- that something should be done. It 1s ‘deep-seated 1n many rich and not only poor
countries and seems destined to get worse, unless scientific means are mobilized to
fully explain current trends, and international action is taken collaboratively to counter
them’ (Townsend, 1993: 3). If poverty persists it ‘implies a failure of citizens to secure

their rights and a failure by the weltare state to honour those rights’ (Dean, 2002:21).

The way poverty is conceptualised, detined and measured 1is, 1n itself, as much a
subject for study as it is a political act involving allocation of resources and a ‘state
intervention’ that impacts the lives of the poor (Burden, 1998:1). Policy prescriptions
permeate conceptualisation, measurement and formulation of theory; and starting from
conceptualisation, it is the narrow definitions of poverty that lead to underestimation
of the extent and severity of poverty? (Townsend. 1978: 298). Experience of poverty is
detrimental to all societies, and for that all have a moral duty to contribute in solving

it. Furthermore ‘our capacity to deal with poverty depends on giving equal and

) The Perception of Poverty in Lurope (CLC, 1977).1s given as one of the examples of restrictive survey

il

practices. where a short list of alternatives is build based on a particular causal model.
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simultaneous attention to meaning, measurement, explanation and policy analysis’

(Townsend, 1993: 7). As providers of the services directed at people in need, NGO’s,
as actors in civil society, and the Government are expected to play a role in the
programmes directed at the poor. It is the nature of this role that deserves careful
scientific and policy investigation to understand and change the social situation of the

pOOT.
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CHAPTER 3 RESEARCH METHODOLOGY

Introduction

This chapter begins by describing the research strategy for the study. and

the methods used to achieve the aims of the research. This 1s followed by
a description of the process of identification and selection of the study areas and
respondents in each area. It later moves on to present the way research was carried out

and the data analysed, finally reflecting on the research. Limitations of the research

are addressed in the conclusions.

3.1 THE RESEARCH STRATEGY

3.1.1 The Nature of the Research

Aims of the research methodology for this study are two tfold.

. First, to explore the context of the data and publications on poverty

and anti-poverty programmes in Albania, including official documents and

reports of local organisations as well as publications and data from international

institutions.

. Secondly, to record and analyse the perspectives of groups selected

to participate in this study in regard to poverty understanding and policy

evaluation.

The research began with extensive readings of existing literature. Data collection
was made via a wide range of sources, depending on the nature of the information
needed and the groups under study. including official statistics and documents,

media monitoring. study area visits and empirical evidence. A considerable amount
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of material was gathered throughout the research, and 1t was updated accordingly
until the completion of this thesis. Groups selected for primary research were the
Government officials, civil servants and the poor that consisted of individuals from
families that were receiving economic aid benefit. Due to its role in social service
delivery that stands in between the Government and the poor, a third group was also

considered as important in the research; the Non-Governmental Organisations.

3.1.2 Collecting Source Materials

The First Stage: Collecting Secondary Sources

Research started by collecting information from the following secondary sources:

1. Documentary data: official documents, laws, regulations and amendments,
internal official reports published or unpublished and archives. The information
was collated from a wide variety of sources over the period of this study, the
main sources being the Ministry of Labour and Social Aftairs (MOLSA),
the General Administrate of Care and Social Services (GACSS), the Office
for Employment Services (OES), local offices for Economic Aid and Social
Assistance, the Government of Albania (GoA), the Prime Minister’s Oftice for
public relations, the Municipalities and Communes Offices and Social Security
Institute (SSI). Other institutions that were included in the secondary sources
were the Municipalities, the Ministry of Education (MoE), the Ministry of Health
(MoH), and the Growth and Poverty Reduction Strategy office (GPRSO').

Information from these sources was used and interpreted with consideration of
the political developments of the time in which the respective programmes in
relation to poverty were formulated. Information collated from the above sources
was in regard to all social policy areas, with a particular focus on poverty and anti-
poverty programmes. Documentary research was considered an important part of
the study as ‘documents have the potential to inform, structure’ (May. 1998: 157)
and affect people’s lives; they tell us about “the aspirations and intentions of the

period they refer to’ (ibid.), and the conceptual and ideological discourse as well as

l Later the strategy and the responsible office were renamed as the National Strategy for Socio-Economic
Development (NSSED).
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‘stability’ (Macdonald & Tipton, 1997:189) and consistency that has accompanied
decision making in the case of central and local government official documents.
These documents were of course subject to analysis of accuracy, representation

and meaning. Documents collected were compared between the different sources

to assure credibility.

