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Abstract

This report describes the increasing social fragmentation in Albania since the fall of
communism and offers a series of proposals to stabilize the situation and help the country
rebuild its social capital. The Albanian population has always been vulnerable to the
problems of poverty and isolation from the outside world, particularly in rural areas, but
the country's strong traditional social structure compensated for these problems by
protecting famnilies and individuals through kinship networks. These networks survived
communist rule, which attempted to replace them with centralized government authority.

Foreword

The purpose of this study is twofold. On the one hand, it is an exploratory study,
designed to indentify key emerging social issues and problems in Albania and determine
their causes. In this sense, it is a study for which the nature of the problem is not a given,
but rather, must be identified as part of the study's research scope. On the other hand,
this work is also a policy report with a mandate not just to identify the issues, but also to
indicate the specific directions in addressing them. Methodologically, the two aspects
call for different research approaches and designs. The exploratory study required: (a)
extensive field work in a variety of sites for the in-depth exploration of issues; (b)
multiple respondents and participants at different levels to gain different perspectives on
the issues; (c) a variety of data sources and the ability to double check information; and
(d) very flexible and unobtrusive instruments to investigate the more sensitive issues.
The policy report outlines a regionally diversified strategy to strengthen community
cohesion and institutions to address the needs of vulnerable groups.

Kevin Cleaver
Director, ECSSD

Europe and Central Asia Region

Preface

The Albanian population has always been vulnerable to the problems of poverty
and isolation from the outside world, particularly in rural areas. However, the country's
strong traditional social structure compensated for these problems by protecting families
and individuals through kinship networks. These networks survived (although in
weakened form) three generations of Communist rule which attempted to replace them
with centralized Government authority.

Neither the Government nor the kinship networks, however, have had the capacity
to compensate for the social upheavals brought about by the fall of Communism. Since
that time, new vulnerable groups have arisen as a direct result of the fragmentation of the
social structure. For policy purposes, therefore, the report focuses on social rather than

v



strictly defined economic vulnerability, although the two may be intertwined, calling
attention to the urgency of addressing the social dimensions of vulnerability, human
abuse and widespread violence. Any success in this area will help to create the
foundations for a broader economic recovery.

Because of the widespread denial of the problems, including by the official
sources, data on social dimensions of vulnerability in Albania are scarce. Therefore the
report has a qualitative, rather than quantitative focus, which provides a clear enough
picture of the situation to inform public policy and to implement specifically targeted
interventions.

Several scholars and researchers participate in the overall preparation of the study.
The final report was prepared by Raffaelia Y. Nanetti, Professor of Urban Planning and
Policy Prograrn at the University of Illinois and co-author with Robert Putnam, of Making
Democracy Work: Civic Traditions in Modern Italy (1993). Enterprise Consulting Italy
was responsible for all the field work and for an earlier draft of the report; Deborah Davis
oversaw its final editing. The World Bank is also thankful to Stephanie Schwanders-
Sievers, Nash Fellow for Albanian Studies at the University of London, for her
contribution to the World Bank Technical Consultation on Social Inclusion in Albania
and, in particular, to this report. Finally, a special thanks to the Government of Albania
for endorsing the study and the proposed strategy and, particularly, to Kosta Barjaba, the
Ministry of Labor and Social Affairs Chief of Cabinet, for his contribution to the
implementation of the strategy for vulnerable groups in Albania.
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EXECUTIVE SUMMARY

The report discusses transition rather than change in Albanian society. Transition is

characterized by volatile and dramatic disruptions while change is more gradual. The

country is now in a transitional phase, in the sense that it is searching for a way out of its

economic and social difficulties without a clear sense of direction, and with little social

cohesion to sustain whatever policy the Government may choose. Transition also affects

the traditional value system, which is now being challenged by emerging new behavior

patterns as well as by the Government's determination to anchor the country in a body of

Western laws. Only if it succeeds in overcoming this state of transition will Albania reach

a state of change; that is, of purposeful evolution made possible by a sound social

compact.

The timeframe for the transition in Albania is dependent, among other factors, on

the capacity to increase the existing, very small, endowment of social capital and expand

its scope. This would counter the country's exclusionary social structures based on

familism (family centeredness, or besa) and intra-group dependency. The report

considers the hypothesis that social capital can be created through purposive and

institutionally promoted change.

In its present state of transition, Albania is experiencing the emergence of social

needs that cannot be addressed simply in terms of poverty reduction. Poverty reduction

strategies generally assume that when an economy begins to improve within a scenario of

greater political stability and foreign investment, many of the poor and unemployed will

be mainstreamed into productive occupations. A sharper concept for the analysis of needs

under the present terms of transition is that of vulnerability, which produces

marginalization. This concept describes the new conditions of social weakness suddenly

created by the turmoil in society, which are qualitatively different from poverty,
although they often overlap with it in practice.

Examination of the transition in Albania has identified two main conditions of

vulnerability: (a) social exclusion, which marginalizes people via the mechanism of

rejection from mainstream society; and (b) gender abuse, which marginalizes women via

the threat or use of violence. This has gotten worse since the demise of the Communist

regime, which forbade violence against women. Such conditions have created at least

seven highly vulnerable groups in Albania:
* Youth at risk of abandoning school;
* Institutionalized and abandoned children;

* Young men at risk of criminal behavior;
* Young men at risk of drug addiction;
* Abandoned elderly; and
* Women at risk of gender abuse (especially young women at risk of

prostitution, and adult women without male protection).



2 Albania:

The study identified these groups on the basis of several criteria: permanent vs.
temporary marginalization (with the permanently marginalized more at risk), relative size
of the group, likelihood of growth, long-term impact on the economy, long-term impact
on the functioning of local and national government institutions, and impact on intra-
societal relations. Each group cuts across social and cultural lines and its members do not
perceive themselves as having a common group identity. Indeed, the latter is in itself an
explanation of their powerlessness and lack of visibility.

The vulnerable groups have varying features depending on where they are located.
All seven groups are found in large numbers in the cities and rural communities of the
middle and coastal regions, where uncontrolled migration flows are accelerating the
breakdown of the traditional family structure in a context in which no mechanisms are in
place to support the emergence o f strong nuclear families. The lack of economic
opportunities for men and women in these areas, combined with the surge of criminal
organizations and illegal residences, are producing increasing numbers of abandoned
elderly, women, and children, and are putting an entire young generation at risk of drug
use and criminal activities that victimize others.

The south and southeast regions are also adversely affected by the transition and
the incidence of vulnerable groups. But while the loss of population in the rural
communities hurts children and elderly, the fact that much of the migration there is
temporary rather than permanent means that young men are at lesser risk of criminal
behavior and young women at lesser risk of prostitution. A real danger to the youth,
however, is the economic role that the south and southeast regions play in the production,
import, and trading of drugs, a development that promotes drug consumption and trading
by young urban men. In addition, the condition of women with children is adversely
affected by transformation of the family structure, through the rising incidence of divorce
and the permanent migration of men.

And finally, in the towns and rural communities of the mountainous north and
north-east, the return of traditional cultural and social norms put young women at great
risk.. Unlike adult women, who are relatively better protected by the stronger presence in
this region of the traditional family structure, young women are being hurt by the
distorted re-introduction of traditional norms of betrothal combined with the permanent
migration abroad of young men, which leaves many of them at risk of prostitution.

The exploratory section of this study presents two categories of findings, which
were discussed with and endorsed by major Albanian NGOs in February 1998: (a) a
vulnerability analysis, based on interviews with representatives of 66 vulnerable
households, and with 52 men and women, organized into gender-based focus groups
conducted by a researcher of the same sex, in five districts (Tirana, Lezha, Vlora, Kor,a,
and Shkodra); and (b) an analysis of how well institutions serve the vulnerable groups,
based on interviews with 57 local and national govermnent officials, and with 17
representatives of NGOs and other key informants. Although the study provides some
estimates of the order of magnitude of vulnerability, it was not intended to be quantitative
because of: (a) the frequent denial or understatement of vulnerability issues by local
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government officials and communities; and (b) the scarcity of census and other reliable
data on vulnerable groups, which would in any case provide only a partial picture owing
to the rapid population shifts caused by internal and out-migration.

Vulnerability Analysis

In responding to the survey questions on the seven vulnerable groups, men were
generally reluctant to discuss social issues given high priority by women during
household interviews. These include family disaggregation, birth control, HIV control,
changes in the practice of patrilocal residence, and the use of weapons.' Respondents
across all groups cite the loss of state employment, insecurity due to crime and gang
activity, and family disaggregation as the main consequences of transition. Most
respondents said that their priority needs are improved employment opportunities, credit
for small businesses, improved infrastructure, better social services, and greater security.
Respondents place their hope in foreign grants to build infrastructure and finance
development projects, but are concerned by corruption and the misuse of the funds at the
central and local levels.

Overall, 60% of respondents said they feel uncertainty and confusion, while only
30% were optimistic about the future. Most appreciate the opportunities of the new
system: the possibility of traveling and emigrating, of earning a living according to one's
own capacity and inclinations, engaging in multiple economic activities, and earning
more as an independent worker. These opportunities can, however, only be exploited by a
minority, since poverty and lack of skills inhibit these opportunities for most respondents.

The respondents identified four main risks associated with social exclusion which
affect young people: dropping out of school, drugs, violence, and prostitution. Dropping
out of school is considered an especially serious risk in the districts of Lezha and
Skhodra. The risk of prostitution, which was not acknowledged in household interviews
in Tirana, was said to be serious by most of the men's focus groups in Lezha. The risk of
drug abuse was not acknowledged in Korca, while both household interviews and focus
groups (men and women alike) in Viora said it is the main type of risk.

Youth at risk of dropping out from school. Dropping out of school is a function
of income level, of parents' attitudes toward school, and of infrastructure conditions. It is
also a function of de-institutionalization: teachers are usually low paid, receiving a salary
in the range of US $30-50 per month. Dropping out of school was cited as the main social
problem by respondents in the suburban areas of Lezha and Skhodra, where schools often
are not accessible to children of illegal migrants.

Young men at risk of criminal behavior and violence. Young men who have
finished (or dropped out of) school were said by respondents in all districts to be at risk
of becoming socially excluded and eventually recruited by the criminal economy. The

' Many Albanians still possess arms as a result of the uprisings in early 1997 following the collapse of
informal financial schemes, when weapons were stolen from military barracks. These uprisings also
resulted in the widespread destruction of schools and other public property.
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incidence of this phenomenon is correlated with the income level and employment
opportunities in the various areas. While the issue is equally serious in all parts of the
country, Kor,a seems to be the exception, since young men in that district can easily
walk across the Greek border, take up seasonal jobs, and return home after a few weeks.

Young men at risk of drug use. Albania, a net exporter of marijuana, is also
becoming a crossroads for heroin trafficking (from Turkey and Colombia to Eastern and
Western Europe). While there are at present some 30,000 estimated drug users in Albania
(some 10,000 in Tirana alone), the size of this group is likely to increase, according to
non-governmental and press sources, since: (a) youth involved in drug pushing and the
drug trade are statistically at risk of addiction, and (b) low-quality cannabis for the
domestic market and Turkish heroin produced for the Albanian market are consumed by
some of the young urban elite, who see drug consumption as a status symbol.

Young women at risk of prostitution. Young women are initiated into
prostitution almost exclusively by close friends or boyfriends, many of them linked to
organized crime. Families in many cases agree to their departure, according to the
betrothal tradition. According to a 191)7 report by the NGO Useful to Albanian Women,
about 10,000 young Albanian prostitutes are in Italy and Greece, in addition to an
unspecified number in Albania and othler countries.

Institutionalized and abandoned children. Based on official sources and field
visits, the study found that structures to care for institutionalized children (falling into
roughly four groups: dystrophic, mentally handicapped, physically handicapped, and
orphans) are scarce and in pitiful condition. There is no existing adoption scheme in
Albania, since Albanian culture recognizes only blood parentage.

Institutionalized children are socially excluded and are unlikely to integrate in
society as young adults because: (a) tlhey are without a family, which in Albania means
being without protection and the resl:pect of others; (b) they are born mostly to single
women, and therefore dishonored andi stigmatized. According to the respondents who
addressed the issue, this prejudice causes social exclusion because: (a) the boys are
placed only in vocational schools; (b) they therefore do humble jobs; and (c) they have no
chance of getting married unless it is to another orphan. Those respondents who
addressed the issue were adamant in stating that orphan girls are especially exposed to the
risk of sexual abuse.

There are some 1,1 19 institutionalized children in Albania, distributed across a few
existing facilities in the districts of Tirana, Shkodra, Durres, Vlora, Kor,a, and Saranda.
An estimated additional 15,000 children are taken care of by the extended family because
their parents have emigrated or died. Unless the parents worked at the time of their death,
the children are unlikely to receive any pension. Some 4,547 children have been living
with foster families funded mainly by religious (Islamic and Catholic) NGOs.

2 Children are also at risk of other types of abu ,e. In late 1998, for example, Italian official sources declared
that more than 800 Albanian children in Italy are victims of illegal trafficking and criminality. They are,
among other things, obliged to beg in exchange for clothing and meals. There are also reportedly 2,920
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Abandoned elderly. While the incidence of abandonment of elderly family
members was rated low by respondents, who consider it an aberration (except in Korca),
there are some 7,500 pending applications by elderly people who would like to be
institutionalized. There is, in fact, strong evidence of increasing numbers of elderly living
alone and in dire conditions.

Women at risk of gender abuse. The fall of the Communist regime (during which
men and women had equal access to education and employment opportunities) has
worsened the condition of women. There is also a resurgence of the pre-Communist
betrothal tradition, which exposes young women to the risk of violence both within and
outside the family. As a result of this lack of security, parents are keeping girls out of
school. Moreover, the transition period has brought back old traditions of women being
subservient within the family, which translates into a lack of access to contraception and
into domestic violence.

Overall, the study estimates that the largest vulnerable group comprises women
who are either unmarried with children, abandoned by their husband, maltreated in the
family, or introduced into prostitution through a vicious interpretation of traditional (clan-
based, or kanun) marriage rules.

Institutional Analysis

The study's review of the national cash assistance (Ndime Ekonomica, or NE)
system found that the country's institutional capacity for detecting and assisting of
vulnerable groups is very limited, and that there is a clear indication of corruption at the
local level concerning NE. The study also found that:

* The main criteria for NE in the districts are the number of household members,
the proportion of children and elderly, and unemployment, while assets and
remittances are considered to a lesser extent.

* Residence as of December 1995 also determines eligibility for NE. The many
migrant families who moved to Tirana or to the coastal peri-urban areas after that
date are ineligible; even if they include youth at risk of abandoning school and of
engaging in criminal behavior.

* Unresolved land disputes in rural areas tend to disqualify poor residents who are
displaced from the land by other claimants and unable to cultivate it even though
they appear to have title to the land.

* Self-help characterizes the behavior of many migrant families: this also includes
not only such coping strategies as building informal housing and cultivating small
plots of land, but also the involvement of sons in local gangs and petty crime.

* The study found evidence of some very committed and entrepreneurial local
public service providers that use their meager resources innovatively and

such children in Greece. Some of these children are known to have been sold by their families. This is an
emerging issue that merits close attention.
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effectively, particularly when working in partnership with international NGOs or
linked to NGO networks.

* To the extent that volunteer work exists, it tends to be organized by and with
NGOs, mainly by women and young volunteers.

Action Strategy

The best strategy for addressing the condition of Albania's vulnerable groups is to
enhance the social capital of the country. This entails moving Albanian society
incrementally away from the prevailing social norm of familism, or besa, which is
stronger in the mountains but exists everywhere. Within the framework of besa,
economic, social, and political relations are family centered and family exclusive. Trust
exists only among members of the samne social group, who share values that strengthen
the cohesion of the group. Their actions aim at defending and expanding group resources
at the expense of other individuals and groups. During the current transition phase, besa-
imposed norms and behavior are not being resisted by political institutions, which are
weak and have few resources. The result is a society in which development tends to favor
the haves - besa members - at the expense of the have nots. Rapid enrichment is feasible
for the strong family groups. Furthermore, the political system, which is formally
democratic and representative, can be controlled by the more powerful family groups and
can become another resource to be used for their own enrichment.

In contrast, the logic of social capital extends trust to non-family members because
community solidarity and civic engagement are the only ways to ensure that public or
collective goods are produced. According to this logic, the range of collective goods -
from educational to social to economic development policies - is the best predictor of
diffused and long-lasting developmenlt. The wide reach of public policy outputs in the
form of public goods also tends to reduce social exclusion and provide the appropriate
responses to those at risk from the tranlsition.

The key elements of the strategy identified in this study are:

* Regional targeting. The deep differences in values and sensibilities across
communities in Albania, as well as the different degrees of vulnerability, mandate
that different programs and projects be formulated according to these differences.

* Targeting of vulnerable groups. Programs and projects ought to address the
needs of vulnerable groups first, where they are concentrated.

* Multipurpose objectives. Vulnerable groups have multiple needs, so programs
and projects need to be multipurpose.

* Unobtrusive choices. To avoid creating a strong backlash, programs and projects
ought to be compatible with prevailing values.

. Positive sum gains. Programs and projects ought to stress that they are
complementary to existing community resources, and not in competition with
them.
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* Built-in social capital accumulation feature. Programs and projects ought to
incorporate a mandated component to build social capital, such as a community-
based advisory body for a service facility.

* Short to medium-term programs and projects. The time span for at least the
first set of programs and projects should be limited, in order to ensure the
achievement of some degree of trust through the initial accomplishments.

* Multidimensional concept of development. To the extent possible, programs
and projects ought to adopt a concept of development that involves community
development and social service components.

. Key local human resources. Identify strategically important local people,
however few, who operate outside of the logic of familism and have a stake in
change. Begin the process with them, although some degree of approval from
traditional leadership would also be helpful.

* NGOs with local roots. Identify NGOs, national and international, that operate or
are known in the communities, and determine what role they can play in different
programs and projects.

* World Bank as external agent. The strategic role of the Bank is to help ignite a
process of social change. Tasks to be performed include: technical assistance,
capacity building of NGOs, participatory program planning, funding, public
disclosure of project-related information, and close project monitoring, in addition
to the leveraging of resources from other donors.

The report emphasizes that the World Bank has to proceed in ways that may be
untypical or less familiar, such as postponing the building of physical facilities and
concentrating on softer accomplishments in the short-term. Examples of short-term
programs might be: (a) a sister city program for young entrepreneurs, linking an Albanian
city and a foreign one; (b) vocational education for young women at risk of prostitution;
(c) library and school bus service for children at risk of dropping out of school; (d)
training programs for women linked to income-generation schemes (in synergy with the
Bank-funded microcredit projects); (e) foster parent programs; and (f) home assistance
for elders. These short-term approaches entail extended presence in the field of
facilitators, who should have technical as well as consensus building skills, and good
knowledge of the communities for which the projects are being proposed. The broad
range of skills required means that teams should be multi-disciplinary rather than sector
specific.

