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1. Introduction

The EU has been pressuring candidate and member states to improve the situa-
tion of the 10-12 million Roma in Europe, which were in a recent communication
described as living “in extreme marginalisation ... and in very poor socio-economic
conditions” and facing “discrimination, social exclusion and segregation” (Euro-
pean Commission 2010, p. 2). However, international political pressure has often
met limited commitment of national and local decision-makers, which reflects
widespread public resistance to the objective of Roma inclusion. The efforts by
the EU and other international institutions were hence not successful in substan-
tially changing the overall situation (Barany 2001; UNDP 2003; Guy, Kovats 2006;
Steward 2012; Guy, ed. 2013).

As the most disadvantaged Roma tend to live segregated from the majority pop-
ulation (Ringold, Orenstein, Wilkens 2004) one strategy increasingly promoted
by the European Commission in order to improve the effectiveness of policies has
been the application of territorial criteria. Using European funding, there have
been attempts in a number of countries to identify these local concentrations of
poverty and underdevelopment and address the situation of their inhabitants. In
Slovakia, the evaluation of EU-funded projects had demonstrated that only a small
share of resources reached municipalities with a very high share of segregated
Roma (Hurrle et al. 2012). In order to improve the targeting of resources, the
controversially discussed plans for the new operating programmes include so-
called “take-away packages” for a predefined list of municipalities, in which the
most underdeveloped and segregated Roma settlements are located (European
Commission 2015; Marciné&in 2015). The identification of these locations is based
on the results of country-wide mappings of Roma communities realized in 2003
and 2013 (Radi¢ov4 2004, Musinka et al. 2013). Country-wide mappings have been
realized also in Czechia, using the terms socially excluded Roma locality (2006)
and socially excluded locality (2015; GAC 2006a, GAC 2015). A mapping of Roma
communities was conducted also in Romania (Moisa et al. 2013). In Hungary,
the government identified in 2007 the 33 most disadvantaged micro-regions,
which were in 2007-10 targeted by two EU-financed development programmes.
While this programme was not ethnically defined, one third of the Hungarian
Roma population is estimated to live in the identified rural areas (Janza 2010,
Galosci-Kovacs et al. 2011).

The main aim of this article is to analyse, discuss and question the use of the
concept “socially excluded Roma locality / socially excluded locality” for the con-
ceptualization of Roma exclusion and policy interventions in the area of Roma
integration in Czechia. Introduced in 2006 by the authors of the above-mentioned
mapping, this term has in recent years developed into a key concept in Czech
public policy approaches towards the situation of the Roma minority. For instance,
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many of the programmes that address Roma are defined as targeting inhabitants
of socially excluded localities. The existence of a socially excluded locality in a
municipality or micro-region is also a crucial condition for the involvement of
the state Agency for Social Inclusion, which was created to support inclusion on
the municipal level. Similarly, in the 2008-2013 programming period a number
of interventions supported from EU Funds were directed towards socially ex-
cluded localities and the planning of the new operational programmes foresees
to reserve significant resources to municipalities with socially excluded localities
(Utad vlady 2015).

Our interest in this issue was initiated during the field research in Roma
population concentrations in smaller towns and rural municipalities that in many
cases were identified only recently in newer regional mappings as being socially
excluded or threatened by social exclusion (Dvotékové 2013, SocioFactor 2013).
Our research has shown that the use of the concept of socially excluded locality
has limitations to capture the highly variable character of Roma concentrations.
We found that in many cases, it was the Roma ethnicity of the inhabitants rather
than the state of social exclusion that was the prime reason for marking certain
places as socially excluded localities.

In this paper we will first overview the genesis of the concept of socially ex-
cluded locality and its development into a key instrument in the Czech policy
towards Roma. Secondly, we discuss the term socially excluded locality in the light
of related concepts of ghetto and social exclusion. Then, we present the study of
socially excluded localities in four mutually different settings. While acknowledg-
ing the concept’s importance, we argue that there is a problematic tendency of
inflationary use, which contributes to the stigmatization of population living in
localities marked as socially excluded.