2. Statistics, where they were available. The National Institute of Statistics (INSTAT)
comprised the main source of statistical data. Preliminary data like the Living
Standards Measurement Survey (LSMS) of 1998 were collected prior to the
field research; additional data were obtained throughout the time of the research,
such as results from the 2001 Census, the LSMS of 2002, Social Indicators,
Labour Market Indicators, Gender Indicators and other relevant monthly or
quarterly publications generated by INSTAT and other official sources. Lack of
consistently reliable data has been recognised as one of the major deficiencies of
studies in Albania. Under communist rule, economic data and social indicators,
while regularly collected, were not widely published and were subject to
an uncertain amount of manipulation for political purposes when they were
(Gjonca, 2001). In our contemporary political period, data collection has been
hampered by rapid social and political changes. Official data on poverty and
unemployment have been subject to distortions through political influences (De
Soto et al, 2002), and macro-economic data has been favourably and optimistically

presented without caveats by international donors (Vaughan-Whitehead, 1999).

Gjonca (2001) argues that while data quality can usually be taken at face value in
Europe it is not the case for Albania. The necessity of describing and analysing

the quality of data for Albania comes from two important factors. First, Albania
was and still remains the poorest country in Europe, and the quality of data in low-
income countries is always a matter for investigation. The second reason comes
from the fact that Albania was a communist country during the period 1945-1990.
and when one deals with data from an ex-communist country, the availability and

quality of any data, demographic or otherwise, should be questioned (ibid.).
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3. Reports and studies from domestic, international organisations and research
Institutes constituted also an important part of the informative background for
studies on Albania. Studies from the World Bank, the UNDP, UNICEF. OXFAM,
ILO, and the EU on different aspects of poverty were also supplemented by
domestic publications such as journals and reports by local research institutes. The
aim of using these sources was to consider the existing research and to build upon
what had already been established. These reports were analysed using content
analysis, with the aim of finding out not only what has been reported but, what are
the 1ssues that have been at the heart of the civil society - donor language discourse.
All the above information was collated by using personal contacts. As will be
shown later in the chapter, gaining access to the sources in Albania was made
possible only due to social networks; the right to information was practically

non-existent.

4, Media Reports — from the daily newspaper Gazeta Shqgiptare.? The aim of this
monitoring was to investigate the phenomenon of poverty outside official reports,
as the media 1s more sensitive to representing quotidian individual accounts of
poverty and its detrimental effect on people’s lives, with the proviso that news
productions are not necessarily geared to presenting a considered, balanced
picture. They are subject to distortions, errors and especially audience context,
for which a common frame of reterence, such as national and cultural norms,
must exist between the writer and the reader (Macdonald and Tipton, 1997:190).
Therefore, although there has to be some trepidation in trying to make a universal
out of particulars, the media provides illustrative narratives of the times. Media

monitoring started from the conceptualisation of this research until its final

completion.

Bearing in mind that documentary research must be checked from more than one angle
(ibid.:199) to secure reliability of the information. data and reports were collected
from different institutions as divided above, using the principle of data triangulation
where possible (Denzin, 1970). whereby data 1s used that has been collected at

different times, locations and by a range of people. lor example information on

2 To be tound online at: http:/www.balkanweb.com
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the number of the economic aid recipients and laws and amendments on that area
was collected from INSTAT, MOLSA, GACS, MoF, and Parliament. This was the
case as for the same issues, reports from different institutions had represented them
differently reflecting mainly political divergences. When my research was conceived
there was little qualitative academic or expert literature on poverty or anti-poverty
programmes in Albania. Those that had been undertaken were concerned with factors
related to poverty, such as health (Gjonca, 2001), migration (Barjaba, 1996: 2000),
pensions (Ditch et al., 1999 c,d; Shalari, 1999), human development (UNDP, 1998a),
economics (IMF, 2000) and economic and social conditions (UNICEF, 2000a,b).
Social Assistance and Economic Aid were examined by Alderman (1998; 2000a),
from a perspective of head coverage and targeting issues. Contemporaneous with the
undertaking of field work for this research, other studies appeared, enriched by new
data from the 2001 Census, poverty profiles and yearly reports produced as part of
the GPRS/NSSED (IMF, 2001a,b; 2002; 2003; 2004; 2006a,c). Other studies of the
time covered 1ssues such as the assessment of vulnerability needs (Galliano, 2001),
labour market and social programmes (Rashid et al, 1999; 2001), rural development

and poverty (Oxfam, 2002), a common country assessment (UNSA/ACER, 2002b),

and a qualitative countrywide poverty assessment (De Soto et al, 2002).

Each of these publications investigated issues related to poverty seen from one
perspective - such as the official line of poverty, or perspectives of the poor, or the
NGO sector. For that reason, this research was a fresh attempt to bring together three
perspectives on poverty and government programmes, to appreciate conceptualisations
of poverty beyond the official indicators. Combining together many methods such as
documentary research and conversational information 1s intended to reinforce the study
in a manner similar to the way Heclo rejected ‘the analysis ot general correlations on

aggregate variables” in favour of inductively building up generalisations from detailed

if less tidy accounts (1974).