In the medium-term, and building and expanding on the successful implementation
of short-term programs, more complex community facilities, such as multi-purpose youth
facilities, should be initiated. By then, the initial investment in local human resources and
leadership will have been tested so that for the second phase of program options, it should
be safer to make substantial physical investments. In time, as the stock of social capital
increases in communities across the country, the process of social change will become
self-sustaining, and the need for Bank involvement will decrease accordingly.





1. INTRODUCTION

Albania in Transition

Albania shares with the rest of Europe a cultural and historical heritage with roots

in the Greek, Roman, and Ottoman civilizations and the Greek Orthodox, Roman

Catholic, and Muslim religions. Yet, today Albania is dissimilar from all other European

countries, as well as from former satellites of the Soviet Union at low stages of

development.

The country's level of economic development and its physical and social

infrastructure are akin to those of the poorest and least-developed areas in Africa and

Latin America. This condition not only classifies Albania as the most backward country

in Europe in relative and absolute terms, but it highlights the enormous development gap

that separates it from the rest of Europe, particularly the European Union, which Albania

aspires to join. Economic indicators for Albania show the most widespread poverty

conditions, the least diversified and most backward economic base, the pervasive threat

of disappearing financial capital, severe losses of human capital, inadequate fiscal

sources, and the reluctance of foreigners to invest in the country.

It is perhaps the country's physical infrastructure that most vividly conveys to the

observer the anomaly of this country, so centrally positioned in southern Europe. The

road system is suitable only for a pre-industrial economy, except in the capital city of

Tirana and its surroundings. The major and relatively prosperous coastal cities have roads
that are almost invariably unpaved and lack signals, lights, and other safety elements.

Other essential infrastructure systems and the services dependent on them are equally

minimal: from water supply, power, and transportation lines, to telephone and

communication systems, to airports and port facilities.

Partial exceptions to this dismal picture are the country's education and health

infrastructure and services, in which the Communist regime invested significant
resources. These were built as national systems, covering all regions of the country and

ensuring some level of service to the most rural areas. Yet, these systems are highly

unsatisfactory and do not compare with those in neighboring countries.

Albania is also unlike other formerly Communist countries in Central and Eastern

Europe, now trying to evolve into market economies. Because the regime drew its

political strength mainly from a network of individual agreements between associates of

the totalitarian ruler, Enver Hoxha (who ruled from the end of World War II until 1985),

and each of the local potentates, Albania never developed a strong central planning

system or a command and control structure. Nor did it integrate economically with the

rest of the Eastern Block or develop strong cultural and political ties with the countries on

its borders - Macedonia, Greece, and Yugoslavia (Serbia and Montenegro).
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The demise of the Communist regime of Ramiz Alia, Hoxha's successor, in 1991,
found the country in extreme poverty due to its longstanding autarchy, heavy defense
spending, and ruralism. As late as 1990, people in rural areas accounted for 64 percent of
the country's population, and were prohibited from leaving their areas of origin.

In spite of its small size - in terms of both geographic reach and population - and
its ethnic homogeneity, Albania shows profound cultural, social, and economic
differentiation across regions. Differences are greatest among three regions: the north-
northeast, the south-southwest, and the middle and coastal area. Historically, the main
line of differentiation was between cilies and rural communities, given the overwhelming
dominance of agriculture; the traditional isolation of the country, especially rural areas;
and the relative marginality of Albanian cities in the context of Europe and the
Mediterranean. This cleavage has been accentuated by the social upheaval of the
transition.

Today, the old Ottoman cities3 in the north and southeast, such as Kor,a, have lost
their privileged position as economic and political centers to other national urban centers,
mostly in the middle and coastal cities (e.g., Tirana and Vlora), which are now culturally
and economically oriented toward Europe. These are the centers that show the highest
level of societal change, including distancing from traditional values and adoption of
western models. While the Ottoman cities are experiencing loss of population and
economic and social decline due to out-migration,4 the national coastal cities are
witnessing massive and uncontrolled in-migration, which is rapidly creating extensive
peri-urban settlements. The national cities in the interior south (e.g., Girokaster) are
stronger as political than as economic enclaves and maintain their cultural orientation
toward Greece and the Balkans, where seasonal migration is directed.

These negative trends characterize rural communities across the three regions. It
is, however, the rural communities of the mountainous north and east - by far the most
physically isolated - that are mosi rapidly depopulating. The failure of the land
privatization scheme adds to the problem, because the persistence of traditional land
rights is driving out those who have not been able to gain access to land despite changes
in national laws. It is also in these areas that the reinterpretation of traditional laws
(kanun) is most pervasive and is posing the most serious threat to the condition of
women, as discussed throughout this report.

The rural communities of the mountainous south are culturally very different from
those in the north and east. Indeed, cultural differentiation between the north and the
south in Albania is greater than between Kosovo and the north of Albania. Southern rural
communities have more market-orienled institutions such as agricultural labor markets,
because of the historical presence of latifundia (large estates) and migrating labor for

3 Although Albania's geographical location was peripheral even during the time of the Ottoman empire, a
number of Albanian cities of the north and east, including Shkodra and Dibra, were rather prosperous
because they stretched along the Ottoman trading roads. See Annex 4.
' The recent and ongoing conflict in the Kosovo region of Serbia is helping to change this trend, as
numbers of refugees from Kosovo and Montenegro have streamed across the border into Albanian cities
and villages near the border. Some of the refugee flow has reached the coastal cities as well.
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hire. The southern communities are geographically are more accessible and culturally
more open to change and to the influence of Western values through their linkages to
Greece.

When Albania opened its doors to the outside world, it became clear that the
country was suffering from severe internal divisions based on ancient family and clan
alliances, a lack of trust toward outsiders and state authority, and unrealistic expectations
about the possibilities of external help. The deep traditional divisions have been
particularly destructive. These ancient alliances, which reemerged with the demise of
Communism, bisect the country from north to south and from the eastern coastal regions
to the inaccessible mountainous areas in the north, which are rapidly losing population to
the coast. There is also massive migration to the capital city, Tirana, as well as other
urban centers on the coast. The urban population has increased a total of 11.8 percent
since 1990 and now equals 46 percent of the nation's total.5 The country is expected to
become predominantly urban in the next few years.

Although Albania is the smallest and least developed of the Balkan states, it has
traditionally played a key role in maintaining peace and stability in the region, in large
part because the population of Albanians living in neighboring countries just about equals
the number living inside its borders (3 million as opposed to 3.3 million). Given
Albania's disproportionate influence, Albania has since the fall of Communism enjoyed
increased stature in world affairs, although the international attempt to showcase the new
Albanian democracy did not include helping the Albanian Government core with the
enormous internal pressures that led to the 1997 collapse into anarchy. With that
collapse, the international community began to recognize the profound nature of the
social upheaval that the country has been undergoing, and to identify ways to strengthen
its institutions, civil society, and social capital base.

Conceptual Framework: Transition versus Change

This study looks closely at the impacts of this volatile transition, as distinguished
from the more gradual process of change. Change carries an indicative, even prescriptive
meaning; it incorporates purposive elements such as objectives for action, reasonable
knowledge of available resources, feasible planning capacity, likelihood of creating new
intermediate institutions, and the prospect of positive outcomes from decisions made and
implemented.

Change, therefore, implies that a country's priorities are relatively clear and that
there is consensus about them; that policy goals are mutually compatible and reinforcing;
that its institutions are relatively stable and capable of incremental transformation; and
that internal human resources are recognized and valued while external help is sought and
leveraged in order to improve the quality of life for the population.

5 ECA Social News, January 14, 1999.
6 Biberaj (1998).
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Transition, on the other hand, is characterized by disorienting, chaotic events, a
loss of traditional social norms and organizational arrangements, a lack of credibility on
the part of new political leadership, and the appearance of intermediate institutions
operating as enclaves and detached f'rom the dynamics in the society. The events of 1991,
for example, did not merely set Albania on a path of changing from one type of regime to
another. Rather, they threw the country into a state of chaos that has been unpredictable
in terms of both duration and outcome, making it very difficult to achieve social progress
in a cost-effective, equitable, and compassionate way.

Under conditions of transition, the country's priorities are confused and challenged
by many different groups. Policy goals either do not exist or are highly contradictory, and
therefore mutually undermining. The level of institutional stability is low, either because
traditional institutions resist adapting, to new conditions or because new ones tend not to
respond to Government coordination efforts. Internal human resources go unrecognized
and unrewarded, while external assistance is sought regardless of its validity or impact.
Ultimately, in a transition state, programs cannot be well defined and their outcomes
cannot be predicted.

Transition and change, as used in this report, entail several elements:

* Transition and change are analytical and not deterministic categories. They
are introduced for the purpose of analyzing current institutional and social
conditions in Albania rather than depicting a predeternined scenario for the
future. These two concepts are juxtaposed to help illuminate the
fundamental shifts underway in Albanian society

* Transition and change are relative rather than absolute categories that aid in
examining Albania not just as an isolated case, but in relation to the
countries of Central and Eastern Europe and the European Union (EU).
While this work is not comparative in scope, it is helpful to understand that
Albania is at the very center of the Mediterranean, situated between the
southern EU countries and the former Communist countries of the Balkans.
The latter, also undergoing transformation, are useful comparators; the EU
countries represent the standard, in terms of stability and prosperity, for the
future of Albania.

* Transition is associated not with ordinary transformation in a country, but
rather with sweeping historical events that lead to the replacement of one
regime with another. During that process, either earlier institutional
arrangements reemerge or new ones develop. In Albania, the most isolated
and underdeveloped of the former Communist countries in Central Europe,
the transition has led to the reemergence of clan loyalties, which hamper the
establishment of a well-performing central and local-level administration.

* Transition and change imply value judgements. While change carries a
positive connotation, transition has a negative thrust. Change is overseen and
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guided by public policy, which aims at producing measurable outcomes;
while transition is dominated by chance events that undermine and bypass
public governance.

* Transition and change can be thought of as the two poles of a spectrum. It is
the task of public policy, internally or externally promoted, to steer a country
caught in the turmoil of transition in the direction of purposive change. The
shift from transition to change is neither unidirectional nor necessarily
permanent. It is possible that a country moving in the direction of purposive
change may slip back toward the transitional mode.

* The timeframe of the transition is dependent, in part, on the nature and
extent of the involvement of external forces and institutions. In Albania, the
very weakness and limited credibility of its institutions are contributing to
the prolonged state of transition. The role of a purposive external policy
agent is essential in such cases.

* The timeframe of the transition in Albania is also dependent on its capacity
to increase its scarce social capital and expand its scope. This would counter
the exclusionary social structures based on familism and intra-group
dependency. The report focuses on the need for social capital creation
through purposive and institutionally promoted change.

Transition Causes Vulnerability

One of the elements that characterizes Albania's transition is the emergence of
social needs that cannot be assessed simply in terms of poverty, although poverty affects
much of the population. It is assumed that when the economy begins to improve within a

scenario of greater political stability and foreign investment, many of the temporarily
poor and unemployed will again be mainstreamed into productive occupations.

Rather than poverty, therefore, a more useful framework for analyzing the needs
of the population is the concept of vulnerability, which better describes the new
conditions of social weakness suddenly created by the turmoil in society. Vulnerability
is qualitatively different from poverty, although in practice the two conditions often
overlap. Transition causes vulnerability, which is often is made worse by the fact that
those who lose their homes or families during the turmoil then become outcasts, rejected
because they threaten traditional social mores. As a consequence, conditions of
vulnerability are likely to worsen as they go unrecognized, denied, and unreported.

Figure 1 explains the links in the relationship among transition, vulnerability, and
traditional norms. During the transition, as events overtake the ability of precarious
political institutions to control them, intra-societal conflict increases in response to erratic
Government initiatives, which are deemed unfair or arbitrary by the many people they
hurt. The conflict over land privatization and the destruction of schools and other public
buildings by mobs are two examples. As a result of such actions in the face of increasing
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numbers of disenfranchised, large segments of the population lose confidence in
governnent altogether. Challenges to existing institutions and elected officials also
increase, often to the point of arnmed revolt - all of which further destabilizes the
country's institutions and economy. ]n a vicious cycle, trust is eroded still further by the
growing corruption, which many people see as their way to survive.

Figure I

Conceptual Scheme of Transition and Vulnerability

STATE OF TRANSMON

Ponittng iraktiorzisl VULNERABILXTY

Valuable human resources ar-e wasted during this process. The most educated
people begin to look for alternatives, since they are not guaranteed either respect or
livelihood. Basic public services deteriorate when teachers and doctors emigrate or seek
more financially rewarding occupations. The presence of external aid organizations
creates dependency when decisions about the type of aid and method of delivery are
made with little input from affected p)eople. Governments often conform for the sake of
not losing the aid. On the other hand, people often withdraw from public concemns in
response to the perceived arbitrariness of both public institutions and private
organizations. The most extreme fomi of challenge to public institutions is the pursuit of
personal and family rewards in illegal. and criminal activities, which are facilitated by the
weakness of the new institutions and by the general climate of skepticism, mistrust, lack
of accountability, and corruption.

Transition is also a condition in which traditional social norms are at odds with the
chaotic transformation of societal institutions and with new types of individual behavior.
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Inevitably, new ways of exercising economic and political power will undermine

traditional arrangements. In Albania, such arrangements were based on kanun -

patriarchal, clan-based laws governing allegiances, beginning with family, as well as

local power relations, access to resources, and the settlement of disputes. Kanun ensured

the economic well-being of extended family structures and imposed clear criteria for the

choice of the local political leadership in support of family interests (see Annex 4 for a

more detailed discussion of kinship structures in Albania). Although individual patterns

of behavior may not have been prevented by traditional norms, under transition a

mechanism of rejection sets in, with aggressive forms of response adopted toward those

who are judged not to be in compliance. The result is the risk of vulnerability for people

who can neither fend for themselves nor expect help from institutions.

Vulnerability as Social Exclusion and Gender Abuse

The analysis of transition in Albania identified two principal conditions of vulnerability:

* social exclusion, which marginalizes people via the mechanism of rejection;
and

* gender abuse, which marginalizes women via the threat or use of violence.

These two conditions form a vicious cycle: people who are vulnerable are

marginalized, and marginalization makes them more vulnerable. Today such conditions
are creating seven vulnerable groups in Albania, identified by several criteria that assess
both their degree of vulnerability and the magnitude of the risk to which they are

exposed. These vulnerability criteria are: permanent vs. temporary marginalization;
relative size of the vulnerable groups; likelihood that their numbers will increase; their

long-term impact on the economy; their long-term impact on the functioning of

government institutions; and their impact on intra-societal relations. The seven vulnerable
groups consist of people who cut across social and cultural lines and do not share a

common group identity, although they may share a common condition. Indeed, this in

itself explains their powerlessness and invisibility. In this sense, what closely links the
uneducated Gypsy child and the rural child who has abandoned school is the sharing of a

long-term condition of social exclusion due to their lack of education.

The seven vulnerable groups identified by this study are:

Youth at Risk of Abandoning School. Dropping out of school exposes increasing

numbers of youth to the risk of social exclusion, street begging in Italy and Greece, and,
in the case of girls, gender abuse. It is also an important factor in the resurgence of

illiteracy, lack of economic opportunity, and general cultural diminishment. The drop-out

rate is increasing because of the destruction of infrastructure, disruptions caused by

migration, safety concerns, and lack of confidence in ability of the Albanian education

system to provide social and economic mobility.
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Institutionalized and Abandoned Children. This group includes orphans, children
abandoned by their families, and those with physical handicaps. Such children were
strongly penalized under the Commtnist regime and their condition has not improved.
Today their numbers are increasing and they are even more marginalized due to the
disruptions and consequent breakdown of family relationships, which are their only
guarantee of survival.

Young Men at Risk of Criminal Behavior. This is an emerging group, arising from
the fusion of traditional models, which define a man as courageous if he uses weapons;
the uncertainties and opportunities created by transition; and the inability of the judiciary
and police to enforce the laws. In addition, young people do not share the adults' values
of hard work and sacrifice. The loss of adult authority leaves young people free to rebel
and unite in gangs bent on violence for the sake of self-assertion as much as for easy
earnings.

Young Men at Risk of Drug Addiction. This group is of recent origin, present
mainly in Tirana and other urban centers, but also rapidly expanding in smaller cities.
Albania is becoming one of the major drug crossroads in Europe, with cannabis widely
cultivated in the south and heroin coming in from Turkey. Drugs are becoming a status
symbol among the urban and peri-urbam youth, and the legislative framework to regulate
drug use is incomplete and ambiguous.

Abandoned Elderly. Traditional Albanian values require the family to care for the elderly.
Nevertheless, massive migration and the breakdown of extended families is resulting in
their neglect. Social institutions to care for the elderly are inadequate and unprepared to
meet demands for assistance by the increasing numbers who do not have children or are
not supported by children who have emigrated. As a result, many elderly are forced to
live in solitude and are at risk of being abandoned.

Young Women at Risk of Prostitution. Many young Albanian women face the risk
of being coerced into prostitution, particularly through the promise of marriage or work
abroad. This condition is the ultimate mechanism of marginalization for a young woman,
since neither her father's family nor the family of any potential husband would accept
her. Marginalization as a result of sexual coercion is one of the two main forms of gender
abuse.

Adult Women without Male Protection. This category of gender abuse reemerged in
Albania society after the fall of the Communist regime, which had improved the
condition of women [in terms of sheltering them somewhat from gender abuse by giving
them economic opportunities and breaking down the patriarchal system of kanun (see
Annex 4). During the transition, however, the autonomy of women has eroded; they are
once again not allowed to live alone or make decisions for themselves, and any assertion
of such rights brings the threat of violence against them. Abandonment and divorce by a
husband can easily lead to prostitution if a woman's father or brothers refuse to take her
back into the family home.
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Scope and Purpose of This Report

The deep social unrest, widespread poverty, uncontrolled migration, and
reemergence of clan-based loyalties in Albania are fostering the expansion of all seven of
these vulnerable groups, particularly in the new peri-urban settlements, which are
characterized by poor infrastructure, high unemployment, and lack of social institutions.
These groups are unlikely to be mainstreamed by the economic cycle, thus making it
increasingly difficult to ensure that the transition has a successful outcome.

While major improvements are expected from infrastructure and income-
producing investments financed by the World Bank, the European Union, and bilateral
entities, these do not address the needs of important segments of population that are in
critical distress. These groups will not be able to benefit from such improvements unless
an intervention strategy is in place to address their marginality while at the same time
helping to create accountable and responsive institutions. External assistance in devising
and implementing such a strategy is made critical by: (a) the weakness of central and
local government institutions, and (b) the country's scarce fiscal resources.
Organizationally and financially, Albania has not been able to find a national solution to
the problem of its disadvantaged groups. Hence, it is unable to fulfill a basic requirement
of the nation as a social unit.