2. Socially excluded localities in policy

The Czech government approved the first Concept for Roma Inclusion already
in 1999. Updated versions of the Concept were issued in 2004, 2009 and 2015.
While the government has been aware of the problems and created institutions to
tackle them, the gap between Roma and non-Roma population did not disappear.
At the same time, there has been a strongly developing trend towards the spatial
concentration of Roma (Utad vlady 2014).

The term socially excluded locality was first introduced in 2006 with the pub-
lication of the report “Analysis of Socially Excluded Roma Localities in the Czech
Republic and Absorption Capacity of Entities Involved in this Field” (GAC 2006a).
Conducted for the Ministry of Social Affairs, this so-called Gabal report identified
310 socially excluded Roma localities across the Czech territory. The survey has
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had remained an important reference source up to 2015, when a new country-wide
update was published by the same team as “Analysis of socially excluded localities”
(GAC 2015). The titles of both reports point to a major shift in the representation
of these localities. While the 2006 report was mapping “socially excluded Roma
localities”, in 2015 the word “Roma” disappeared.

Reflecting the findings of the Gabal report, the central government established
the Agency for Social Inclusion in Roma Localities in 2008. Its main task is to support
municipalities in developing strategies for the integration of the inhabitants of
socially excluded Roma localities. In practice, the Agency is the most important
state tool for approaching the issue of Roma exclusion. The existence of a socially
excluded locality on the territory of the municipality is one official precondition
for the support from the Agency and municipalities need to demonstrate this fact
in their applications. In July 2012, the name of the Agency was shortened to Agency
for Social Inclusion.

In 2010, the Strategy for Social Inclusion 2011-2015 was prepared by the Agency
and approved by the central government in order “to support the social inclusion
of people in socially excluded localities in the Czech Republic, which are currently
mainly populated by the Roma” (Ufad vlady 2010, p. 2). The strategy contains
77 measures in six different policy areas (security; housing; education; social
services, family, healthcare; employment, benefit systems; regional development).

At present, Czech policy towards Roma is hence guided by two different policy
documents: the Concept for Roma Inclusion and the Strategy for Social Inclusion.
While the Concept approaches the question of Roma inclusion from an ethnic
perspective, the Strategy uses ethnically neutral language and focuses on socially
excluded localities.

3. Socially excluded localities: the concept

The development of the political framework summarized above has been influ-
enced by an important paradigmatic shift. While the issue of Roma exclusion was
during the 1990s primarily perceived as a minority rights issue, the more recent
terminology is dominated by ethnically neutral language. A new generation of
social scientists questioned the validity of the ethnic approach arguing in favour
of ethnically neutral policies that would tackle the most vulnerable Roma and per-
sons of other ethnicity in the same situation with the instruments of social work
(Moravec 2006). Some scholars even went so far to question the very existence of
a shared Roma ethnicity (Jakoubek 2004). This school of thought strongly influ-
enced the work of non-government organizations and the state administration.
The introduction of the concept social excluded Roma locality in the first Gabal
report (GAC 2006a) was not only a reaction to the emerging new reality, in which
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Roma lived increasingly spatially segregated, but also mirrored the critique of the
ethnic paradigm. The advocates of ethnically neutral policies saw the application of
spatial and social criteria as a way to avoid the problematic ethnic category while
ensuring that the most vulnerable Roma would be better reached by general social
policies. Defining the group of intervention by their place of residents would also
permit to target both Roma and non-Roma living in the same locality. However,
even the advocates of the new approach stressed that social exclusion occurs also
outside of excluded localities. Moravec warns that it would be a mistake to simply
replace “faulty concepts” like member of the Roma community or of Roma ethnicity
with the “better, yet incomplete concept” inhabitants of Roma localities (Moravec
2006, p. 22).