Stage Two: Primary Research

The empirical research aimed at collecting qualitative material. Qualitative research
has been criticised for creating an illusion and generalising; however. as King

et al (1994:8) argue. sometimes the qualitative approach 1s more appropriate than
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the simple accumulation of facts. Certainly, data only becomes information upon
Interpretation, which has a qualitative, symbolic basis. It is held here that the merits
of both approaches can be beneficially combined, that there is value in qualitative
research as being illustrative of the state of things, reinforcing data or revealing what

may not be shown at all therein.

The fieldwork evidence was gathered in two parts. The first and the main research
wave took place in 2002, involving background research and area visits for the
study site selection, in-depth interviews, focus groups, note taking, non-participant
observation, and mixed media records of the respondents’ living environment. The
second wave of research targeted a smaller sample of respondents, and was carried
out in early 20035. It involved group discussions and interviews with only two of the

selected groups, the Government officials and NGO representatives. The second wave
did not include respondents from poor families recipients of EA as it was targeted at

the newly launched strategy for growth and poverty reduction.

The need to conduct the research over two time frames stems from the fact that in 2002
the Government of Albania had just introduced and embarked on a new strategy for
poverty reduction, which incorporated the existing legislation. As a consequence of
that, research 1n 2002 could only gather deductive information on the strategy, while
in 2005 research would generate more inductive evaluations. Deductive and inductive
methods were aimed at providing a basis for the comparison between expectations and
outcomes in policies aimed at reducing poverty in Albania. Hart defines deduction as
an a priori statement, whereas induction is ‘a statement whose truth or falsity 1s made

more probable by the accumulation of confirming evidence - a posteriori - based on

experience’ (1998: 82).

Qualitative research 1s a valuable research method 1n its own right, but gains added
importance in situations where quantitative data are missing, unreliable, or do not
afford comparative analysis. In the context of this research, qualitative primary
research methods were chosen tfor the purpose of investigating in-depth subjective
perspectives of the respondents on poverty and anti-poverty programmes in Albania.

Such information, combined with existing quantitative research, can help in creating
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a fuller picture. Also the qualitative data generated by the primary sources, such as
Interviews and focus groups, is informed by an analysis of issues gathered previously
from secondary sources. Having in mind that the best ‘way to interview in a concrete
situation depends on the situation’ (Dexter, 1970:23), methods used to gather primary

data were:

* Semi-structured in-depth interviews: These aimed at collating information
about the issues researched, through interviews with individuals from each
of the three groups included in the study. In-depth interviews were used
to obtain qualitative information by getting into the heart of respondents’
understanding of poverty and gathering a subjective assessment of government
programmes. It was a crucial method which enabled gathering of the core
information for this research, and with minimal observer bias. Such a
method allows the researcher to ‘adapt the research instruments to the level
of comprehension and articulacy of the respondent’, which was important

among the different groups researched for this study (Fielding, 1997a:136).

The semi-structured interviews were based on themed specified questions
also known as ‘interview guide’ (ibid.,) with the freedom to probe beyond
the answers, seeking ‘clarification and elaboration’ on answers given (May,
1998:111). The assumption that interviews are a neutral measurement device
and that the transmission of information has no etfect on respondents (Owens,
1996:59) 1s called into question in the qualitative research literature (Owens
et al., 1993). Nevertheless, the benefits of in-depth interviews stands in the

potential to evidence 1ssues that may be assumed to exist or may not at all be

addressed via quantitative analyses.

o Focus groups/group discussions: here the term is used to illustrate
‘informally gathered groups where the researcher carefully leads the
discussion’. in order to obtain perceptions of the participants in a defined
area of interest 1n a ‘permissive. non-threatening environment’ (Krueger,

1988:18). Hence. they may be considered also as organised group discussions
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(Kitzinger, 1994), interaction (Kitzinger, 1995), collective activity
(Powell and Single, 1996) or social events (Goss and Leinbach, 1996).
The different focus groups in this research could be considered as showing
all these traits. For example, groups of the poor in the villages were not
formed with the purpose of being studied for this thesis. They consisted
of people gathered for community meetings and were approached by the
researcher, who then led the discussions in the direction of the research topics.
The tfocus groups conducted with people outside the Economic Aid
office were generally 1mpromptu affairs, that were less formal and
more of an interaction, while meetings with groups of 3-4 officers of

the Ministry at the institutional café had the character of a social event.