The main purpose of this report, therefore, is to propose a short to medium-term
action strategy to guide and connect social policy and assistance initiatives targeted to
the vulnerable groups in areas where they are most numerous, through a bottom-up
approach.

Humanitarian motivation will be paramount in helping Albania to address the
needs of the vulnerable population, but there are also other considerations. The size of
vulnerable groups in Albania, both permanent and temporary, is such that addressing
their needs is imperative for the progress of the country, the sustainability of international
investment projects, and the stability of other countries in the region. This is particularly
true for Italy, which receives a massive influx of Albanian immigrants, many of whom
become associated with - or are exploited by - organized crime.

International efforts to solve the problems of poverty, social exclusion, gender
abuse, violence, and lack of hope in Albania should contribute to keeping youth out of
criminal gangs, give young women options other than prostitution, stem illegal
immigration to Italy and Greece, and encourage Albanian citizens to commit to making
life better in their country.

Methodological Considerations

The research findings summarized in this report are based on field work7

conducted in late 1997 and early 1998 in five districts, which represent the vulnerability
issues in different geographic areas: Shkodra and Lezha in the north, Vlora and Kor9a in

7 The field work was conducted by Enterprise Consulting Italy S.R.L. (April 1998).
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the south and east, and several parts of greater Tirana, the national capital. Three of the
districts (Shkodra, Lezha, and Vlora) are in coastal areas, while one (Korca) is interior
and mountainous, and one (Tirana) is in the central part of the country. The total
population size of these sites is approximately 600,000, or about 17 percent of the
national population. The sample of about 190 respondents, which was necessarily limited
because of security reasons, was constructed to incorporate three dimensions:

(1) incidence of the vulnerable population;
(2) their representation of the different social, economic, religious, and cultural

conditions in the country (with the coastal areas having more outward-looking
trade and entrepreneurial traditions, and the north being dominated by the
traditional, inward-looking expanded family and clan structure typical of pre-
Communist Albanian society); and

(3) a range of respondents that reflected or were able to comment on differing
patterns of community solidarity, inclusion/exclusion of marginal groups,
local leadership, and institutional capabilities and practices - e.g., welfare
recipients, community leaders, directors of orphanages, and representatives of
the central Government and of external agencies.

The field work consisted of three separate assessments: (1) a vulnerability
assessment, based on household interviews and on separate men's and women's focus
groups; (2) a local institutional assessment, based on interviews with local political
officials and local administrators of major public social services; and (3) a central
institutional assessment, based on interviews with central Government and NGO
representatives, World Bank missions, and other key informants.

The purpose of this exploratory work was to identify the key emerging social
issues in Albania and attempt to determine their causes; as well as to identify, territorially
locate, and understand the needs of the most vulnerable groups in Albania, as a first step
in formulating social policy and assistance initiatives to strengthen the social capital stock
in selected communities.

The report also proposes ai- action strategy to address the problems of the
vulnerable groups identified during the field work. This section is based on the theory of
social capital enhancement, as adapted to the vulnerable groups identified during the field
work. (a more detailed discussion of the methodology used in the study is presented in
Annex 1).



2. SOCIETY, ECONOMY, AND INSTITUTIONS

Demographic Trends

As part of the current social and economic upheaval, Albania is experiencing
significant demographic changes, including a declining fertility rate, declining age of the
population, and massive internal and external migration. These changes are increasing the
sense of dislocation in the country and making adjustment to the transition even more
difficult.

The population losses from declining fertility and migration have intensified the
sharp decline in population growth that began in the 1970s. This decline has been felt
across all regions of the country. According to official figures from 1992-93 - the latest
available until the next general population census in the year 2000 - annual losses range
from 1.0 percent in the north coastal area to 2.0-2.5 percent in the mountain areas of the
north and east and in the southern coastal area. The yearly population growth rate is
estimated at 0.9 percent by the U.S. Bureau of Census.

Albania has the youngest population in Europe. In 1997, 52 percent of the
population was estimated by the U.S. Bureau of Census to be under 24 years of age.
While the gender balance is slightly in favor of men in the 0-15 age bracket, the trend is
reversed in the 15-64 age group, resulting in about 134,000 more women than men in
1997. Albania also holds the sad record of the highest infant mortality rate in Europe (47
infant deaths per 1,000 live births in 1997), and its life expectancy at birth is among the
lowest (estimated at 68 years in 1997).

Projections for the year 2005 foresee the age group of young men (15-25 years;
the group most at risk of drug abuse and criminal behavior) increasing to 25 percent of
the population, up from 15 percent in 1997, or to 367,000 up from 278,000 individuals.
Likewise, the number of young women in the 15-25 age group (the age at which they are
most at risk of exploitation for prostitution because of the betrothal tradition) is expected
to increase to 346,000, up from 305,000 in 1997. An increase from 504,000 to 577,000 is
expected in the group of women aged from 25 to 45 (the age at which women without
male protection are at risk of violence and prostitution). The number of people aged 55
and over will also increase, from 428,000 to 504,000.

Geographically, the population distribution inversely reflects the topography of
Albania, which is 70 percent mountainous, rugged, and often inaccessible, especially
during the winter season. The remaining 30 percent of the land is located on an alluvial
plain and receives seasonal precipitation. Much of the plain's soil is of poor quality.
Good soil and dependable precipitation, however, are found in inter-mountainous river
basins, in the lake district along the eastern frontier, and in a narrow band of slightly
elevated land between the coastal plains and the interior mountains.

Seven of the nine Albanian districts with more than 100,000 inhabitants - Durres,
Tirana, Elbasan, Lushnje, Fier, Berat, and Vlora - are located in the more accessible
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areas and in coastal locations. The two exceptions are Shkodra in the northwest and
Kor,a in the southeast. According to the National Statistical Institute (INSTAT), since
1990 the urban population has increased by 11.8 percent, to 46 percent of the country's
total.8 Urbanization has been especially severe in Tirana, the capital city, where the
population increased an estimated 19 percent in just over 10 months (January 1 -
November 1, 1997), up to an official estimated total of 409,364 inhabitants. Other
estimates put the population of the capital area at well over 600,000, which would
indicate an increase of three to four tirnes in less than a decade.

The country is ethnically very homogeneous: 98 percent of its inhabitants are
ethnic Albanians, descended from the Illyrian and Thracian tribes. Some areas in the
south, such as Girokaster, have a Greek population; Greeks are the largest minority in
group in Albania, accounting for almost 2 percent of the population. There are also Serbs,
Bulgarians, and Gypsies, with the latter being systematically marginalized as an ethnic
group. An almost totally Albanian population inhabits the Yugoslavian province of
Kosovo, and there is a sizeable Albanian minority in Macedonia.

Migration Patterns and Economic Implications

Internal migration is affecting the size and distribution of the nation's population
and making recipient districts less socially stable areas. In particular, this study found
that at least 50 percent of the population of coastal districts is transient. The massive
migration, both internal and external. official and unofficial,. tends to be selective in
terms of education levels and wealth. An estimated 400,000 persons emigrated to the
country's urbanized areas and 190,000 emigrated abroad during the 1990-95 period.
However, unofficial estimates put the e xternal emigration at twice that number.

Internal Migration. Albania is experiencing a rapid shift from a predominately rural to
a predominately urban population. By the year 2000, the population may well be more
than half urbanized. Metropolitan Tirana and the large regional centers such as Kor,a
and Shkodra are gaining population from the migration and are experiencing serious
shortages of housing and infrastructure, along with increasing levels of urban
unemployment.

In the first years of internal migration (1991-93), public land was occupied
illegally. In the two national votes, both the Democrats and Socialists let it be believed
that the status quo would be maintained, with possession recognized as property right.
More recently, in particular in the coastal zones used by the state for military defense,
immigrants are buying land from the old owners, many of whom already reside abroad.
The current settlements are thus occupied by an illegal majority and by a minority that
has purchased ownership. The situation is riddled with conflicts of interest, and the
potential for open clashes is great.

Most internal migrants come from small, relatively remote settlements that have
been impacted by land reforms, poor crops, and, in some instances, civil disorder. The

8 ECA Social News (January 14, 1999).
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rural areas now lack the economic and social security that, although small in quantitative
terms, was adequate under the system of subsidies and of compulsory rules of the old
regime. This is especially pronounced in the far northern areas (e.g., Shkodra), where
virtual starvation in the villages is forcing families to uproot themselves for the promise
of better life. Although their hopes are rarely realized, they have little incentive to go
back: these migrants are landless or entitled to work only unproductive land, and have
cashed in all their assets, most of which is spent during the journey and the remainder
kept to buy a passage to Italy or Greece. Shame is also associated with returning to one's
old village - an admission of failure.

Those who move to the cities do not register in the new place. Their failure to
remove themselves from the population registers in their villages of origin disqualifies
them from receiving benefits in their new home or from occupying land in peri-urban
areas to which they hold no title and for which they cannot qualify as official residents.
Thus many migrants to the cities start their new lives in a dire state of poverty. Their
behavior is characterized by self-help, including building informal housing and
cultivating small plots of land. In addition, their sons are in danger of being lured by
local gangs and engaging in petty crime.

Another effect of the rapid urban migration is a sudden shortage of education
facilities. In addition, local doctors and structures for normal health assistance are scarce
and overburdened.

As a result of such factors, dangerous urban ghettos are developing around Tirana
and coastal cities such as Vlora and Lezha. In some cases, where entire villages have
moved from the north and east, the new peri-urban settlements maintain the same
alliances and conflicts, and even the same names. The traditional cultural patterns in such
settlements impede integration with the more modem urban population. Moreover, the
loss of official identity of the people in these settlements encourages informal and illegal
economic activity. The immigrants, lacking official status, cannot in any case receive pay
from traceable accounts, and they do not pay tax on their surreptitious earnings.

External Migration. External migration is responsible for the country suffering
significant economic and social losses. Beginning with the invasion of the embassies in
1990, foreign emigration has been constant. Most Albanians emigrate illegally, paying
criminal organizations that run the human traffic from Albania to Europe. The most
frequent destinations are Greece, Italy, France, Germany, Switzerland, as well as the
United States. Greece has always been the destination of choice for Albanians and is still
the country to which the majority emigrate, particularly the ethnic Greek minority and
Albanians of Greek Orthodox faith, who are concentrated along the Greek-Albanian
border to the southeast. Today, along the border of the Kor,a district, emigration is
assuming the form of a commuter flow of men.

Emigration to Italy is more complex. It began in 1990 and assumed the form of a
mass exodus in 1991. Today, small groups of illegal immigrants cross the Otranto
channel in dinghies. At first they stop where they have friends and relatives, but the
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Albanian community is anomalous and does not tend to form large groups on the basis of
national or regional identity. Recently, the two Governments have worked out
agreements to regulate the seasonal migration of farm workers from Albania into Italy.
Their effectiveness in stemming illegal emigration remains to be seen.

Italy is also a place of transit for Albanians on their way to other European
nations.9 Germany is sought as a place of destination, while France is preferred by
Albanian intellectuals, who were linked to France by ties of frienship even during
dictatorship. Only in recent years has Switzerland become a place of destination.
Reportedly, the country has attracted Albanian criminal organizations for their
trafficking. No doubt, the United States is the most desirable destination. Emigration to
the US is seen as definitive, and the man who succeeds soon calls his family to join him.
However, in general Albanians emigrate illegally, paying criminal organizations that run
the human trafficking from Albania to Europe. Many of them are involved in criminal
activities such as smuggling, drug trafficking, forcing children into begging and women
into prostitution.

But many Albanians who can afford to travel or who have secure jobs abroad
have also left the country permanently or for long periods. This group includes relatively
high proportions of professionals and college graduates - thus the very real concern about
a brain drain, which is making it rnore difficult for Albania to the recover from the
current crisis.

Both legal and illegal migrants typically remit money and other valuables to their
relatives back home. Though these transactions are rarely recorded, they are generally
estimated to amount to 25 percent of GDP.

Gender Relations and Cultural Trends

Changes in the family structure as a result of, first, the Communist period, and
then transition, are significantly affecting gender relations in Albania. In the past, the
strong patriarchal orientation of family life gave men the opportunity to dominate local
political and economic decision making. According to the old clan-based laws, or kanun,
which governed power relations, especially in mountainous areas beyond the reach of
the central and regional government administrations, women were little more than
property, subject to various kinds of ritual humiliation within the family. They were not
allowed to live alone, and had to obey the male members of the household: father,
brother, husband, and sons. Even within the oppressive family environment, however,
women were able to exercise considerable informal control of the household, especially
as the principal agents of socialization.

In today's urbanizing, market economy, however, both men and women are
experiencing uncertainty about their respective roles and a consequent loss of self
esteem. Households now include varying family structures, based on their location and
on the ages and migration history of family members. Most households still typically

9 Italy is also a place of transit or the final destination of Albanian refugees escaping from Kosovo.
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include a male head, his wife, their children, and the spouses and offspring of male
children. With the high rate of unemployment, this arrangement maximizes the family's
resource base by drawing on pensions, wages earned in the formal and informal sectors,
and public assistance for households that qualify. In rural areas, married daughters are
still expected to reside with the parents of their husbands, but this pattern is increasingly
less common in'the towns and cities, where parents often move in with their children and
grandchildren, thus retaining the three-generation structure.

The disintegration of the traditional family structure is intensifying conflict within
the family. NGOs working on women's issues estimate that nearly 75 percent of
Albanian wives are beaten by their husbands. This may well be a continuation of kanun,
but unemployment, alcoholism, and sheer frustration are undoubtedly contributing to the
frequency and severity of such attacks. In addition, in Tirana and the major southern
coastal cities, men no longer have the prerogative of choosing husbands for their
daughters, although the old tradition still prevails in the internal cities, rural areas, and
the north, where women still have little autonomy and are not allowed to go out alone.

Not even education and work seem to have affected the condition in which these
women find themselves. The Communist regime gave them opportunities to work outside
the home, but employment in factories has not redressed the imbalances between the
sexes. Today, women in Albania show low official rates of unemployment compared
with other former Communist countries (51 percent in 1992 and 45 percent in 1995), but
their participation in the labor force has been declining steadily, from 73.4 percent in
1989 to 55 percent in 1993. Also, while 41 percent of local leaders were women in 1990,
in 1995 not one of the 45 elected mayors was a woman and there were no women among
the heads of the 316 communes.

Another effect of the transition is that the age for marriage is dropping rapidly,
well below 20 years for women, because emigration is making men a coveted rare asset.
This affects the education of young females, who are often betrothed and married before
they finish school, thus further limiting their opportunities. The birth of male children
secures a woman's position in the marriage. While divorce is now more common, it still
carries a social stigma and severe economic consequences for women, while husbands
are encouraged by the community to marry again. In addition, increasing numbers of
women are becoming single parents because of emigration.

The country's school system, the single most important mechanism for fostering
social change, has suffered considerably during the transition, with significant
deterioration occurring during the first half of 1997. The crisis of the schools cuts
especially deeply in Albania because learning has traditionally been highly valued, and
academic achievement has been the principal avenue to social and economic mobility.
Albania's primary, middle, and secondary schools today lack minimally acceptable
physical resources, from buildings to basic supplies and equipment. But the more serious
problem is the deteriorating quality of instruction. Very low pay and difficult working
conditions have driven young professionals away from teaching careers, adding to the
massive unemployment of educated people.
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There is also a serious misn-iatch between the content of curricula and the special
educational needs of this first post-Communist, generation. Whereas language,
mathematics, and some scientific disciplines were taught effectively for decades, social
studies was an underdeveloped field during the old regime. Courses in subjects such as
civics, gender relations, and market economics are lacking, and their development at all
levels requires resources for new ins,tructional materials and teacher training. Meanwhile,
Albania's youth are developing a rnegative attitude toward education. Unprecedented in
the country's recent history, families experience pressure to keep their children out of
school for economic reasons, while the poor employment prospects even for those who
complete secondary and post-secondary levels make dropping out and criminal activity
attractive alternatives.

Institutional Framework and Vulnerable Groups

Although this report focuses on the analysis of vulnerable groups and proposes an
action strategy based on the notion of social capital development, it does not
underestimate the importance of institutions in helping Albania to get through the present
state of transition and bring about purposive change. Indeed, a fundamental tenet of
purposive change is that both social capital and institutional development should be
concurrently facilitated, even tho ugh they demand different types of operational
approaches. The strengthening of institutions should proceed by means of large-scale
reforms and reengineering measures aimed at increasing their efficiency and legitimacy.
The creation of social capital should occur through the incremental engagement of
individuals, small groups, and NGOs in programs and projects aimed at community
development and mainstreaming the issues of vulnerable groups.

In this phase of transition, Albania's representative institutions are formally in
place but operationally inadequate, while social intermediary organizations such as
citizens' associations are few and:l limited in scope. Large areas of the country,
particularly in the north and east, are still organized according to extended family and
clan relationships that control local administrations and have little interface with central
government institutions. The emergence of the new vulnerable groups in society is at
odds with the prevailing kinship ties, and their interests are scarcely represented in
Albania's weak body politic.

The country's political institutions are further weakened by the continuing
polarization between the Geghs (speakers of the northern dialect) and the Tosks (speakers
of the southern dialect) in national politics and the central administration. In addition, the
country's labor unions, a driving force for social protection in Albania (as in all European
countries), have collapsed as a result of closure of state industries, leaving industry and
agriculture largely to microenterprises and family units. National cohesion also suffers
from a fragmented press and the limited coverage of national issues. Religion does not
have a significant official political impact in the country, although Moslem and Christian
leaders express views on social issues such as abortion and education. As a result of all
these factors, decisions relevant to large numbers of people are usually made through
consultations and negotiations within informal networks.
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Proposals under consideration by the World Bank for reforming the public
administration should address the present configuration and low performance of
administrative institutions. Recommendations aimed at improving administrative
performance and accountability, are presented in Annex 2, "Institutional
Recommendations."

At the central level, the institution that presently endeavors to address the needs of
vulnerable groups is the Ministry of Labor, Social Affairs, and Women (MOLSAW). The
Ministry operates through its Policy Department and two autonomous subdivisions: the
National Employment Services (NES) and the General Administration of Social Services
(GASS). Most of MOLSAW's budget comes from the Finance Ministry, although efforts
are being made to attract foreign donors and to set up special funds supplied by external
aid. MOLSAW is now practically the only source of financing for social programs,
although the law enables rural communes and urban municipalities to levy taxes.