One important argument for the introduction of the term socially excluded
Roma locality in the 2006 mapping has been an inappropriate labelling of such
places as “ghettos”, which was popularized at that time also by a public campaign
by the Czech non-government organization People in Need that warned of the
dangers of Roma ghettoization: “The ever increasing usage of this popular (vulgar)
label with obvious negative connotations by journalists, social workers and mem-
bers of the academic community reproduces and further increases the negative
perception of these locations (...). Calling a locality a ‘ghetto’ hence contributes to
the deepening of the social exclusion of its inhabitants.” (GAC 2006a, p. 11)

However, when an updated version of the mapping of socially excluded lo-
cality was published in 2015, even the more serious Czech newspapers, such as
Hospodatské noviny (2015), used the term “socially excluded locality” and “ghetto”
as synonyms. Apparently, the introduction of the term socially excluded local-
ity / socially excluded Roma locality did not succeed to change the perception of
these places by the general public.

We therefore also intend to explore, whether the term socially excluded local-
ity describes a sociospatial formation that is different from the ghetto or if it is,
as suggested by Tousek (2007, p. 21), merely a “euphemistic” term for the same
phenomenon. Having criticized that social scientists were frequently lending the
term ghetto from popular language in order to describe various forms of bounded
urban formations without developing a rigid definition of the ghetto, Wacquant
(2011) developed an analytic framework to distinguish ghettoes more clearly
from other types of ethnic formations. He states that ghettoes are involuntar-
ily inhabited by people of one ethnic or religious group and that ghettoes are
characterized by constraint, entrapment, exclusivity, encompassment, inward
orientations, and stigma. At the same time, however, he also stresses the other side
of the “Janus-faced” ghetto, which offers its inhabitants protection in an otherwise
hostile society.

While the above-mentioned characteristics define historical and modern
ghettoes alike, a large number of studies described how deindustrialization and
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mass unemployment changed the character of segregation in the post-Fordist
era (Wilson 1987; Wacquant 1994; Marcuse 1997; Musterd, Ostendorf, eds. 1998;
Venkatesh 2000). The modern ghetto has lost its economic ties to the outside
world. It further suffered by the loss of minority elites, who benefitted from new
opportunities for social mobility and fled the increasingly turbulent minority
districts. In consequence of these changes, todays “hyper-ghettoes” suffer under
an “organizational vacuum” and are much more isolated than their historical
predecessors (Agier 2009).

Applying Wacquant’s analytical framework Stejskalové (2013), Razi¢ka (2012)
and Tougek (2007) have diagnosed the processes of ghettoization occurring in
Czechia. They link the processes of sociospatial concentration to wider trends of
labour market transformation, stratification of society and ethnization of poverty
during postsocialism. While using the term “ghettoization”, RiZi¢ka (2012) and
RuZi¢ka and Tousek (2014) observed that the analysed Czech localities are smaller,
partially ethnically mixed and have a relatively low level of criminality when com-
pared with the American (hyper) ghettos. These differences bring us back to the
issue of the universality of the modern ghetto, which Wacquant (2008) sees first
of all as a North American phenomenon. Speaking of “anti-ghettoes”, Waqucant
criticizes the usage of the term “ghetto” for the disadvantaged neighbourhoods in
the French banlieu, which are more ethnically diverse and less clearly separated
from the rest of urban society. This line of argumentation suggests that “ghetto” is
not the correct term to describe the character of the majority of ethnically segre-
gated places in Czechia, which were listed among socially excluded Roma locality
and socially excluded locality (GAC 2006a, GAC 2015).

However, the other question is: What conditions need to be fulfilled in order to
call a place “socially excluded”? In order to approach this issue lets first scrutinize
definitions of socially excluded (Roma) localities. The first report (GAC 2006a)
emphasized that socially excluded Roma locality is an area (ranging from a single
multi-dwelling house to a whole town district) inhabited by Roma. The authors of
the report also stressed that “for a locality to be perceived as Roma, it is not at all
necessary that Roma inhabitants form the statistical majority” (GAC 2006a). The
other key aspect in the definition was that the population is “socially excluded”.
In the report, social exclusion is described as the process “whereby an individual
oragroup of individuals is hindered or completely denied access to the resources,
positions and opportunities allowing participation in the social, economic and
political activities of the majority society” (GAC 20064, p. 9).