The focus group method proved to be very helptul, firstly because many
respondents participate at the same time, and secondly because open discussions
always lead to further development of the answers as they are viewed and
argued from different perspectives. It also allows the researcher to ‘assess how
several people work out a common view, or the range of views about some
topic’ (Fielding, 1997a:141). It 1s argued that for some people some 1ssues are
better discussed in groups (Glesne and Peshkin, 1992; Lewis, 1995:2). Group
responses may reinforce an argument or bring other aspects to light, yielding,
however, a more diversified array of responses (Merton et al. 1990:135), that
perhaps could not have been obtained in other ways (Cunningham, 1993:
93: Gilbert, 1997). Focus group interviews are essential as part of needs
assessment research (Patton, 1990) and this lends strength to the appropriation
of the technique for this research with respondents from poor tamilies.
The risk of group discussions, on the other hand, 1s that some individuals may be
influenced by the group dynamics; they may feel intimidated by the dominant
speakers, or they may just tacitly conform 1f their position could be jeopardised
by what they say. When 1t was considered that this might be the case, individual
interviews were conducted outside the group. Such a method also runs the risk

of conversations developing onto further issues than those of interest to the

researcher.
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*  Family visits: included visits to the poor households. In the urban areas the
alm was to see the environment in which people were living. In the rural and
peri-urban areas that aim was also helped by the fact that 1t was the household
that served as the natural environment for people to meet, and. as such, interviews
and focus groups took place in people’s homes, sometimes even while going

about their daily chores, such as feeding the animals, working the land etc.

* Non-participant observation involved observation during activities such as
village meetings with community organisation officers for project monitoring,
queuing at the economic aid offices, or simply visiting the study areas. This
method was used to provide additional information on respondents and the
study sites by observing the dynamics of behaviours and attitudes within the

three groups researched.

* Notes, diaries, tapes, photos and video recording - these methods were
used to collect additional information with regard to the study sites, interviews,
the environment, and other impressions of the experience of living in poverty.
Material gathered from these methods was consulted regularly after the tfield work.
Information collected from these methods provided contextual background and
prompts to memory when transcribed and written up. Production ot field notes
is the observer’s raison d’etre (Fielding, 1997b:161) and to better appreciate
their value, it has been argued that they should be called upon to overcome

‘memory distortion and general field fatigue’ (Bruyn, 1966:106).

Tape recording and note taking were used in interviewing. Tape recording has been
considered essential to the interviewing process, particularly in addressing observer
bias. It has been considered that ‘the recorder exposes the extent to which the interview
data are influenced by the tactics and verbal activity of the interviewer - something
that is very difficult to assess 1n written interviews™ (Bucher, et al., 1956 :360). Note
taking is a very important part of interviewing. It 1s ‘a highly elaborate process
which, besides it’s obvious utility in recording observations, that would otherwise be

forgotten, is actually an instrument of discovery in sociology” (Webb, 1968:83).
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3.2 PREPARATIONS FOR THE RESEARCH

3.2.1 Selection of Study Sites

Pre-Selection Area Visits

Prior to the empirical research involving interviews and focus groups, visits to

different regions of Albania took place with the aim of collecting information that

would later help in selecting the study sites for this research. Area visits for the

selection of the study sites took place between 2000 and 2002, at different intervals.

MAP OF STUDY SITES
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Most of the trips to potential study sites
were facilitated by logistics provided
by different organisations that were
operating locally or were at the time

of the research organising activities
in different areas in Albania. These
included the Women’s Centre, Oxfam,

Swiss Agency for Development and

Cooperation (SADC) and INSTAT.

Aided by theexisting travel arrangements
of the organisations, I benefited from
this opportunity to visit areas and gather
information for selecting the study sites
later. Some further travel in the south of
Albania was carried out independently.
Figure 3.1 shows the areas visited as
potential study sites and the final sites

selected for empirical research. The

| .1 Potential and Selected Study Sites : : :
FguE 3.4 Potential and Seee a4 travel involved: in the south of Albania.

the city of Vlora was visited and three
villages, Gjorm, Terbac and Vranisht. In the South East the cities of Korca and Berat

were visited. More centrally, Lushnje villages, the city of Elbasan and the town of

[.ibrazhd.
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Tirana constituted a potential study area because of the high concentration of the
Government officials and NGO’s compared to the rest of the country, as well as for
the phenomena of new informal settlements on the outskirts of the city. In the North, I
visited the city of Shkoder and the villages Mnele e Vogel, Ura e Shtrenjte and Nenshat,
and further northern villages of Malesi e Madhe and Dukagjin. During these visits,
observations and talks with people participating in the activities, helped in collecting
the necessary information to aid in site selection. In all cases, residents of these areas

participating in activities were from poor families, local officials and NGO’s.

Study S<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>