At the local level, MOLSAW operates both NES and GASS programs through
two corps of inspectors. The NES employment inspector corps was established in
September 1993. It has 70 people (35 percent women) based in 29 local employment
offices; ideally it should have 30 additional units. At present, the corps' duty is to check
the 12,000 registered firms (4,000 in Tirana alone) and a myriad of enterprises of 1-2
self-employed individuals. Controls concern work safety conditions and payment of
proper social security dues. GASS has a total of 51 social services inspectors, 10 of
whom are based in Tirana and 41 in 12 regional offices. Inspectors have a graduate-level
education. Their function is to check the implementation of social assistance programs
and advise about the allocation of assistance to the communes under their jurisdiction.
GASS has also a few social workers attached to welfare facilities under its responsibility,
but no street social workers.

The administrations of Albania's 360 rural communes and urban municipalities
have the major role in implementing social assistance. They receive allocations under the
national economic (NE) assistance scheme, and in turn provide cash subsidies to
households and assistance for health and social exclusion problems, through largely
inadequate facilities. In the social assistance context, local administrations consist of an
elected council, an NE administrator employed by the commune or municipality, and two
or three staff who work for the administrator.

Overall social expenditure in Albania was estimated in 1996 at 8 percent of GDP.
Social pensions accounted for about 75 percent of the outlays, while the NE share was
about 20 percent.

In 1996, the NE share of GDP decreased slightly from 1995, with an almost
certain decrease in household allocations, and a negative - but unquantifiable - effect on
particularly vulnerable household members. In 1996, households receiving cash benefits
were estimated to be approximately 20 percent of all households - 35 percent according
to World Bank estimates. Large numbers of poor are not eligible for the NE program,
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including those who moved to urban areas after December 1995 - an exclusionary
measure designed to slow migration to urban areas. Moreover, many who are eligible
cannot get benefits due to the lack of records.

The Government provides limited social services through welfare institutions
such as orphanages and homes for elderly, with very few social workers monitoring
situations of poverty and social exclusion of individuals or groups. At present, there are
only 22 Government welfare facilities in the entire country, operated by GASS and
located in several communes. They include 5 residences for homeless and abandoned
elderly, housing a total of 300 persons (30 applicants are on a waiting list and there are
7,500 pending requests for admission); and 7 centers for the handicapped (1 each in
Tirana, Berat, Korca, Lezha, and Durres, and 2 in Shkodra). Facilities and attendant
services are grossly inadequate. T he Government estimates that there are 27,000
handicapped individuals in the country, 6,000 of whom need specific, long-term
treatment, which is unavailable. None of the 12 regional GASS offices has a physician on
staff.

Very small orphanages operate in Tirana, Berat, Elbasan, Korca, Shkodra, and
other places with the assistance of Austrian, German, British, and Italian NGOs (SOS-
Children Village, Home of Hope, Street Children-SHAFT). Several orphans are housed
in a hospital center in Tirana because there is no room for them at the orphanage. The
intake capacity of the institutions is minimal in comparison with the need, and large areas
of Albania lack any facilities or foster care programs (for a discussion of institutional
recommendations see Annex 2).

The Non-Governmental Sector (NGOs)

The traditional extended family and clan-based structure of Albania, together with
the half century of Communism, have produced a society in which civic associations,
including those active in the care of vulnerable groups and dedicated to social
development, are still scarce. Nevertheless, the number of indigenous NGOs has been
increasing over the past years,'0 and many foreign NGOs are also active. These
organizations provide a range of social services but act quite independently from one
another, and often with little interface with government.

Legislation concerning NGOs has been under consideration for some time,
including a bill that would license NGOs working with vulnerable groups, as well as
establish a mechanism to transfer resources from MOLSAW to those NGOs. The system
would presumably consist of a grant fund useable for NGO projects or NGO-run
activities; the NGOs would be selected to run certain projects on the basis of tenders.
MOLSAW would have the responsibility to inspect and monitor NGO activities funded
through that mechanism.

10 Albanian NGOs are most active in sectors such as health, education, culture, youth, women, and the
environment.
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The Albanian NGO Forum, the main umbrella organization, includes more than

200 indigenous NGOs, of which roughly 90 appear to carry out some activity, while the

others seem to exist in name only; the numbers are inexact due to the lack of registration
standards. Most of the organizations are minuscule (one to three persons) and have little

in the way of a track record or a well-defined mission. According to the Forum, no more

than ten are able to carry out social service programs, and most of these are linked with

foreign NGOs or NGO networks, or are supported by international organizations. There

are no mass-based, grassroots NGOs. The Forum is oriented toward national
development and civil progress issues. Of its 90 operative members, 18 are dedicated to

women's issues, and 4 of these are said to be influential in promoting networking among

women to place gender issues on the national agenda. Others are involved in providing

microcredit and skills training, thereby acting as information bridges to open up new

economic and social perspectives to their beneficiaries. Many of these are rural women,

who are encouraged by such programs to start their own businesses.

A number of international NGOs are also active in Albania, the largest network of

which is run by the Catholic Church. This network consists of worship, education, health,

and social service centers staffed by a total of about 100 religious and lay personnel. The

activities are carried out mainly in Tirana and major centers in the traditionally Catholic
northern regions. Several Islamic NGOs also run childcare, education, and health

programs. Some lay NGOs are active in issues concerning women, children, and babies;
and one, the Soros Foundation, is becoming involved in the Albanian Development
Fund's urban microcredit program. While the international NGOs are making valuable
contributions to human welfare, however, their presence in the country remains
suboptimal, which prevents them from undertaking programs that could have a system-

wide impact.





3. VULNERABILITY ANALYSIS

Findings: Causes and Incidence of Social Exclusion

The study found that the rejection of vulnerable groups in Albania is rooted in

attitudes that are in many ways basic to Albanian society. Traditionally, people have

become the target of prejudice when their behavior differs sharply from traditional

norms. Others are stigmatized because of longstanding societal attitudes about the shame

of weakness, such as abandoned and handicapped children. Others, such as Gypsy and

rural migrant children, are victims of intolerance by the majority, which refuses to allow

their integration. Others are despised because abject poverty has made them dependent

on assistance. Others, such as the elderly, suffer social exclusion because of a loss of

status. Finally, others become socially marginal through self-segregation by adopting an

alternative lifestyle, such as being part of organized crime activities.

The transition has only worsened these problems. The loss of income, massive

migration, family disintegration, loss of identity, loss of resources, and widespread use

of weapons associated with the current social convulsion are increasing the general

vulnerability of the population, as well as creating the distinct new vulnerable groups

discussed in this report.

Due to these conditions, most of the respondents in the household interviews and

focus groups live on pensions, assistance, remittances, and temporary jobs in the informal

sector. More than 60 percent expressed feelings of uncertainty and confusion, while only

30 percent said they are optimistic about the future. While most respondents

acknowledged that the new system offers the possibility of traveling and emigrating, and

of earning a living according to one's own capacity and inclinations, the reality is that

only a small minority can take advantage of these opportunities. The majority of the

population is faced with immediate survival needs such as jobs, adequate water and

electricity, safety from criminal and vendetta violence, and credit for small businesses.

The specific findings for each of the seven vulnerable groups are discussed below.

Youth at Risk of Abandoning School

"Education is the basis of life. But books are expensive, schools are not properly
equipped, and there is no heating. " - a group of women in Kamza, Tirana

"Young people are unsafe when they walk to school. My own daughter was
kidnapped while walking to school. She managed to free herself. I identified the
kidnappers but the police told me they were powerless to do anything about it.
Some parents pay 180 lek per childfor protection. " - a group of men in Lezha

"We go to school only to pass the time. The school is partly destroyed: many
windows are broken, there is no peace at the school. Young boys from the village
interrupt the lessons and nobody stops them." - a group of students in Kallmet,
Lezha
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Education used to be thought of the basis of life in Albania, a necessary foundation
for job and marriage. But while school attendance up to eighth grade is still mandatory,
increasing numbers of children are dropping out after fourth grade due to migration,
family pressures to help earn an income, and loss of hope that education will help them to
get a job. In addition, many Gypsy children attend even the lowest grades only part time,
leaving them unqualified for higher education (some do not finish primary school until
they are 18 years old); and many unregistered migrant children do not attend school at all.
This growing illiteracy among an entire generation of Albanian children is depriving the
country of a new generation of leaders, which has serious implications for the future. The
study found, specifically, that:

* School attendance is erratic in the peri-urban areas with average figures at around 30-
40 percent of school days and school hours following a rhapsodic pattern of 2-3 hours
of teaching a day. Young girls' education is at greater risk due to personal safety
issues.

* At highest risk of leaving school are the children of subsistence farmers in the interior
mountainous areas. The children are pressured by their families to help out in the
fields to try to make ends meet.

* Also at highest risk are the children of the growing numbers of illegal migrants to
Tirana and the coastal cities. Many cannot attend school because their families are not
registered in their arrival sites, or because the school is too far away.

* Geographically, the peri-urban areas where children are at highest risk are Lezha and
Skhodra, where it is regarded as the principal social problem, as well as Kor,a and
the large towns of the south and so)utheast.

* Official statistics do not capture the problem of school abandonment in the sprawling,
fast-growing peri-urban areas. Many respondents noted a tremendous gap between
the high official enrollment figures and the reality of scanty and unpredictable school
attendance; this was confirmed by observations by the research team.

* At high risk are children in villages where schools were destroyed during the recent
disturbances and where teachers have left to seek opportunities in the cities.

* At high risk are older girls in villages and towns where the presence of armed young
men threatens their personal security.

* Prior to this study, UNICEF detected the seriousness of the problem at the beginning
of the transition period, reporting that attendance rates in secondary and high schools
had dropped from 79 percent in 1989 to 43 percent in 1993-94.1'

* Ironically, the problem of school abandonment will tend to decrease in the rural areas
where it has emerged so seriously due to rapid depopulation.

* Today, a special high risk case is that of Gypsy children, whose school performance
even in the past tended to be low. Larger numbers of them are now confined to the
status of part-time students in primary school, which makes it impossible for them go
on to higher education.

* The risk for a generation of children is of permanent rather than temporary
marginalization, as they find thernselves unable to take advantage of the economic

"UNICEF (1995).
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opportunities that will emerge as Albania moves in the direction of purposive change.
* School abandonment is aggravated by teachers being poorly paid - salaries range

between US $30 and US $50 per month - and by their lack of motivation, which
makes them a negative role model for students.

Young Men at Risk of Criminal Behavior and Violence

"Violence is widespread because there are too many weapons, people are poor,
and there are no jobs to occupy young men. " - a woman in Shkodra

"Nowadays family control is weaker, the children watch television and they see
friends of their with a lot of money. They follow the wrong path. There should be
professional schools for those who stop school at eighth grade. "- an old man in
Vlore

"Some [children] steal to live better and have the money to play billiards or
video games. " - a couple in Kamza, Tirana

"People who emigrate from the mountains have different traditions, they get
involved in bloodfeuds. " - a young woman in Bathore, Tirana

Young men are rejecting the traditional Albanian values of morality and honesty and
turning to crime because of the lack of economic opportunities, the loss of their families'
life savings following the collapse of informal financial schemes, and the corruption of
officials who control access to limited public resources. Conservative estimates put the
proportion of young men engaged in criminal activities at 25 percent for the 18-25 age
group. Although seasonal migration alleviates the problem somewhat in Korca and other
areas bordering Greece, young men in the rest of the country have low expectations for
their economic futures and little faith in the Government's ability to solve their problems,
and therefore see criminal behavior as positive - a way to help themselves and their
families. The criminal economy is becoming, in fact, a structural feature in Albanian life,
and will have a long-term impact on the country's economic and social development.
The study found that:

* At highest risk for criminal activity are uneducated young men in the peri-urban areas
of coastal cities and the capital, where drug smuggling and the trafficking in women
and children are concentrated.

. Uneducated young men in the mountainous interior with few prospects and
expectations of easy wealth are particularly susceptible to the lure of trafficking in
human beings and weapons.

* Also at risk are young former prisoners and young adults from permanently
marginalized minorities such as Gypsies, who have little hope of social integration.

* Conflicts of values also contribute to the vulnerability of this group; many young men
are rejecting the traditional family values of morality and honesty, often involving
acceptance of poverty as a way of life, and turning to crime to provide well for their
families.
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* The return of inter-factional conflict and blood feuds is putting young men at
increased risk of violence as they arm themselves to protect their families, villages, or
village leaders from other people's violence.

* Police are unable to control either criminal activity or factional violence because they
are not authorized to conduct searches and because those they seek to control are so
heavily armed. Thus the criminals and perpetrators of violence are growing more
powerful and putting more of the general population at risk.

Youth at Risk of Drug Addiction

"Many families cultivate drugs, many people use it. The police are impotent,
because law does not authorize police to make searches." - an old man in a
village near Vlore

"Heroin and marijuana in this school come from Turkey. Heroin costs around
four dollars a dose. The money is stolen from parents. The dose is divided
between two or three people. " - a group of students in Tirana

Young people at risk of drug addiction are emerging as Albania's newest
vulnerable group, due to their lack of hope in the future and to the plentiful supply. The
cultivation of marijuana in the south has substituted traditional crops and feeds exports as
well as a growing internal market, and imports of relatively cheap hard drugs into the
urban markets of Tirana and the southern coastal cities are also increasing. Albania is, in
fact, becoming a transport point for drugs from Turkey and Colombia. Although NGOs
estimate that in 1998 there were 10,000 drug users in Tirana and 30,000 in the country as
a whole, the existence of the problem is generally denied, leaving a crying need for drug
education in the schools and other program responses. While the short-term impact on the
country's economy may even be positive due to the earnings from drug exports, the long-
term negative impact of widespread dlrug use in such a socially and politically fragile
country is enormous.

* At highest risk are youth belonging to the relatively affluent urban elite, since
affordability is a factor in consumption.

* Urban youth in school settings are also at high risk, as there is evidence of drugs
being distributed around schools at no cost.

* At risk are also the mostly young people engaged in drug pushing and trade by
criminal groups.

* Young female prostitutes in the coastal cities are particularly at risk.
* Idleness and lack of cultural and entertainment facilities for youth are major factors.
.

Institutionalized andAbandoned Childlren

Children are vulnerable when they do not live under the protection of their families,
who often reject them because of a physical or mental handicap. Increasing numbers are
also being orphaned or abandoned by emigrating parents or by single mothers forced into
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prostitution. The increasing numbers of such stigmatized children will have a long-term
negative impact on the country's economy, institutions, and intra-societal relations. For
this reason, facilities and programs to address the problem are urgently needed.

Based on official sources and field visits, the study found that structures to care for
institutionalized children (falling into roughly four groups: dystrophic, mentally
handicapped, physically handicapped, and orphans) are scarce and in pitiful condition.
There is no existing adoption scheme in Albania, since Albanian culture recognizes only
blood parentage.

Institutionalized children are socially excluded and are unlikely to integrate in society
as young adults because: (a) they are without a family, which in Albania means being
without protection and the respect of others; (b) they are born mostly to single women,
and therefore dishonored and stigmatized. According to the respondents who addressed
the issue, this prejudice causes social exclusion because: (a) the boys are placed only in
vocational schools; (b) they therefore do humble jobs; and (c) they have no chance of
getting married unless it is to another orphan. Those respondents who addressed the issue
were adamant in stating that orphan girls are especially exposed to the risk of sexual
abuse.

Children are also at risk of other types of abuse. In late 1998, for example, Italian
official sources declared that more than 800 Albanian children in Italy are victims of
illegal trafficking and criminality. They are, among other things, obliged to beg in
exchange for clothing and meals. There are also reportedly 2,920 such children in Greece.
Some of these children are known to have been sold by their famnilies. This is an
emerging issue that merits close attention. Specifically, the study found that:

- Although the numbers of institutionalized and abandoned children are growing, the
problem is not officially recognized, and facilities to care for them are totally
inadequate.

- Physically and mentally handicapped children are kept in dirty, unsanitary rooms in
overcrowded, deteriorated buildings; the institutions also lack adequate food,
medicines, supplies, and staff.

* There are about 1,150 orphans institutionalized in the few existing orphanages in
Albania, where conditions are as appalling as in facilities for the handicapped.

* The orphanage in Korca reported attacks in 1997 by armed gangs seeking to kidnap
children for trafficking.

* An estimated 15,000 children abandoned by one or both parents are being helped by
their extended families, although just in terms of basic survival.

* At highest risk are abandoned children of single mothers, a subgroup that is growing
in the capital and coastal cities; and abandoned children of migrant parents, a new
phenomenon in rural areas.

* Like orphans, abandoned boys have limited educational options or legitimate
employment prospects, while abandoned girls have close to none.
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Abandoned Elderly

"The most vulnerable old people are widows who receive only a part of their
husbands 'pension and have none of their own, and no children to support them.
You can see them queuing for meals at the Red Cross or other charitable
organizations. " - NGO representative in Tirana

"We often see old people buying on credit at the grocery and when their pension
arrives they give it all to the shop. " - a group of nurses in Kamza, Tirana

The turmoil of the transition is changing the condition of the elderly in Albania, creating
a new socially excluded and vulnerable group. The numbers of abandoned elderly are
relatively small at present, when compared with Eastern European countries. In spite of
migration and other challenges to the patrilocal family structure, many multi-generational
migrant families live with and rely on the pensions of their elderly for support.
Nevertheless, the study found that:

* Elderly people without children, and with little or no income or remittances from
relatives, are at high risk of abandlonrment.

* Also at risk are elderly on disputed rural homesteads, whose children have migrated
because of pressing economic needs.

* At risk are elderly whose only daughters have been forced abroad and who may be
caring for grandchildren.

* As the trend of new couples livin-g alone continues, the size of this vulnerable group
is bound to increase. UNICEF estimates that, even before the transition period began,
the percent of two-generation families living in the same household had already
declined from 24 percent in 1979 to 16 percent in 1989.

* An estimated 7,500 elderly have applied to be institutionalized, but there are few
facilities or foster care programs to accommodate them.

Findings: Causes and Incidence of Gender Abuse

"I got divorced andfor some time went to live with my sister in Greece because
my husband wanted to kill me. Violence against wives is habitual. No legislation
exists on the protection of women. " - a teacher in Tirana

"In this village two girls were kidnapped and sent to Greece. One of the girls
was 16 and the other 18. The village is very anxious about it, but nobody does
anything about it. " - a couple in the village of Barc, Korca

"Usually, fathers do not come to see the baby if it is a girl. "- a group of nurses
in a maternity hospital in Kamza, Tirana

"The brother-in-law can hit the sister-in-law when the husband is away. "- a
group of women in Korca

"We can go out only in the company of our husbands. Decisions are discussed
but the last word is the man's. flusbands agree to practice family planning but
want a male childfirst. " - a group of women in Tirana
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Unlike social exclusion, the marginalization of women operates by denying them

their basic human rights. Gender abuse is rooted in the tradition of violence and coercion

against female members of Albanian households. The Communist regime attempted to

enforce rules of gender equity and provide more economic, social, and political

opportunities for women, but with the uncertainties of the transition, the subjugation of

women is returning in full force. This has taken two distinct forms:

In the mountains and rural areas, criminal activity has developed around the

customary engagement system, with men promising to marry women, which gives them

to right to take them away from their homes, and then forcing them to work as prostitutes

in the coastal cities and Western Europe. Thus increasing numbers of Albanian women

are becoming a source of wealth to their captors. If they escape and return to their

families, the males in the family are obliged by traditional laws to kill them.