The report further emphasized the existence of both symbolic and physical
frontiers between locality and its surrounding that are “recognised by both
the inhabitants of the locality and those who live outside” (GAC 20064, p. 10).
Although the concept of social exclusion is central to the definition of socially
excluded locality, no clear guidance was offered how to identify and measure the
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state and degree of social exclusion. The second report refers to “persons living
in inadequate conditions (expressed by the number of welfare recipients)” (GAC
2015, p.11). According to the interviewed authors of the study, the researchers
were however not able to verify the assumed social status of the inhabitants in
accordance with this definition as accessible data on welfare receivership were
available only for larger statistical units. Reflecting this difficulty, we will refer in
this article to the definition used in the first report.

Due to a lack of clarity in the use of the term of social exclusion in the above
discussed reports, it is useful to recall the origins of the international debate on
social exclusion. The term “exclusion” was coined in France during the 1970s and
hasbeen soon adapted in other Western European countries to grasp the essence of
the new social situations that emerged in consequence of deindustrialization and
economic restructuring. Even though the strong mechanisms for social protection
of the Western European welfare states mitigated the worsening of the material
situation of those who had lost their jobs due to these economic changes, the un-
employed were described as suffering by the loss of opportunities to participate
in society. “Exclusion” was hence described as the condition of those who were
perceived as being left outside of society and outside the class system (Kronauer
2010). The interest in social exclusion has been closely related to the studies of
new sociospatial formations that concentrated disadvantaged populations (e.g.
Hiussermann, Kronauer, Siebel 2004).

While the concept well reflected the changed character of employment, unem-
ployment and poverty in contemporary societies, it was criticised for suggesting
a contrast between “the society” and “the excluded”: “The society appears than as
anon-problematic unit whereas the poor are seen as ‘outsiders’ and ‘problematic
groups’” (Kronauer 2010, p. 18).

The discussion of three related concepts of “socially excluded locality”, “ghetto”
and “social exclusion” has shown that these concepts are not unambiguous. While
social exclusion has been adapted to describe a new situation of disadvantaged
population without stigmatizing it by a discourse of “othering” based on ethnicity
or using the pejorative term “ghetto”, the overview suggests that the labelling of
a community as being “socially excluded” can also contribute to its perception as
sociospatial concentration of outsiders, which are not an integral part of society.
In the light of this discussion, it is important to analyze and asses how the term
of socially excluded locality is used in practice, and whether its inappropriate use
does not stigmatize population of places, which even do not fulfil basic criteria
for social exclusion.
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4. Socially excluded localities in practice: findings from four case studies

The idea to systematically address the concept and usage of the socially excluded
locality was inspired by the experience gained during a number of research case
studies of ‘socially excluded localities’ in various parts of Czechia. While our ex-
plicit goal was not to test the concept’s appropriateness, the experience gained
during the fieldwork and while interviewing residents, local public officers and
politicians indicated that the use of this concept has limitations to capture the
highly variable character of Roma concentrations.

In this article, we use examples from four regions to demonstrate what dif-
ferent types of localities have been designated as socially excluded localities in
official studies and documents. We selected cases that differ in regard to their
geographical location and the past and present employment structures (Table 1).
We also sought to include localities of different sizes and with different ownership
structures.

All of the investigated localities had been identified by municipal officials in
their applications for the co-operation with the Agency for Social Inclusion. In 5
of the 11 municipalities, the applicants were able to refer to the study of socially
excluded (Roma) localities (GAC 2006a), which listed localities in Kolin, Spomys]
and Horni Pogaply (both Mélnicko), Nové Mé&sto pod Smrkem and Bulovka (both
Frydlantsko). The only region omitted entirely in this study was Zluticko. How-
ever, two municipalities in this region were listed in a more detailed mapping of
socially excluded localities in the Karlovy Vary Region (Dvofdkova 2013). In the
case of Frydlantsko, localities in three additional municipalities were identified in
a similar regional study for Liberec Region (SocioFactor 2013). The majority of the

Tab. 1 - Key characteristics of the selected regions and localities

Case Type of location Geographical, historical and Number and character of localities
social features analysed
Kolin Industrial town Well-accessible, urban, industrial 1 in city: several houses in central
location, municipality-owned, 90% Roma
Mélnicko Semi-rural region Semi-peripheral, fertile 2 in villages: owned by inhabitants,
agricultural land in combination  highly problematic living conditions,
with heavy industry 100% Roma
Zluticko Rural inner Highly remote and sparsely 4 in small town, 3 in villages: various
periphery populated, traditionally types of ownership, varying degrees of
structurally weak, historically separation / integration, in most cases
dominated by agriculture less than 50% Roma
Frydlantsko  Rural and post- Geographically remote, strongly 11 in small towns, 3 in villages: various
industrial outer affected by deindustrialization types of ownership, varying degrees
periphery of separation / integration, varying

proportion of Roma
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new (or hitherto unreported) localities identified in regional mappings are also
included in the newer study of socially excluded locality (GAC 2015).

In each case, we analysed official documents, media reports and discussions in
social networks and conducted interviews during the fieldwork. The interviews
were primarily conducted with residents of localities (20-30 per case). We also
interviewed persons living in the surrounding of these localities (10-20 per re-
gion) and institutional actors with knowledge of the area and local social relations,
such as mayors, social workers, directors of schools and kindergartens (20-30
per region). The purpose of these interviews was to learn about the genesis of
each locality and gather information about the social and economic situation of
households in the locality including their relationship to property owners and
neighbours. We also sought to learn about specific issues, such as fluctuation
among tenants or problems with debts.

We expected that places visited during the field research would comply with a
common understanding of socially excluded locality, i.e. that they would be: “an
area inhabited by a group whose members consider themselves to be Roma and/or
are considered as such by a majority of people in their neighbourhood, and who
are socially excluded” (GAC 2006a, p. 10). Furthermore, the locality would be
“a single building in which several individuals or families live, or a whole town
district consisting of several hundreds or thousands of residents” (GAC 2006a).
An important feature distinguishing the locality would be “frontiers of such area”,
which “may be both symbolic and physical. In both cases, the frontier would be
recognised by both the inhabitants of the locality and those who live outside”
(GAC 2006a). And finally, the spatial concentration would have an important
role in the process of social exclusion: “This area is both the place to which the
‘excluded’ people are segregated and the place which contributes to their exclu-
sion” (GAC 2006a). In the following paragraphs, we discuss the situation in each
of the cases.

4.1. Kolin

The development of the locality begun only in the 2000s, when the city govern-
ment decided to concentrate “problematic tenants” in municipality-owned tene-
ment houses in Zengrova Street (Vrana, ed. 2011, p. 52). In addition to this, the
process of increasing segregation was apparently supported by informal practices
of the city’s housing administration. However, some local observers also pointed
to the desire of relatives to move next to their family members contributing to a
more spontaneous concentration dynamics. Soon the location was perceived as
“Roma ghetto” and appeared in the 2006 Gabal report (GAC 2006b). In 2010, a
new city government applied for a partnership with the state Agency for Social
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Inclusion, which lasted from 2011 to 2014. The city was mainly interested in
addressing the problematic situation in Zengrova Street, which was in the lo-
cal media described as an exotic and even dangerous place. The perception of
Zengrova Street as the city’s socially excluded locality was at the beginning of the
local partnership uncritically reproduced from the Gabal report in the so-called
situation analysis, which was commissioned by the Agency for Social Inclusion
and realized by an external team of social scientists (Vréna, ed. 2011). The authors
of this analysis took the special status of Zengrova Street as a given fact without
critically questioning how conditions in this locality would compare with other
parts of the city.