In the cities and coastal areas, women who want to live independently, without

the control and protection of men, are rejected and isolated, leaving them vulnerable to

depression, violence, drug use, and prostitution.

Numerous forums on women's rights have recently been created to address these

problems, but solutions are limited because the subjugation of women is so central to the

structure of Albanian society.

Young Women at Risk of Prostitution

Prostitution is the ultimate mechanism for the marginalization young women, who

are unable either to marry or return to their families, and have little expectation of a better

future. Although discussion of the problem is taboo, female respondents acknowledged

the relationship between prostitution and every aspect of female subjugation, including

not only the lack of educational and economic opportunities, but also physical violence

and kidnapping. The inability of the police to control criminal gangs who traffic in

women is a serious contributing factor to the violence against women. Women are also

vulnerable because of the widening educational gap, which deprives them of economic

opportunities. This problem is compounded by the inadequacy of public service

infrastructure, which forces more young women into time-consuming household tasks

and into foregoing personal aspirations. The impact of this vulnerable group on the

country s economy is tremendously negative, as it is destroying the potential of many

members of at least one generation of young women.

Young women are initiated into prostitution almost exclusively by close friends or

boyfriends, many of them linked to organized crime. Families in many cases agree to

their departure, according to the betrothal tradition. According to a 1997 report by the

NGO Useful to Albanian Women, about 10,000 young Albanian prostitutes are in Italy

and Greece, in addition to an unspecified number in Albania and other countries. The

study found that:
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* At high risk are young females in rural villages of the interior, where they are
required to obey their husbands and male relatives without question.

* Abject poverty in rural villages also increases the risk, as poor parents of young girls
tend to seek early promises of marriage as a way out of poverty.

* Also at high risk are young females from isolated migrant families in the peri-urban
areas of the coastal cities, as well as women who want to live independently in the
cities.

* Young women suffer from low expectations and fatalism about the likelihood of
positive changes in their condition.

Adult Women without Male Protection

The marginalization of women who live without male protection is a glaring case
of how the institutions of a society in turmoil not only are unable to defend its weakest
members, but even contribute to the worsening of their condition. Women find
themselves without male protection for two main reasons: abandonment due to the
migration of husbands or male relatives, particularly in the smaller towns of north and
east; and divorce, the reasons for which are usually attributed to the woman. Divorce is a
source of shame for her family. It also leaves her without money or property, since
divorce proceedings do not recognize women's economic rights. In cases of both divorce
and abandonment, most women cannot return to their families, which consider them an
economic burden. Although some of these women find work with foreign firms, which
see women as more reliable workers, in general they are fatalistic about the possibility of
improving their condition. The study found, in particular, that:

- Divorced women without children are at risk of violence and marginalization; it is
very difficult for them to either remarry, return to their families, or live alone.

- Women with daughters are also at great risk of violence, marginalization, and
poverty, as male children are the best hedge against desertion by the husband.

* Divorced women who return to their family of origin are at risk of violence from
male members of her family.

* Divorced women who cannot return to their families and seek another male protector
for economic security are at risk of being forced into prostitution.

* The risk of abandonment is greatest in the small northern and northeastern towns and
in coastal areas, which are subject to the heaviest migration.

* Males who migrate often divorce their wives to form new families abroad.

The findings presented in this chapter indicate the urgency of the social problems that
have emerged in Albania during the transition period. As discussed in the following
chapter, Albania does not have the institutional capacity to address these problems
without assistance. Addressing these problems is a matter of paramount importance not
only to Albania, but to the social stability of neighboring countries, particularly Italy,
where Albanian organized crime has become affiliated with the Italian mafia.
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Findings: Social Assistance and Vulnerable Groups

There are two national social assistance programs in Albania: the Institute of
Social Insurance (ISI), which provides retirement pensions to workers employed in the
formal sector; and Ndime Ekonomica (NE, the national cash assistance program), which
provides cash assistance to needy families. Both are limited in scope and resources, and
neither has adapted to address the needs of the seven new vulnerable groups identified in
this report. The few small-scale social service and economic development programs that
do address the problems of gender abuse and social exclusion in Albania cannot alleviate
the widespread suffering created by the transition.

ISI is the principal system of social security in Albania. Since it does not operate
according to concepts of entitlement (i.e., an inherent right) and 'dependency'(i.e.,
inability to work), it does not reach most members of the vulnerable groups.
Nevertheless, financial improvements and broader coverage in social pensions would
likely alleviate poverty and some of the social exclusion factors that are aggravated by it.
For example, efforts in 1996 to increase ISI contributions to finance benefits for pensions
and short term allowances - such as those related to maternity or work injuries - are
showing some results in combating poverty among urban families, a development that
could make it less daunting for them to support children abandoned by migrant relatives.
However, ISI has no reserves and efforts to increase contributions by those who work
will have to continue and improve to counter widespread evasion.

Presently, very few farmers are covered by ISI, leaving out the majority of the
rural population. The prospects of increasing the coverage by extending the system of
social insurance to them through compulsory contributions are cloudy, in part because the
rural people simply lack the cash to participate. As a consequence, in this phase of the
transition, it is unlikely that the elderly in depopulating rural communities will continue
to be supported by younger family members, who are themselves struggling to subsist.

In light of the limited scope and reach of ISI, the national scheme of economic
assistance is presently the only safety net available to needy segments of the population.
The decline in NE resources from 1995 to 1997 has further restricted the impact of the
economic assistance program, under which a large number of the poor are not eligible to
be included anyway or are de facto excluded from it. The National Employment Service
(NES) recognizes the situation and, in fact, puts forth the view that there is a good case
for raising the income ceiling below which families are eligible for NE allocations. This
implies an increase in NE funding, something that is unlikely to occur.

A comprehensive assessment of needs and financing requirements, based on the
definitional criteria and measurements adopted by the NE scheme, was performed in
1997 as part of the World Bank's Albania Rehabilitation Credit (ARC). Total
requirements for the period October 1997-March 1998 were estimated at Lek 5.2 billion
(US$ 34.7 million), of which Lek 4.2 billion was to go for NE and Lek 0.83 billion for



38 Albania:

disability benefits. Social institutions and program administration were estimated to cost
Lek 0.2 billion. About 40 percent was expected to be covered by the budget and the
remainder from external inflows.

The estimate could not and did not take into account the existence of the
vulnerable groups, nor did it attempt to project their growth. NE is a minimalist poverty
assistance scheme that was not conceived to address the new issues of social exclusion
and gender abuse outside of the traditional realm of poverty nor, consequently, was its
implementation designed to specifically target the newly emerging and socially excluded
groups. This report's findings have uncovered and documented the extent to which NE
does not cover most vulnerable groups. They have also identified and documented the
extent to which many in positions o:f authority in Albania today are in denial of the very
existence of such groups until they are confronted with the evidence.

Finally, the findings of this study underscore the conclusion that there are no
targeted social services and economic development programs on any scale aimed at
addressing the issues of social exclusion and gender abuse in Albania by relieving the
conditions of marginalization and suffering of those involved, offering them new
opportunities, and above all preventing more people from becoming victims of rejection,
prejudice, and violence.

Specific findings of the field work are:

* NE is considered so marginal a safety net that people rarely request increased
allocations. In late 1997, NE assistance amounted to only 20-30 percent of the
minimum family budget of about Lek 10,000.

* Local social assistance establishments such as orphanages and primary health
clinics have not been identified by NE administrators as important for addressing
the problems of vulnerable groups. This underscores both the inadequacies of the
facilities and the fact that the needs of the new vulnerable groups have not yet been
recognized.

* Respondents repeatedly raised the issue of corruption in the distribution of social
assistance benefits, particularly NE cash allocations, which tend to go to families
with strong local ties and longer residence tenure. They also complained about
corruption in the allocation of funds to social service facilities.

* There are few controls to counter the corruption of district inspectors and local
medical officers, and sanctions for alleged local corruption are unheard of. Many
respondents blamed the central administration for this failure.

* Similarly, local authorities are arbitrary in exercising control over wrongful
payments, and they safeguard the interests of male against female members of the
household.

* Residence in one's own village as of December 1995 also determines eligibility for
NE. The many migrant families who moved to Tirana or the coastal cities peri-
urban areas after that date are ineligible.
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* Unresolved land disputes in rural areas have resulted in many poor farners being
declared ineligible for NE, because they appear to still have cultivation rights even
when they do not.

* The lack of reliable quantitative data and other information is an overwhelming
obstacle to determining eligibility in a fair manner and to controlling arbitrary
decisions and corruption.

* Internal migration is making recipient districts less socially stable areas. In
particular, coastal districts were assessed as having at least 50% of their population
as transients. This context heightens the risk of social exclusion for many
vulnerable groups.

* As a response, self-help characterizes the behavior of many of the migrant
families: this includes building informal housing and cultivating small plots of land
but also seeing sons lured by local gangs or resorting to petty crime.

Findings: Local Government and NGOs

The assessment of local governments and NGOs in Albania focused on six
selected administrative subdivisions - four districts and two large quarters or settlements.
The areas included in the surveys represent Albania's changing social and economic
conditions, encompassing districts that are the recipients of massive internal migration
flows as well as others in the interior that are undergoing heavy population losses. Survey
respondents included elected public officials, public administrative personnel, NGO
officials, actual and potential recipients of social services and economic assistance, and
members of vulnerable groups.

While all respondents appeared interested in contributing both factual information
and personal views to the study, most had a limited ability to see beyond immediate
circumstances and obvious needs. Many respondents appeared to be poorly informed
about matters not directly related to their official position, their job, or their personal
position in society, which highlights the weakness and disconnection of civil society. Few
were able to articulate a scenario for positive social and political change in Albania, and
still fewer to elaborate on strategies or programs to counter the growth of vulnerable
groups. The principal findings from the local government and NGO analysis are:

* In general, local elected officials are poorly prepared for their responsibilities,
which is an obstacle to good government and administration.

* Decisions at the local level are made behind closed doors, with little or no
participation by the community.

* Most elected officials speak with conviction about the need for public works and
related employment opportunities but reject the suggestion that they should be
cofinanced locally.

* Most elected officials see employment targets as an effective way to recover some
order and stability in all aspects of civil life.
Most elected officials minimize the need for social services and are ill at ease in
speaking about the inadequate capacity and poor conditions of existing service
facilities.
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* At the same time, many elected officials deny the existence of vulnerable groups;
they stand behind official figures when confronted with other people's assessments
and corroborative evidence to the contrary.

* Male respondents, including those in official positions, defend the value of the
traditional Albanian family and deny the existence of marginally cared-for
children, abandoned elderly, and young women at risk.

* Female respondents, including the few in institutional positions, more readily
acknowledge the growing problem of vulnerable groups, and are more willing to
discuss the causes behind them.

* Overall, Albania has a very limited institutional capacity to detect and assistant
members of vulnerable populations; there is a serious lack of street-level social
workers and of needed facilities, new approaches, and programs.

* The current system operates from the center, through the blanket identification of
traditional categories of people in need, as mandated by national legislation and
regulations; there is no capacity to adapt to emerging problems.

* Public officials tend to define present laws as adequate, with the exception of
national eligibility criteria for NE allocations, which they claim are too rigid to suit
local needs.

* Accountability as a political c oncept is unknown to elected officials, and voters do
not demand and enforce it at the ballot box.
Thus citizens do not see institutional performance as a political issue that can be
improved by their action and involvement.

* Public participation in local government is minimal and even better-educated
residents do not know the names of their elected representatives, mayor, and
councilmen; local government is remote.

* Local officials who responded to the surveys often contradicted themselves and
each other on their use of NE allocation criteria, which supports charges of
arbitrary decisions in NE management.

* While NE's organizational structure at the district level was deemed adequate and
discontinuity of activity was reported only in the coastal districts most hit by the
political turmoil, it operates by responding to the pressure of local potentates.

* Corruption in the NE system appears to be strongly related to the political cycle
and to be defining electoral feuds. Some respondents said that NE lists are drafted
by public officials with the head of extended families, who are guaranteed
allocations in exchange for votes.

* Other problems appear relatedi to the management of NE not because of corruption
but rather because of the novelty of the law dating back to 1993; clearly, there is an
element of learning by doing.
The central offices of the General Administration for Social Services (GASS) are
not in a position to exercise an-y real control over the allocation of the block grants
to local governments, other than to promote the principle that local responsibility
for co-financing should be written into new regulations.

* There is also evidence that local governments have difficulty applying more
sophisticated allocation criteria when changes are mandated nationally, due to their
limited expertise and human resources.
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* Elected officials were not sympathetic to the scenario of involving citizens in some
capacity in service delivery; the suggestion of involving parents in school matters
was regarded with suspicion.

* All officials and other respondents acknowledged and praised the service and
financial role played by many NGOs, particularly the international ones.

* Sentiment was not, however, in favor of allowing the central government to
allocate public resources to international and local NGOs.

* Local social service administrators are generally more competent than elected
officials. The most able administrators are working in traditional service areas such
as education and orphanages.

* The work of these administrators is constrained, however, by the extent to which
they operate independently of one another. There is no concept of exchange of
information or feedback among operatives - for example, between those who work
in the schools and those who care for handicapped children.

* The study found evidence of some very committed and entrepreneurial public
service providers who are effective in stretching their meager resources,
particularly when they work in partnership with international NGOs or are linked
to NGO networks.

3 To the extent that volunteerism exists, it tends to be organized by women and
young people working with and for NGOs.

- In all districts covered in the survey, the relatively better service facilities are run
by NGOs and financed with foreign donors' contributions.

3 Local governments have been ineffective in preventing thefts of equipment and
supplies provided by NGOs to local service facilities.

D Respondents disagreed about the proper relationship between government and
NGOs and appropriate ways for them to influence government policy. This was
particularly true for the NGOs that act as ombudsmen for vulnerable groups and
are oriented toward policy rather than operational or service work.





5. FILLING THE VULNERABILITY GAP: AN ACTION STRATEGY

An Action Strategy

This study paints a picture of social dislocation, with the instability and
unpredictability of transition generating entire categories of people who are marginal,
rejected, uncared for, and at risk. Although their numbers are growing, they remain
barely visible and their needs consequently go unmet. There is a need for action that goes
beyond the narrow scope of traditional poverty reduction, which would hardly impact
these vulnerable groups. Action needs to be specifically aimed at: (1) ameliorating the
conditions of the vulnerable groups through opportunities for social inclusion, and (2)
reducing their numbers through preventive measures.

The challenge now is how to conceptually guide and operationally inform such a
course of action; how to create a strategy that can begin to move Albania out of its
transition stage and into a situation of purposive change. This report argues that any
action strategy - economic or social - has to attempt, first andforemost, to overcome
the institutional weakness in Albania that prevent the country from moving forward or
even being seif-sustaining. The action strategy proposed herein is based on three
analytical and three operational components.

Analytical
* The theory of social capital and the political goal of a more cohesive society. These

concepts underlie and support the move toward purposive change.
* A strategic direction. This component indicates the new path to follow, through a

critical analysis of the current conditions in Albanian society.
* The elements of the strategy. These identify and define the specific components of

the action strategy.

Operational
* Program targeting. This component examines the significant territorial differences in

Albania and the related need for program targeting.
* Short-term programs. This component outlines the first set of programs targeted to

vulnerable groups, which should be put in place and successfully realized in the short
term.

* Medium-term programs. This component outlines the extension and expansion of the
targeted programs, building on the accomplishments of the short-term programs.

The Theory of Social Capital

Social capital has emerged as a crucial conceptual tool for improving both political
and economic performance by facilitating collective action within political and
institutional settings.'2 It is also considered a necessary prerequisite for enhancing
community action and enabling actors to be collectively involved in the provision of
public or collective goods at the local, regional, and national levels. Thus, social capital

12 See, in particular, Putnam et al (1993) and Vannuci (1998).
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stimulates institutional and entrepreneurial performance while it strengthens community
cohesion.

During the last few years, the concept of social capital has been adopted in a wide
variety of disciplines. It represents a distinct area of growth in the social sciences and has
stirred interest among decisionmakers and policymakers. While most of the work on
social capital is concerned with assessing and measuring existing stocks of social capital
or refining its conceptual contours, the question of whether and how social capital can be
created and enhanced in social capital-poor communities and areas remains unanswered.

Under what conditions of public/private links can social capital be developed
where it is not inherited? Who has to participate in this process and in what role? For
example, current research in social capital-poor communities in Europe is empirically
testing the hypothesis that social capital can be created and/or augmented through the
public function of development planning, carried out by representative political
institutions and supported by an external agent.'3 The process depends, of course, on
understanding social capital in terms of existing community conditions, and then custom
tailoring a strategy for that particular community.

Albania is a social capital-poor country and, consequently, so are most of its
communities. The possibility of creating social capital under these circumstances cannot
be taken for granted, particularly when the point of departure is extremely low and when
the efforts have to take place during a time of political and social chaos. Yet social capital
is most needed precisely where its stock is lowest. The strong relationship that has been
found in many local contexts between higher levels of development and high social
capital, on the one hand, and between lower levels of development and low social capital,
on the other, renders the question of how to create it where it does not exist even more
cogent.

Social capital is a community resource that cannot be created by separate and
disconnected individual contributions. It is defined in terms of three major dimensions:
trust, social norms, and the ability to move from values to action.

Trust is the connection that exists among community members outside of family
relationships. Trust links them in their respective roles as economic actors; for example,
contractors are able to rely on subcontractors for timely and quality work, and
subcontractors can count on being paid promptly. Trust also links community members
as social actors; e.g., neighbors help each other and teachers and parents support each
other's respective roles. Trust also links people as political actors; e.g., elected officials
rely on voters' inputs to make decisions, and voters expect officials to deliver collective
goods.

6 One example is the medium-term program just getting underway in the twin cities of Gorizia (Italy) and
Nova Gorica (Slovenia), on the Italy-Slovenia border. The program is focusing on reconciliation of the two
ethnic populations, and on economic conversion of industries in the metropolitan area. It is being
cofinanced by the European Parliament.
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Social norms are a community's basic system of values; they are represent the

believe in the community's well being as the basis for individual and family well being.