Our interviews with the head of the local police did not confirm the street’s
perception as a crime hot-spot. The police perceived other town areas as more
problematic. It should also be mentioned that Roma in Kolin do not live only in
Zengrova, but are also dispersed in other parts of town.

At the time of our research in 2012, more than 90% of the locality’s estimated
300-350 inhabitants were Roma with the remaining 10% being elderly non-Roma
caught in the place due to their age, immobility and lacking financial resources.
The visit of the houses and interviews with residents led to a mixed picture. On
the one hand, technical conditions in most of the houses were good and have
not differed significantly from other working class tenement houses in the city.
While the common spaces showed signs of neglect, several of the flats visited
were very well-kept and modernized by the inhabitants. Conditions were visibly
worse in one of the houses, where relations among neighbours within the building
suffered under intense conflicts. The social situation of the inhabitants was not
homogenous. Some residents were unemployed and in interviews mentioned their
problems with the payments for rent and electricity. Yet, others had regular work
and have not seen themselves as “socially excluded”.

The heterogeneity of conditions within the location was on the one hand side
quite clearly in contrast with the one-sided negative public perception and media
representation of the place. It also was at odds with our initial assumptions about
the character of socially excluded localities. On the other hand, all interviewed
residents emphasised the stigmatization of their street. Some of the better-off also
expressed a strong sense of becoming victims of the city’s discriminatory housing
policy, which had forced them to accept housing in a place they did not like. This
clearly is a very important issue, which distinguishes Zengrova Street from other
localities in the city. Such stigma has negative influence on the identification of
the residents with theirlocation and brings additional disadvantages, for example
when searching for employment.
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4.2. Mélnicko

In Spomysl and Horni Pocaply-Krivenice, municipalities in the surroundings of
Mélnik, the investigated socially excluded localities are inhabited solely by Roma.
In regard to the technical infrastructure, both localities are known to belong to the
most underdeveloped in Czechia. At the time of our field investigation (2012), both
sitesincluded a combination of formal and informal housing structures built with
simple methods from various materials. The living conditions are dangerous for
the health of the inhabitants. In the case of Spomysl there were serious problems
with the quality of drinking water; in Horni Po¢aply many of the inhabited struc-
tures offered in winter only minimal protection against the cold. Being located
over half a kilometre of the settlement requiring a walk along a busy road without
sidewalks, the socially excluded locality in Spomysl is physically separated from
the rest of the village. The Horni Po¢aply socially excluded locality islocated in the
very centre of the tiny Kfivenice village. However, the entire village is geographi-
cally separated from the rest of Horni Po¢aply by the vast industrial area of the
Mélnik power station.

Both socially excluded locality developed spontaneously. In the 1990s, Spomysl
settlement has begun to be formed as a squat of Roma, who lost work and accom-
modation in the nearby factory. At that time the squat was tolerated by the mayor
of Spomysl. The immigration of additional people and natural growth led to a
steady increase of the number of inhabitants. The municipality decided later to
legalize their residency by selling the property to one of the inhabitants. Today
the property is jointly owned by 13 of the inhabitants, who belong to the same
family. As all of the owners are indebted, there is a court-issued distress warrant
on the property.

Even though the Spomysl settlement is much more isolated and housing condi-
tions are much more difficult than in the case of Kolin, the interviewed residents’
attitude towards their home seemed more positive than in the case of Kolin. While
criticizing the local municipality for allegedly treating the inhabitants of the set-
tlements as second-class citizens when it comes to the provision of water or the
collection of trash, the interviewed inhabitants declared that they would consider
this locality as their home and expressed no interest in moving to another place.
The example of Spomysl points to the important, yet usually overlooked, question
of the inhabitants’ self-identification with their locality.