The ability to move from values to action has to do with civic engagement, the

ability of a community to behave in accordance with its values through effective

institutional responses to community needs.

Social capital has to be built slowly and carefully over time, as a collective, societal

project. It is accumulated in small but continuous and systematic steps, which, if

interrupted, can lead to pessimism, cynicism, and shattered good will. Where social

capital is low, the process should begin by involving the available local human resources,

however limited - for example, teachers and parents - and the injection of external

human and financial resources. As the process evolves, it would then bring in others,

including socially marginal groups. One of the outcomes of social capital accumulation is

greater social cohesion and inclusion and a reduction in the size of vulnerable groups.

Strategic Direction: Toward Social Capital and a Cohesive Society

The enhancement of social capital in Albania would make it possible to address the

problems of the vulnerable groups. As illustrated in Figure 2, this involves moving

Albanian society incrementally away from besa, or familism,14 which dictates that

economic, social, and political relations be family centered and family exclusive. Trust

exists only among members of the same social group - the extended family - who share

values that strengthen the internal cohesion of the group. The actions of group members

aim at defending and expanding group resources at the expense of outsiders. Within this

form of social organization, where social identity is defined in terms of family identity,

besa has always had ominous implications for those who have lost the protection of the

family network.

During the transition, however, besa has been even more ominous for Albania's

vulnerable groups, because political institutions are too weak to act as a counterbalance to

its exclusionary edicts. The result is a society deeply divided between the haves - besa

members -- and the have-nots. Rapid enrichment is possible for the strong family groups.

Furthermore, the more powerful families tend to appropriate the political system, which

is formally democratic and representative, patterned after Western laws, and use it to the

advantage of their own group.

The logic of social capital, in contrast, extends trust to non-family members

because the values of community solidarity and civic engagement are the only way to

ensure that collective public goods are produced and maintained. According to this logic,

the range of collective goods - from education to social to economic development - is, in

14 Besa describes a type of value system and related behavior that is unique to traditional Albanian
traditional society. It is organized around the extended family or family group, thefis. What is not unique to
Albania is the general concept of familism, which has been used to describe similar family-centered and
traditional social structures in other countries - for example, Banfield's (1967) concept of "amoral

familism," which he used to analyze the social and institutional structure of the Italian southern region of
Basilicata in the 1950s.
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turn, the best predictor of diffused and long-lasting development. The wide reach of
public policy outputs also tends to reduce the scope and severity of social exclusion
because it provides needed employment, social services, and other public goods.
Likewise, civic engagement on the part of community members helps to prevent social
exclusion by creating alternative models of behavior.

Fig. 2 Strategic Direction for Change in Albania

From To

"Besa" Social capital
(familism) Defining

elements

Of group members Trust Among non-group members

Group cohesion Values Community solidarity

Defense of group Actions Civic engagement

In-group resources Outputs Public goods

Haves and have-nots Outcomes Diffused and self-sustaining
development

Social exclusion Societal goal Social inclusion

Rapid enrichment Political strategy Cumulative improvements

Group members Actors Community members

The Elements of the Strategy

The specific components of the action strategy should be:

* Regional targeting. The noticeable differences in values and sensibilities across
communities in Albania mandate that different programns and projects be formulated
for different areas of the country.

* Targeting of vulnerable groups. The programs and projects ought to address the
needs of the vulnerable groups first, where they are known to be concentrated.
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* Piloting. Given the constant shifts in population caused not only by migration and
urbanization, but also by the recent flow of ethnic Albanian refugees from Kosovo
and Montenegro,'5 there is a need for experimentation on the ground. What may have
been true for a given community a year ago may not be true today or in the future, so
a very flexible approach to planning is required.

* Multiple objectives. Vulnerable groups have multiple needs, so programs and projects
ought to have multiple objectives.

* Synergies with other Bank projects. To maximize results, syngeries with related
Bank projects should be explored. Such projects include the Albania Microcredit
Project, the Education Reform Project under preparation, the Urban Land
Development Project, and the Post-Conflict Project for Albanian Refugees from
Kosovo and Montenegro.

* Compatibility with prevailing values. To avoid creating a strong backlash, programs
and projects ought to show some compatibility with prevailing values.

* Positive sum gains. Programs and projects should be defined as additional to existing
community resources, not in competition with them.

* Community property. It is crucial that programs and projects be identified as
community rather than public property, to ensure acceptance and safety.

. Visible accomplishment. The visibility of a program or project heightens the
perception of its success. In turn, success creates respect and diffusion by imitation.

* Manageable scale. Programs and projects should be small enough to ensure their
completion within a short timeframe.

* Social capital accumulation. Programs and projects ought to incorporate a mandated
component to develop civic behavior, such as a community-based advisory body for a
service facility.

* Short to medium-term programs and projects. The timeframe for at least the first set
of measures should be limited, to ensure the achievement of some degree of trust
through the initial accomplishments. Long-term projects are less appropriate, as they
tend to feed unrealistic expectations of change and create disillusionment in the face
of substantial obstacles and delayed results.

* Iterative program cycles. Long-term change will more likely be achieved through the
cumulative successes of small-scale programs and projects formulated and
implemented in three-year planning cycles. This is an adequate time horizon to allow
for monitoring, feedback, adaptation, and expansion of programs and projects during
and at the end of each cycle.

* Demonstration project format. Demonstration projects will allow for the preparation
and presentation of territorially differentiated choices as part of a nationwide social
development scheme, thus communicating a message of equity across the country
while focusing on the needs of different vulnerable groups in different areas.

* Multidimensional concept of development. To the extent possible, programs and
projects ought to adopt a concept of development that incorporates community
development and social service components.

* Key local leaders. Projects and programs ought to begin by identifying strategically
important people, especially younger leaders, who operate outside the logic of

15 World Bank estimnates in October 1998 place the number at 20,000.
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familism and have a stake in change. Experience indicates, however, that for projects
to be successful, especially in traditional rural areas, older leaders need to be at least
partially involved.

* Increase in participants. In time and through successive projects, the network of
local participants should be expanded.

* NGOs with local roots. National and international NGOs that are active or known in
the community should be identified, and their roles in different programs and projects
should be determined.

* Community accomplishments. Identify successful community-based initiatives,
understand the reasons for their success, and use lessons from them in planning new
programs and projects.

* World Bank as external agent. The strategic role of the World Bank is to help break
the hold of besa and ignite a process of social change in Albania Specific
contributions should include: technical staff, community mobilization, capacity
building of NGOs,16 program planning, funding, public disclosure of project-related
information, and close project monitoring, in addition to the leveraging of other
resources, such as from foreign governments.

* Inclusion of national resources. It is important that programs and projects make the
best use of national resources - such as social workers - in order to help develop
cooperation among institutions at different levels.

Territorial Differentiation and the Need for Program Targeting

In operational terms, programs and projects need to be designed to fit the needs of
each region, taking into account their differing cultural and social traditions and human
resources.

In spite of its small size - in terms of both geographic reach and population - and
its ethnic homogeneity, Albania shows profound cultural, social, and economic
differentiation across regions. Differences are greatest among three regions: the north-
northeast, the south-southwest, and the middle and coastal area. Table 1 shows the
principal elements that differentiate Albanian communities. Historically, the main line of
differentiation was between cities anid rural communities, given the overwhelming
dominance of agriculture; the traditicinal isolation of the country, especially the rural
areas; and the relative marginality of Albanian cities in the context of Europe and the
Mediterranean. This cleavage has been accentuated by the social upheaval of the
transition.

These very visible differences affect the ways in which different communities are
impacted by the transition, and point to the need for an action strategy that is regionally
and locally targeted. Operationally, therefore, the action strategy ought to match
Albania's regional differences with the existence and increase of vulnerable groups in
each region. Programs should be targeted to areas where the seven vulnerable groups
show the highest concentration and the likelihood of increasing.

16 The World Bank is already working with NGOs in Albania in a variety of sectors. The Economic
Development Institute, in particular, is preparing a program to strengthen local NGOs.
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Table 1: Geographic and Socio-economic context of cities and rural communities in
Albania

Cities Rural Communities
Location North & South & Middle & Mountains Mountains Mountains &

North East South-East Coastal Area North East South Coastal Area

Typology Ottoman National National Rural Villages Rural villages Rural towns
Cities Centers Centers / Towns / towns

Orientation Balkans Greece / Italy / Kosovo / Greece Albania /
Balkans Europe Balkans Turkey

Status Peripheral & Peripheral Central and Marginal & Marginal & marginal
Declining growing rapidly declining

declining
Change Out- out- Peri- Depopulation Out-Migration Out-

Migration Migration urbanization Migration

Source: Own Study

Table 2 shows that vulnerable groups exist throughout the country but that the

transition affects the groups in different regions to varying degrees. The transition is

having the greatest impact on the middle and coastal region in terms of the presence and

growth of vulnerable groups. All seven groups are found in large numbers in the cities of

this region, and almost all in its rural communities as well. The uncontrolled migration to

Tirana and the coastal cities is accelerating the breakdown of the traditional family

structure, in a context in which there are no mechanisms in place to support the functional
nuclear family. The lack of economic opportunities for men and women, the surge in

criminal organizations, illegal residence, and other problems combine to produce

increasing numbers of abandoned elderly, women, and children, and put an entire

generation at risk of drug use, criminal activities, and the victimization of others.

The region showing the next highest impact in terms of vulnerable groups is the

south and southeast. Here, while the loss of population in rural communities is affecting
children and elderly, migration is more a temporary than a permanent phenomenon, so

young men are at less risk of criminal behavior and young women at a less risk of

prostitution. However, a real danger for youth is the economic role that the area is

acquiring in the production, import, and trading of drugs. This promotes drug

consumption and the recruitment of urban young men into the drug trade. In addition, the

condition of women with children is adversely impacted by the transformation of the

family structure through divorce and the permanent migration of men.

Different cultural and social values put young women at great risk in the cities

and rural communities of the mountainous north and northeast. Unlike adult women, who

are relatively better protected by the stronger presence in this region of the traditional

family group, young women are victims of the distortion of the traditional betrothal

system, combined with the permanent migration abroad of young men and heightened by

security concerns and low social expectations for them. While drug addiction has also

appeared in the cities of this region, the persistence of the traditional family structure is

cushioning children and elderly in the cities of the north and northeast. Conversely, the
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depopulation of the villages in the mountainous interior is producing increasing numbers
of abandoned elderly and children.

Table 2: Matrix oi the Heaviest Geographic Incidence
of Vulnerable Groups in Albania

Vulnerable Cities Rural Communities
Groups

North & South &c Mid & Mountains Mountains Mountains &
North South- Coastal North East South Coastal Area
East East Area

Children & XX XX XX XX
school
abandonment
Institutionalized XX XX XX XX
and abandoned
children
Young men & XX XX XX
criminal behavior
Drug addicts XX XX XX XX
Abandoned XX XX XX XX
elderly
Young women & XX xx xx XX
prostitution
Adult women XX XX XX XX
without male
protection
Source: Own Study

Short-term Programs

Just as programs and projects need to be targeted to vulnerable groups in different
regions, they also should be designed, in the first phase of the action plan, for short-term
implementation. The proposed action strategy is based on the concept of local
involvement - that is, the content of each program and project should be locally
determined and should involve key local human resources, local leadership, and
committed local NGOs.

A series of possible prograrn and project initiatives in the areas of service,
training, and education, are presented below. These initiatives are unobtrusive and respect
local sensibilities while developing social capital and helping to change the social and
economic environment according to local needs. Some of these options have been
discussed with international and local NGOs, although consultations with local
stakeholders will have to be carried out before specific initiatives are designed. No
physical facilities are suggested for short-term implementation because of the likelihood
they will not be completed, which would cause a loss of good will by the community.
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Cities in the North and Northeast
* Sister city program for young entrepreneurs. This program links an Albanian and a

foreign city and provides educational and technical assistance in starting and

managing a new business. It is targeted to young men at risk of criminal behavior.

* Public educational campaign about the risk of drugs. This is a television campaign

aimed at reaching young drug addicts and their parents. Using television may be less

intrusive and more acceptable than a campaign in the schools.

* Vocational education for young women. This program targets young women at risk of

prostitution, and attempts to overcome parents' resistance to educating their daughters

by increasing the daughters' opportunities for employment.

Cities in the South and Southeast
* Foster parents. This program targets abandoned and little cared-for children and

entails vouchers and support services for participating families. The less traditional

family structure in these urban areas may make families more reception to caring for
children who are not their blood relatives.

. Work permit program. Targeted to young men at risk of criminal behavior, this

program seeks to facilitate the paperwork associated with securing temporary work

permits in Greece.
* Drug education in the schools. Targeted directly to young drug users, the program

should be accepted in these communities.
* Entrepreneurship for women. This program, targeted to adult women without male

protection, is an educational and technical assistance program to teach women how to

be entrepreneurs in their homes. It could also be expanded to include microcredit
schemes in the framework of the Bank's Albania Microcredit Project.

Cities in the Middle and Coastal area
* School-bus service. This program is targeted to children of the peri-urban areas who

could reach a school if transportation were available.

v Foster parents. This program has the same objectives as the one under cities in the

south and southeast. The specific elements may vary.

* Work permit program. This program has the same objectives as the one described

under cities in the south and southeast. In this case, however, the country is Italy and
the program should be linked to the new agreements between Albania and Italy.

* Drug education in the schools. This program has the same objectives as the one
described under cities in the south and southeast.

* Cultural heritage/entertainment initiative for youth. This initiative may involve, for
example, cleaning up a historical site, the amphitheater in Durres, for a theater show
or concert to be organized by a youth group. A youth association may be created as a

result.
* Home assistance. This program is targeted to abandoned elderly who can live

independently in an urban environment when given some support. The program
should involve neighbors as service providers and might include incentives.

* Foreign firm employment. This program aims at securing employment for young
women at risk of prostitution. The relatively larger presence of foreign firms in this

area and their preference for hiring females makes it feasible.
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Foreign firm employment. This program is similar to the one above but is aimed at
adult women who are alone, many of whom have children. Firms with variable work
schedules are sought.

Rural Communities in the Mountainous North and East
* Library bus and school bus. This program is targeted to children at risk of abandoning

school. It provides them with safe transportation to the nearest school and with
carefully selected educational materials that begin to change curriculum content.
Initiatives such as this one in the fleld of education should be planned in coordination
with the Bank's Education Reform Project, now under preparation.

* Home assistance. This program fcor abandoned elderly has the same objectives as the
one described under cities in the middle and coastal area. However, because rural
communities are difficult to access, it should rely on social workers.

* Library bus. This program, targeted to young women at risk of prostitution, aims to
increase their access to information about the changes that are affecting them.

Rural Communities in the Mountainous South
e Library bus and school bus. This program for children at risk of abandoning school

has the same objectives as the one described under mountainous north and east. It
should utilize unemployed teachers, among others.

- Elderly as foster parents. This program aims at abandoned children in areas where
there are also numerous abandoned elderly. It supports the able-bodied elderly in
being foster parents.

* Social workers against drugs. This program is targeted to several villages where drug
use is getting worse, using social workers.

* Home assistance. This program for abandoned elderly is similar to the one described
under mountainous north and east.

- Service entrepreneurship for women. This program, targeted to adult women without
male protection, is similar to the one described under cities of south and south east.
The rural environment offers fewer entrepreneurial opportunities; one is caring for
abandoned elderly.

Rural Communities in the Middle and Coastal Area
* School bus and school equipment. In an area where relatively more rural schools are

in place, the program targets children at risk of abandoning school by improving
transportation, school books, and equipment.

* Elderly as foster parents. This program, aimed at abandoned children, is similar to the
one described under mountainous south.

* Home assistance. This program for abandoned elderly is similar to the one described
under mountainous south.

* Public information campaign. This program, targeted to young women at risk of
prostitution, aims at disseminating knowledge about legal employment opportunities
abroad and personal safety.

* Entrepreneurship for women. This program for adult women without male protection
provides training on how to set up small cooperative businesses.
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Medium-term Programs

The second phase of the action plan involves medium-term programs and projects
that link to and build on the first-phase initiatives. Indeed, the successful formulation and
implementation of the short-term programs and projects is a precondition for success of
the medium-term initiatives. Local human resources, local leadership, and NGOs that
contributed to first set of initiatives will continue to be involved, but the range of
participants should be expanded. Unlike the short-term programs and projects, most
medium-term options include a visible physical facility housing a variety of
complementary activities. Both the choice of the facility and the program content are
locally determined.

Cities in the North and Northeast
* Business incubator facility. This facility targeted to young men at risk of criminal

behavior builds on the sister city entrepreneurship program and houses the first
business initiatives, possibly taking advantage of partnerships with the private sector.

* Local physicians against drugs. This program, targeted to drug addicts, trains local
doctors about drug addiction and treatment and provides them with incentives and
equipment. A facility may be too obtrusive.

* Women's and children's center. A facility for young women at risk of prostitution,
which may be more acceptable because of its child care component.

Cities in the South and Southeast
* Boarding school. This facility for abandoned children is a model boarding school

rather than an orphanage. It is also open for classes to other children, whom it attracts
because of the quality education it offers, thus minimizing the stigma.

* Multipurpose youth center. This facility, targeted to young men at risk of criminal
behavior, should have attractive recreational components to interest those returning
home from seasonal employment abroad.

* Drug treatment medical facility. A much-needed facility to begin to treat the
increasing number of addicts in this area.

* Business support/incubator facility. A facility designed to help women without male
protection in their at-home productions or to accommodate their work.

Cities in the Middle and Coastal Area
* New schools and learning. New schools will be constructed and new curricula

developed in peri-urban areas for children at risk of school abandonment.
* Boarding school. This facility for abandoned children is similar to the one proposed

under cities in the south and southeast.
* Multipurpose youth center. This facility for young men at risk of criminal behavior is

similar to the one proposed under cities in the south and southeast.
* Drug treatment medical facility. This facility for drug addicts is similar to the one

proposed under cities in the south and southeast.
* Young women's center. This facility targeted to young women at risk of prostitution

houses programs to address their employment and recreational needs.
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Women's home and child care center. This facility targeted to women without male
protection provides shelter and child care for working mothers.

Rural Communities in the Mountainous North and East
* New schools and learning. To counter school abandonment, new schools will be

constructed and new curricula introduced in several villages.
* Elderly home at village level. This is a small facility for abandoned elderly who

cannot live independently.
* Transport of piece work production. This support service for young women at risk of

being kidnapped for prostitution collects piece work from their homes. It addresses
the employment issue by removing the safety concern.

Rural Communities in the Mountainous South
* New schools. This construction program targeted to children at risk of school

abandonment is similar to the one described under mountainous north and east.
* Housing improvements. This program aims at increasing the number of foster parents

for abandoned children by providing support for home improvements to
accommodate foster children.

* Local physicians against drugs. IThis program targeted to drug addicts is similar to the
one described under cities in the north and northeast.

* Group home at multi-village level. This is a facility for abandoned elderly who cannot
live independently. The relatively better access to these areas may allow for a larger
facility to serve more than one village.

. Women's home at multi-village level. This facility for women without male
protection provides shelter and support for home-based work.

Rural Communities in the Middle and CoastalArea
. School building rehabilitation. This program to rehabilitate old rural schools will

entice children at risk of school abandonment.
* Housing improvements. This program for abandoned children is similar to the one

described under rural communities in the mountainous south.
* Group home facility at multi-village level. This facility for abandoned elderly is

similar to the one described under rural communities in the mountainous south.
* Transport to work. This program participates with foreign employers of young

women to guarantee their safety to and from work.
* Women's home at multi-village level. This program for women without male

protection is similar to the one described under rural communities in the mountainous
south.

Conclusion

This action strategy is being proposed for the specific purpose of beginning to
address the condition of vulnerable groups in Albania during the transition; but it also has
a broader purpose. By using a grassroots approach, the strategy aims at the creation of
social capital through an incremental and cumulative process, thus helping to strengthen
the country's institutions as well. The strategy identifies a pivotal role for the World



Filling the Vulnerability Gap 55

Bank as an external agent for change. But it is also based on an approach that is not

typical of Bank projects.

An important difference from other Bank projects is the postponement of the

building of physical facilities, in order to concentrate on achieving short-term success
with service and development programs. Such programs entail extended presence in the

field on the part of project representatives or partners, such as NGOs; as well as technical

and consensus-building skills and good knowledge of the communities for which the

programs are being proposed. Unlike many World Bank-financed social funds, which are

strictly demand driven, this approach will require some preliminary targeting and

incentives to promote community participation in addressing vulnerability issues.

Such an approach entails other measurements of accomplishment in addition to

the numbers of vulnerable people reached. These measures include the level of program

self-management reached in the community, the breath and strength of participation by

community residents and NGOs, and the involvement of institutional representatives.
These are measurements of the increase in the local stock of social capital.

In the medium tern, and building and expanding on the successful implementation
of the short-term programs, more complex facility-building projects should be initiated.

By then, the initial investment in local human resources and leadership will have been

tested so that it should be safer to make the substantial investment commitments required

by a physical facility. Furthermore, the management of a community's physical asset in

itself demands a higher stock of social capital. The recent history of the many facilities
destroyed by mobs points to such facilities not being perceived as community assets, but

rather as extensions of state power.

In conclusion, the action strategy is incremental in nature and works according to

the logic of a gradually expanding scope to ensure the sustainability of its efforts.

Expansion and sustainability are both built into the notion of social capital accumulation,
which can only occur over time. Proceeding from one iteration to the next, the strategy

expands the program content, the range of participants, and the number of geographical
areas covered. In time, as the stock of social capital increases in Albanian communities

throughout the country, the action strategy will become more self-sustaining, some of the

initiatives will become institutionalized in the communities and the role of the Bank will

decrease accordingly.
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ANNEX 1

Methodological Considerations

The research design makes use of different methods, from field work to secondary
data collection to review of documentary material. The surveys consisted of five different
samples of respondents, who participated in focus groups and interviews:

(1) a constructed and representative sample of institutional officials at the local

level, as part of the local institutional assessment;

(2) a convenience sample of institutional interviews at the national level, as part of

the central institutional assessment;

(3) a convenience sample of households, most - but not all - of which were chosen

from a recent list of Ndime Ekonomica (NE, the national cash assistance

program), as part of the vulnerability assessment;

(4) one convenience sample of focus group interviews with men respondents fitting

the profiles of vulnerable group members, as part of the vulnerability assessment;

(5) one convenience sample of focus group interviews with women respondents

fitting the profiles of vulnerable group members, as part of the vulnerability

assessment.

Selection of Sites

Sites were selected on the basis of a stratified constructed sample covering different
areas of the country and including a variety of primary data sources, from central to local
institutions and from recipients of public assistance to community leaders. The sites
selected were the districts of Tirana, Lezha, Vlora, Korca, and Diber. However, Diber
was not accessible due to security reasons, nor was any other site in the northeastern area
with comparable characteristics. Shkodra in the northwest substituted for Diber in the
sample.

The sample was constructed to incorporate three dimensions:

(1) the population incidence of the vulnerable groups;
(2) its representation of the different social, economic, and cultural conditions in

the country. Though a small and generally poor country, Albania has clear
geographical divisions between north and south and coastal and interior areas,
which have rather different patterns of economic activities, with the coastal areas



62 Albania:

maintaining more outward-looking trade and entrepreneurial traditions. The north-
south divide also expresses religious and cultural differences, as well as
differences in the organization and presence of the expanded family structure
typical of Albanian society;

(3) the representativeness of the respondents. While Albania has few fonnal
community associations and poor local and national institutional structures, it has
differentiated traditions of community solidarity, inclusion/exclusion of marginal
groups, linkages to local leaders, value systems, and administrative practices that
have survived the Communist regime's attempts at centralization for more than
two generations. The range of respondents in the sample was chosen to reflect
such patterns. Together with selected national and local policy implementors,
including public and private agencies and organizations, the sample of
respondents comprised recipients of welfare assistance and informed observers
such as community leaders, neighbors, and representatives of external agencies.

The five sample districts were distributed geographically, with two in the north
(Shkodra and Lezha), two in the south (Vlora and, Kor,a), and several districts in greater
Tirana, the national capital. Three of the districts (Shkodra, Lezha, and Vlora are coastal
areas, while one (Kor,a) is interior and mountainous.

The total population size of these sites is approximately 600,000, or about 17
percent of the national population.

The sites were significant for purposes of this study because of their particularly
high incidence of social problems and, consequently, of population belonging to the
vulnerable groups. Based on information provided by the General Administration for
Social Services (GASS), a Vulnerability Index score was calculated for each of Albania's
36 districts by combining the weights of the groups' presence and needs. Three of the
five districts in the sample scored 30 to 36 (Lezha, Shkodra, and Vlora), while only 3 of
the 27 non-sample districts scored in that range. Two other sample districts (Tirana and
Korca) had high scores of 24 to 28, as compared to 3 districts scoring in that range from
the larger non-sample. Only one sample district (Diber) had a lower score of 12, in
comparison to 16 in the non-sample scoring in the range of 12 to 16.

Methodology for the Field Work

Local Institutional Assessment. Interview subjects for the assessment were selected
on the basis of their expertise regarding the vulnerability of the local population. Eight
individuals were interviewed at each site. These typically included: the NE director, the
mayor, the district prefect, one or more NE inspectors, city and village councilmen, and
heads of social service agencies such as schools and orphanages.

The interviews were aimed at acquiring factual information as well as opinions and
attitudes. The results were then collated to create six distinct local NE reports, with the
following objectives:
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(1) learning their views on issues involving vulnerable groups;

(2) understanding how these issues are being addressed by the local social service

agencies;
(3) identifying the gaps in the local structure purporting to address such needs.

Vulnerability Assessment. The interviews for the vulnerability assessment were

based on two approaches. First, a convenience sample was selected, which yielded

approximately 52 interviews. Women were generally interviewed by female team

members and men by male interviewers.
Second, a convenience sample of 66 household representatives was selected, based

on (a) the local list of NE recipients; (b) identification by the local NE inspector of non-

eligible recipient households that could fall into one of the vulnerable groups; (c)

identification by the team on the site as a member of one of the vulnerable groups.

In all cases in which it seemed pertinent, factual information disclosed during the

focus groups and individual interviews was checked against secondary sources and expert

opinion, in order to leave no major claims unsubstantiated.

Illustration of the Samples Used in the Study

The survey portion of the study consists of five different samples of respondents and their

interviews:

(1) a constructed and representative sample of institutional officials at the local level

(referred to as Local Institutional Assessment);
(2) a convenience sample of institutional interviews at the national level (referred to

as National Institutional Assessment);
(3) a convenience sample of households most (but not all) of which were chosen from

the recent NE list (referred to a Vulnerability Assessment);

(4) a convenience sample of focus groups with male respondents fitting the profile of

vulnerable group members (referred to as Vulnerability Assessment);

(5) a convenience sample of focus groups with women respondents fitting the profile

of vulnerable group members (referred to as Vulnerability Assessment).

INSTITUTIONAL ASSESSMENT

Local Institutional Assessment

For the Local Institutional Assessment, interviews were carried out in six different

districts: Kor,a (indicated as A); Lezha (C); Shkodra (D); Vlora (E); letters B and BB

indicate, respectively, Kamza and Kombinat, two of the fourteen districts comprising the

metropolitan area of Tirana. The constructed sample consisted of an average of seven
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profiles per site, of both local political officials and local administrators of major public
social services. Table (1) lists the actual respondents, categorized by site.

Table 1: List of Respondents

A B/BB _ C D E
Local a.l b.l bb.1 c.1 d.1 e.1
7nstitutional a.2 b.2 bb.2 c.2 d.2 e.2
Assessment a.3 b.3 bb.3 c.3 d.3 e.3

a.4 b.4 bb.4 c.4 d.4 e.4
a.5 b.5 bb.5 c.5 e.5
a.6 b.6 bb.6 c.6 e.6

b.7 bb.7 e.7
b.8 e.8

A = KORCA
a. 1 Dionis Kotmilo, Mayor
a.2 Nuci Tango, Deputy Mayor
a.3 Weim Tuxlari, Director of NE Office
a.4 Head of the village of Barg
a.5 Ylli Qirinxhi, Director of the Center for Handicapped People
a.6 Ani Vangieli, Director of the Orphanage

B = KAMZA
b. 1 Ruzhdi Keqi, Mayor
b.2 Shetget Kegjr, Secretary of Muriicipality
b.3 Mirjana Abaza, Director of NE Office
b.4 Drita Modani, Inspector of Social Assistance
b.5 Bubane Besha, Head of Finances
b.6 Bilal Kuka, Director of Primary and Secondary School
b.7 Shqiponja Canka, Teacher
b.8 Natasha Greca, Director of Health Center

BB = KOMBINAT
bb. 1 Mario Veizaj, Mayor
bb.2 Director of NE Office
bb.3 Natasha Manushi, Housing and Infrastructures Responsible
bb.4 Edlira Fekollari, Urbanism and Constructions Responsible
bb.5 Fitnete Kodra, Vice Director of the Primary School and other teachers
bb.6 Luiza Panci, Director of the Nurse Service in the Health Center
bb.7 Agim Gjata, Director of Primary School

C = LEZHA
c. 1 Ndoc Gjetia, Deputy Mayor of Lezha
c.2 Marcel Lacaj, Director of NE Office
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c.3 Fran Nezha, Prefect of the District of Lezha
c.4 Eduard Sokoli, Director of the Education Department
c.5 Nosh Nikulaj, NE Inspector
c.6 Secretary of the Society of the Orphans

D = SHKODRA
d.l Gezin Pogdorica, Prefect
d.2 Giljeta Debardaku, Director of NE Office
d.3 Nikolle Doci, NE Regional Director
d.4 Fatos Mustafaj, NE Regional Inspector

E = VLORA
e.l Mayor
e.2 Nico Vera, NE Inspector
e.3 Prefect
e.4 Aleksander Prifti, Director of Education
e.5 Fatmir Hodaj, Mayor of Kote
e.6 Fiodor Binaj, Counselor of Kote
e.7 Director of Orphanage
e.8 Director of Orphanage

Central Institutional Assessment

At the central level, interviews were carried out with public administration officers,

representatives of NGOs, World Bank missions, other key informants. The convenience

sample of interviews is listed below:

1. Ms. Vilma Kolpeja, General Administration of Social Services (GASS), Ministry of

Labor, Social Affairs and Women (MOLSAW)

2. Mr. Prodani, General Director of the National Employment Service (NES),

MOLSAW

3. Mr. Naim Hasa, General Director of the Institute of Social Insurance (ISI)

4. Mr. Fatos Hodaj, General Director of the Labor Inspectorate, MOLSAW

5. Ms. Filloreta Kodra, Director of the Politics Department, MOLSAW

6. Ms. Zana Kondi, Chief of the Social Assistance Policy Division, MOLSAW

7. Ms. Adriana Berberi, Deputy Minister of Finances

8. Ms. Milva Ekonomi, Albanian Institute of Statistics

9. Health Ministry, Department of Epidemiology and Biostatistics

10. European Community Resident Mission, Phare Programme
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11. Ms. Hajrie Hasani, Friends of the Children, NGO

12. Islamic Rebirth, NGO sponsoring foster arrangements for children

13. Islamic Society of Quatar

14. Islamic Foundation of Kuwait

15. The Islamic World, NGO sponsoring foster arrangements for children

16. The Albanian Orphan Association

17. Forum, NGO

18. Ms. Ahmedie Daci, President of the Law and Women's Rights Association

19. Ms. Valentina Leskaj, President of the Albanian Family Planning Association

20. Mr. Petrit Gjokuta, Program Officer, Albanian Family Planning Association

21. Ms. Diana Chuli, President of Independent Forum of Albanian Women

22. Mr. Paolo Rago, Comunita di Sant'Egidio, Italian NGO operating in Albania

23. Ms. Ersilia Buonomo, Comunita di Sant 'Egidio, Italian NGO operating in Albania

24. Ms. Sevim Arbana, President of UJseful to Albanian Women, Local NGO

25. Mr. Antonio Raimondi, President of Volontariato Inteternazionale per lo Sviluppo,

Italian NGO operating in Albania

26. Ms. Deborah Angeli, COSPE, Italian NGO operating in Albania

27. Mr. Pino Gulia, Italian Caritas

28. Ms. Beatrice Bussi, Italian Development Cooperation, Ministry of Foreign Affairs

29. Ms. Anna Maria Gravina of Italian Consortium for Solidarity, Italian NGO operating

in Albania

30. Mr. Gianfranco Rotigliano, Director of UNICEF in Albania

31. Mr. Maurizio di Callisto, Chief of Italian Development Cooperation in Tirana

32. Ms. Silvia Fadda, consultant for Italian Development Cooperation in Tirana

33. Mr. Carlos Elbirt, Head of World Bank Resident Mission in Albania

34. Ms. Lida Kita, Budget and Disbursement Assistant of the World Bank Resident

Mission in Albania

35. Mr. David Wood, World Bank, Public Administration Reform Mission

36. Ms. Kay Brock, World Bank, Public Administration Reform Mission

37. Ms. Jana Orac, World Bank, Public Administration Reform Mission

38. Ms. Kathryn Funk, World Bank, Rural Development Project Mission
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39. Ms. Maria Novak, World Bank, Rural Development Project Mission

40. Ms. Daklea Shtylla, Director of the Residential Child Care 0-3 Years Old, Village of

Tirana

41. Mr. Leka Filto, Director of SOS Shqipteri Children, Village of Tirana

42. Ms. Mimoza Gurabardhi, Director of the Development Center Pellumbat, Village of

Tirana

Beneficiary Assessment

Within the Beneficiary Assessment component of the work, interviews with
beneficiaries were undertaken in Korca, Tirana, Lezha, Skhodra, and Vlora. The
interviews can be classified as follows:

(a) a convenience sample of households most of which (but not all) chosen from the
recent NE list, as depicted Table (2),
(b) a convenience sample of focus groups with men respondents fitting the profiles of

VG members, as listed in Table (3);
(c) a convenience sample of focus groups with women respondents fitting the profiles of

VG members, as listed in Table (4);

Table 2: Household Interviews

Households Korca Tirana Lezha Shkodra Vlora

Number of 12 113 13 13 15
Interviews

Table 3: Focus Group Interviews -- Men

Focus Groups Korca Tirana Lezha Shkodra Vlora

Number of 0 7 15 0 11
Interviews
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Table 4: Focus Group Interviews -- Women

Kor,a Tirana Lezha Shkodra Vlora

Number of 1 7 2 3 6
Interviews



ANNEX 2

Institutional Recommendations

Major Gaps in the Institutional and Social Assistance to Vulnerable Groups

Direct observation and views expressed by interviewees lead to the conclusion that
the present system is extremely fragile, with problems and gaps that hamper effective and
efficient functioning. Some of these same gaps are likely to be found in most public
administration systems, including those in developed countries. But they are more
pronounced and costly in countries undergoing profound socioeconomic transition, since
these countries can no longer rely on established criteria and routine procedures. These
countries have to, in essence, reinvent public administration.

Decentralization of Assistance to Vulnerable Groups

The logic of finely targeting assistance usually suggests devolving major
responsibilities to organizations that are closer to the target groups. This study, however,
indicates that this reasoning is not applicable to Albania. In fact, the first priority with
regard to institutions should be to strengthen the central capability for designing,
financially assisting, controlling, and generally managing social assistance programs -
irrespective of the executing organization, public or private.

This view conforms to what was discussed by the team with the Public
Administration Reform Mission (November 17-28, 1997). That team indicated that: (a)
"the Government is ill-equipped to carry out essential policy, planning, and management
functions"; (b) in the short term, Government employment should be reduced to create
resources for critically needed salary increases; and (c) civil service reform can be
"expected to improve efficiency and the delivery of services only over the medium term."

Strengthening the General Administration for Social Services (GASS), in
particular, is not meant to either diminish the power of local governments, or deprive
NGOs of an important opportunity. On the contrary, it should provide a framework and
resources to support all service providers to vulnerable groups.

Improving Social Assistance Delivery in Albania

Detection. Individuals or groups at risk should be identified before they can be
approached, "researched," interviewed and, if needed, persuaded to accept help.
Capturing the cases to be placed in the safeguard and/or treatment systems is a task for
experienced social workers, public or private, who: (a) are familiar with the population in
high-risk geographical and social areas; and (b) scan people at health institutions, police
stations, municipal offices, kindergartens and schools, youth hangouts, illegal arms
dealers, drugs street markets, urban slums, (particularly the transient ones developed in
Albania in the last 1-2 years), and other places typically frequented by people at risk.
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Hospitals, police, and municipal staff can be usually relied upon to flag people at
risk. In a few cases, people may report to the social worker for protection (hence the
success of special telephone lines for that purpose). Still, a large number of people in
vulnerable situations need to be identified by social workers who proactively seek to: (a)
identify people at risk, as well as (b) circumstances, and (c) areas in which there is an
acute probability of socially dangerous or illegal activities. In addition, special skills are
needed to detect cases of vulnerability hidden under traditional social stereotypes (e.g.,
gender abuse).

Building up Implementation C.'apacity. As a result, the detection system requires a
corps of trained social workers, well exceeding what is currently available at MOLSAW.
Doubling the corps in two years may be a reasonable target, assuming that such an
objective does not conflict with the civil service reform currently being designed. Higher
targets could not be realistically proposed, not only because of resource constraints but
also because programs need to be tested before being brought up to scale.

Accordingly, we suggest that the first year be devoted to establishing training
courses and methods (largely drawing from the experiences of veteran social workers),
retraining all existing social workers, and recruiting a first cohort of 20-30 new social
workers trained to work with vulnerable groups. The program would be directed by
GASS, with the participation of staff from the health and education ministries.

In the short term (1-2 years), local offices staffed with the new social workers
would be established. Ideally they should be based at newly established social assistance
centers and the smaller existing facilities in the cities and communes. Assuming a ratio of
one social worker per 300 households, one office compromising a team of four trained
social workers (one supervisor and three assistants) would serve 1,200 households. That
would amount to 10 to 30 percent of the cases assisted by NE, and would be addressed to
special situations not covered by the NE system.

Treatment. Addressing the immediate and long-term needs of vulnerability cases
will vary substantially depending on the nature of the risk, the people involved, and a
number of circumstances. Treatment can range from general counseling to financial
assistance, hospitalization, institutionalization, adoption, and legalization of status
(property, family relations, emigration, etc.).

The Special Role of NGOs

Counseling and psychological support require face-to face, individual attention.
That, in turn, requires the special motivation and skills of NGO staff and volunteers. The
same sensitivity is required for the management of social assistance establishments, the
traditional sphere of operation for Albanian NGOs. The study found, however, that few
NGOs appear capable of contributing substantially to addressing vulnerability on a large
scale. Few NGOs have the: (a) competence, (b) motivation, (c) knowledge of the country,
(d) availability of staff in the field, or (e) budget for recurrent expenses that frees them
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from begging for grants from large bilateral or multilateral sources. However, there are

several organizations capable of participatory planning and execution of assistance

programs financed by grants from the Bank or other sources. Some of these organizations

ought to be capable of managing contract with MOLSAW.

One option, therefore, is to design a Social Development Fund or a grant facility

for NGOs, to be funded by donors and administered by donors together with GASS

(where donors have ultimate control of the management of the facility, to ensure

independence from the political cycle). The facility would be administrated by a core

management team that would: (a) identify the sustainable social programs; (b) identify

specific projects that can be outsourced to NGOs; (c) identify NGOs that could manage

and possibly co-fund the projects (to ensure their commitment to proper management);

(d) closely monitor the implementation of the projects with regard to budget

expenditures, time schedule, and objectives; (e) appraise the projects upon completion;

(f) update the social programs as needed.

To ensure that the grant facility carries out systematic operations (as opposed to

grants supporting fragmentary projects), the following conditions will be necessary: (a)

governance capacity is established within GASS, (ii) partnerships between international

and local NGOs are promoted to build the capacity of local NGOs, and (c) donors retain

control of the operation.

Technical Assistance to the National Statistical Institute (INSTAT) for the Year

2000 Census

It is also recommended that technical and, if required, financial assistance be

provided to INSTAT in designing and undertaking the year 2000 census. The census

should not be a mere headcount but a fully informed operation that gives adequate

attention to identifying people who fall within vulnerable categories, along the lines

described by this study.

A Management Information System (MIS)

A very effective innovation would be to set up a management information system

regarding vulnerable groups and associated activities. The need for such information has

been recognized in the formulation of IDA's Albania Rehabilitation Credit (ARC), and

could be financed accordingly. In instituting a simple and flexible MIS, attention should

be given to the fact that the MIS is a federation of existing information and reporting

systems, supplemented by strictly necessary information flows. Typically, the MIS

consists of information in two categories: matter offact, and what if. The matter offact

category includes accounting transactions, fiscal outcomes, events, deadlines, technical

parameters, laws and regulations, and statements of decisions. The what if category

includes forecasts, scenarios, models, and studies of alternatives.

At present, the lack of information hampers management and impedes certain

crucial operations, such as the administration of NE block grants. In particular, GASS is
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unable to allocate NE to the communes according to the level of need of the individual
communes: neither Albania's National Statistics Institute nor other sources provide such
information. As a result, GASS is distributing NE to communes based on their requests
and some adjustments suggested by GASS inspectors and local representatives of the
Ministry of Finance. The negotiation of each commune's request produces endless
meetings, correspondence, and negotiations, which (a) detracts from the other important
GASS duties, and (b) does not guarantee the objectivity required in the disposal of public
moneys.

The information system would also benefit from authorizing MOLSAW officers to
verify, at the issuing offices, the validity of documentation concerning eligibility for NE
and other social services.

Internal Monitoring and Evaluation (M&E)

Restructuring assistance ought to include MIS components for NE and for social
services targeted to vulnerable groups. Simplicity would be a key to the system's
acceptance. For the sake of economy, (1) all information now available from all parts of
MOLSAW and the Finance Ministry should be combined; and (2) all inspectors from
GASS, the National Employment Service (NES), and Treasury should widen the scope of
their reporting. Instead of confining their M&E to the operations of their departments,
they should report on whatever they may come across that is relevant to the other
services. Reporting should be extended, in particular, to the socioeconomic development
of sectors or groups, migrations, conditions of social service, complaints of beneficiaries,
and improvements in local self-financing capacity.

The MIS system is subservient to management needs, including internal M&E.
The latter ought to have a two-pronged orientation. It should serve to improve the
implementation of current GASS programs, and to flag needed improvements in GASS
organization and GASS procedures with respect to NE and social services. Periodic M&E
reviews will help to identify inefficiencies. A participatory approach is suggested for the
reviews, with communes and local MOLSAW representatives involved at appropriate
stages of the review process. To be effective M&E should have simple procedures and
indicators, and should establish a frequency for reviews compatible with the operational
workload of the parties involved. It is recommended that periodicity be closely observed.
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Deprived Albanians can be identified by analyzing cultural patterns and area-

specific structural, historical, and geographical conditions that determine people's access

to economic and political resources and the politics of exclusion and inclusion. These

conditions are, to varying degrees, affected by Albanian and global transition processes.

Different value systems (traditional/clannish and modem/materialist) are utilized by

specific interest groups and, in competition with each other, are creating new kinds of

problems in Albanian society.

1. Historical and geographical conditions and their effects
The territory now known as Albania was a rather neglected, peripheral border area of

the Ottoman empire, with a few urban centers along the trading roads connecting to the

capital, Constantinopole. With the development of nation states and borders in the Balkan

region, and after the Balkan Wars in 1912 and 1913, some of these prospering trading

centers, including Korca, Erseka, and Leskovik in the south and Shkodra, Lezha, Dibra,

Kukes, and Peshkopi in the north, lost their function while new national centers emerged.

In Albania today, the relatively more prosperous cities are in the midwestern region.

These include the capital, Tirana, as well as Durres, Vlora, Fieri, and Kavaj a.

Today, in centrifugal orientation, a number of inhabitants of the old Ottoman cities

may succeed in accumulating wealth by temporarily migrating to neighboring countries

or engaging in border smuggling activities. It is, however, in these cities where last year's

collapse of the state system is still having the most negative effect on people's lives.

Many parts of the education system still are not functioning, and criminal gang activities

are creating a generally dangerous atmosphere. In what seems to be a return to pre-

communist patriarchal times, young women again have to stay at home for security

reasons, depriving them of access to education or work. The people are frightened of the

many armed young men because violence easily develops in competitive situations,

including simple struggles over a girl, or conflicts in contraband and drug dealing. Just

having been in Korca (a city proud of a bourgeois tradition), I learned that, in contrast to

Tirana, Korca girls feel hopelessly imprisoned. Additionally, in the urban peripheries,

defective water and electricity supplies increase the burden of female labor at home and

leave them no energy or time to engage in other activities. Meanwhile, the young men of

Korca, seeking a luxurious standard of living, as shown in Italian and Greek TV

commercials, spend most of their time playing Bingo, currently the favorite occupation of

paper presented at the World bank Technical Consultation on Albania and Arinenia, April 27, 1998.
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the unemployed in all Albanian cities. The availability of drugs and lack of information
about the dangers of addiction lead to widespread abuse, especially among young men.

The majority of Albanians, however, live in rural settings and survive on small-
scale agriculture, although internal migration is gradually changing the demographic
picture in favor of urbanization. In Ottoman times, the rural - and especially the hardly
accessible mountain - areas were governed through the principle of indirect rule, i.e.,
through self-governance. In the northern and northeastern mountains, people still feel
there are no state organs or independent institutions upon which they can rely. Instead,
they trust only family and institutionalized face-to-face relationships. In rural and even
more so in mountainous areas, very few teachers stayed on after the demise of the
Communist regime, which had obliged them to work for a few years in remote areas.
That policy helped eradicate illiteracy, but teachers today prefer to join the masses of
unemployed "intellectuals" in Tirana, and illiteracy in rural areas is steadily returning.
The urban centers attract people by offering access to important new resources such as
"information" about, for example, how to create a project and raise funds from outside
sources, or "contact with Westerners," which may lead to opportunities that pay better
than an insufficient state salary.

Meanwhile, in the northern and northwestern mountainous areas, locals are
pursuing a revitalization of the old clan-based laws of self-regulation, called kanun.
Kanun creates structures of local power relations; access to resources such as water,
irrigation facilities, and land ownership; options for conflict resolution through rituals of
reconciliation; and crime deterrence through the custom of blood feuding. Kanun
enforces concentric circles of kin allegiance and solidarity first, to the extended family,
and then to the neighborhood, village, and clan. Authority is organized according to
principles of age seniority and patriarchal gender relations. Additionally, kanun regulates
peaceful interaction and social cohesion with non-kin through the concept of honor.
Indeed, locals are proud that during last year's national unrest, there were no cases of
homicide in the areas where kanun prevails or has been re-installed as system of legal
reference. It is a traditional function of kanun to produce internal peace when there is an
outside threat or unrest, as in times of war. Kanun rituals were used for mass
reconciliation of feuds in Kosovo in the early 1990s, when Serbian hegemony became
increasingly threatening.

Those who have been actively trying to revitalize kanun in the north, however -
usually representatives of the older generation - tend to romanticize this ancient system
while at the same time creating new positions of power for themselves. In fact, the
parallel existence of state and kanun law frequently leads to new conflicts. There are, for
example, families of traditional authority that have successfully reclaimed the kinship-
based power they lost in Communist times. In contrast, other mountain dwellers would
welcome more enforcement of state power in the area, which would provide them with
other options than to become a living "folklore museum," which they accuse the Catholic
clergy of producing in the region with support from the Vatican (there is a tradition of
Catholic missionaries engaging in ethnography, which in early transition times was
reactivated by the Franciscan seminary in Shkoder). In the early transition period, the
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land privatization process was particularly difficult in this area, not only because of
scarce resources but also because of the option for the clannish kanun system of
reference, which kept land within families and forbade its transfer to outsiders. Thus state
prescriptions for land privatization were ignored and land was distributed according to
kanun laws favoring the fis (tribes). Kanun legitimizes territorial claims through
patrilinear descent, and myths of origin and first arrival. Those who settled in kanun-
dominated areas during Communist times found that state privatization laws were not
honored, and many eventually emigrated from areas controlled by kanun activists. In the
south, in contrast, huge latifundia (estates) and landlord ownership enabled agrarian labor
markets to evolve.

Some emigres from the mountain regions who were unable to acquire land now live
in the new slum areas surrounding Tirana and Shkoder. There are also young northern
families in the slums who simply had to leave their extended family in the mountains
because of resource scarcity, as was often the case in Ottoman times. Local values may
be transported to the cities by these emigres. For example, many of the younger
generation from the north, raised when local social organization and the patriarchal
family were under attack by the Communists, still hold to the ideal of self-regulation and
male honor in defending the physical and symbolic integrity of one's group. Kanun rules
become unpredictable, however, when reinvented in this new context. In the cities, for
example, the group defended might be a criminal gang.

Like the internal migration of families, the temporary labor migration of young
men to contribute to the support of the extended family (known as poverty migration, or
kurbet), has existed since Ottoman times. Today, because of extensive kurbet, there is a
serious lack of available men in rural, particularly mountainous areas, which - in addition
to blood feuds and other forms of male violence - contributes to the surplus of young
females without marriage partners and thereby to their devaluation under the current
repatriarchalization.

While Albanian Communism attempted, as part of its modernization program, to
promote gender emancipation - though sometimes having the opposite effect - the old
customs such as arranged marriage (with powerful local males having their choice of
women), bride price payment, and bride robbery are, in fact, reemerging. Because the
means of regulating such practices under kanun (moral values based on local
interpretations of Catholicism and the authority of the village elders) were effectively
suppressed by the Communist doctrines of atheism and modernity, kanun is now often a
deadly trap for young women, since it can be used to justify their kidnapping and sale
into prostitution. This is especially true when a "big man" from outside uses local
traditions to enter the networking scheme and is recommended as an honorable marriage
partner, and then takes the woman away from her village and sells her into prostitution
abroad. If she tries to escape, she is often killed. This modern kanun uses weapons and
the brutalization of women in the pursuit of wealth.



76 Albania:

2. Cultural patterns

From Ottoman times to the present day, family loyalty (familism) has been the
dominant ethic in Albania. Therefore, the most deprived are those without any family:
orphans and abandoned elders who live only on the insufficient state pension. The
tradition of virilocal residence after marriage means that women generally move into the
house of their husband, while the man's married sisters move away. Elders live with the
son (often the youngest son) remaining in the house and are cared for by their daughter-
in-law. Sons who have responsibility for their elders are immobile, while others are free
to move. Depending on whether the residence is in a peripheral or central area, this could
mean an advantage or disadvantage regarding options for improving their living standard.
The virilocal rule creates territorial clusters of male kin who share the same interests
(extended families, kin-based neighborhoods and, in the north, tribes, or fis). The
virilocal marriage pattern also determines power relations of the family. Under kanun in
northern Albania and in rural Kosovo, women are still exchanged like goods among male
kin groups, and they have no right to inherit land. Brides coming from outside are seen as
"polluted" and potentially dangerous strangers who need to be purified through
humiliating rituals of incorporation (for example, long presentation to the wedding guests
without being allowed to move or look up from the floor). The youngest female in-laws
continue to be humiliated in everyday rituals such as washing the guests' feet.

Familism and relations with neighbors have traditionally been based on reciprocity
in social services. Even under Communism, when there was almost no monetary
economy, people were equal in poverty and felt mistrust for the state administration,
which was seen as dangerous in its totalitarian violence. Therefore, the absolute solidarity
of the family and the village, and of absolute loyalty in friendship, were maintained. At
the same time, strangers, including state representatives (unless they were relatives who
could be counted on for favors), were generally looked upon with suspicion. These values
still persist in rural areas, where strangers are either to be "domesticated" and brought
under control through elaborate rituals of integration (for example, hospitality, marriage,
and reconciliation rituals), or to be exploited and even violated. These ideas are an
integral part of the Albanian concept of besa (honor, trust, loyalty), which classifies
people and behavior into two categories - white and black.

* White represents normatively required behavior, as in being honorable. This
includes all actions and attitudes that support group cohesion (loyalty, male
solidarity, male strength and capacity to defend the integrity of the family).
Group members who act according to these norms are to be trusted, supported,
and favored, and power and economic resources and the private space are to be
shared with them.

* Black represents actions and attitudes that may lead to exclusion from the
group's resources, and designates persons and things that may be legitimately
violated or exploited, such as:

a. anonymous strangers (in contrast to those who are ritually incorporated);
b. public space (i.e., state buildings) or abstract projects (with no link to
personal responsibilities);
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c. those who violate the rules of internal cohesion (change sides, start to
think critically or in a distanced way....), i. e., the "traitors."

Therefore, family solidarity and internal group cohesion in many Albanian settings
may be regarded as a double-edged sword. On the one hand, this solidarity may well be
seen as social capital that guarantees survival in times of a legal vacuum and can be built
upon in the democratization process. Many Albanians like to point out family solidarity
and loyalty in friendship as outstanding cultural values. On the other hand, the same
values may also be seen as amoral familism, an anthropological paradigm that describes
the legitimization of suspicion or violence against anyone outside the group. Thus family
and personal solidarity would seem to inhibit any attempt to build independent state
institutions that go beyond these limits. Some members of the cultural elite in Albania, or
members of the political class, such as the Western-oriented Minister of Interior Neritan
Ceka (recently dismissed), recognize this contradiction and are trying to promote new
national values and independent institutions.

Meanwhile, material aspects have entered the old value system. Now, the capacity
to accumulate and distribute material wealth defines local "big men," and loyalty is
becoming a commodity. Leaders of new gangs and even well-known government patrans
employ the concept of besa to ensure loyalty and reciprocity, thereby reproducing the old
polarization of insiders and outsiders even in power struggles on the political level. A
prominent example was when Sali Berisha rallied for support in the north for
constitutional reform by asking for the locals' besa. While some of those in power are
exploiting new resources (profits from large-scale smuggling, international donations),
those who question these practices may be effectively excluded and slandered in the
public media. Even observers from the international Organization for Security and
Cooperation in Europe, who criticized the 1996 elections, became victims of this political
culture when their credibility was attacked by the party media, which identified many of
them as former government agents.

In addition to widespread corruption, there are also myths of corruption in Albania
even where no corruption exists. Because of the pervasiveness of amoral familism,
coupled with the lack of trust in independent institutions, an individual's political, social,
or economic success is often said to be a result of corruption, nepotism, or conspiracy.
Therefore, in many realms fair play and social improvement are only ambiguously
rewarded with social prestige. This makes people less motivated to improve themselves
by fair means.

3. Summary

In Albania today, there are enormous gaps between rural and urban conditions and
between peripheral and central cities. Because of this, the different areas have unequal
access to education and information. In isolated areas, traditional value systems enforce
inclusion and exclusion through ideas of loyalty and treachery, honor and humiliation,
thereby determining political and social authority and rights to land. Especially in
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peripheral areas, women are particularly vulnerable. They are disadvantaged by the
structures of social organization and by the new uses of tradition to exploit women for
profit. At the same time, young men without other perspectives are in danger of
becoming involved in gang activities or drug addiction.

Where familism forms the basis of solidarity or exclusion in society, those without family,
such as orphans and abandoned elders, are most disadvantaged. The same is true for the newly
displaced internal migrants in the urban slums and for the Gypsy population. While familism is
both persisting and losing its power during the transition in variable and unpredictable settings,
the desire for a trustworthy, independent, and strong state guaranteeing law and order is
persistent, despite the disillusionment. In light of this, it is important to stress that in the
implementation of any financial aid projects, accepting corruption as part of the culture would
mean becoming an accomplice of those Albanians who use "culture" as a means of exclusion,
frequently at the expense of those Albanians who are trying to overcome the limits of tradition.
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