It seems likely that the genesis of the location, the degree of their autonomy and
the experience of coercion influences how the place is perceived by its inhabitants.

While the interviews indicated that it might be possible to speak in the case
of Spomysl of a community of people identifying with their place, this seemed
impossible in the case of Horni Podaply. The visit of the house and the interviews
with residents led to the impression of a conflictual and also fragmented place,
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with isolated and lethargic inhabitants. According to the local consultant of the
Agency for Social Inclusion, a number of residents had left the place due to prison
sentences. It was not possible to verify or rebut this information in the interviews
with the residents.

4.3. Zluticko

Two socially excluded localities in Zluticko region were indentified in the 2012
region-wide mapping commissioned by the Karlovy Vary region (Zlutice and
Albefice settlement within Hradi$té army training ground) (Dvotékova 2013).
In its 2012 application for a partnership with the Agency for Social Inclusion,
the town Zlutice listed seven socially excluded localities in four municipalities
(Zlutice-3, Cichalov-Mokr4, Valeé, Vrbice) and the Hradisté training ground
(Zlutice 2012).

In the town Zlutice, the identified “localities” are individual tenement houses
dispersed within municipality residential areas. It is very difficult to distinguish
the identified houses from other houses in the area, as there is no visible barrier
or visible differences in regard to the technical conditions. In addition to this,
Roma account only for part of residents in these houses. The local situation was
in discrepancy with what we thought to be a socially excluded locality. Also the
interviewed political representatives expressed their uneasiness with the applica-
tion of the concept, which they perceived as ill-fitting to the overall situation of
the town, where a large proportion of the overall population is living in a difficult
social situation.

According to the perception of the interviewed city representatives, the “real”
socially excluded localities would rather be the locations in some of the rural
municipalities listed above. As the result of housing privatization and the out-
migration of population, some of the tenement houses that earlier belonged to
collective farms have attracted new Roma inhabitants, who moved here usually
from within the same micro-region or adjacent areas. While many of these places
are perceived as Roma ghettos, our research showed significant differences among
these locations in terms of their ethnic composition, quality of housing and social
relations with original population. None of the locations was at the time of our
research (2013) inhabited solely by Roma. Most importantly, the conflict lines
seemed to develop less between ethnic groups, but rather between old-established
households and recent immigrants. In most cases, both of these groups were
ethnically mixed. According to a number of local residents, both from the ma-
jority and minority population, the ethnicity is of minor importance in case of
the old-established residents. The unusually high number of ethnically mixed
families seems to support this perception. However, the Roma ethnicity of some
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of the new inhabitants clearly influences the way how these places and their
inhabitants are perceived. Paradoxically, the ethnic dimension was underlined
by the concept of the “white Roma”, by which a number of institutional interview
partners referred to poor non-Roma who had moved into the localities to live
there “in a Roma way”.

According to residents and local officials, the stability of some of the locations
was in recent years threatened by the emergence of “cyclic migrants”, who were
described as moving from location to location, often failing to pay their rent and
behaving in problematic ways. While the emergence of these cyclic migrants had
a major negative impact on the perception of the analysed locations by their sur-
roundings, our attempt of mapping these cases indicated that the total number of
such households was below ten in the entire micro-region.

4.4. Frydlantsko

Our interest in the geographically remote Frydlantsko microregion was driven
by the growth in the number of reported socially excluded locality. Already in
2006, socially excluded localities were identified in two muncipalities (Nové Mé&sto
pod Smrkem, Bulovka; GAC 2006b). The mapping of socially excluded localities
realised in the Liberec region from 2013 identified localities in six of the eighteen
municipalities within the micro-region (SocioFactor 2013). In the case of the two
towns, Frydlant and Nové Mésto pod Smrkem, this study identified in total 11
socially excluded localities dispersed over the territory of both towns.

In our analysis realized in 2014, we aimed at the investigation of the places
identified in these reports. First of all, we have revealed that there are significant
differences among these localities in terms of housing conditions and the degree of
segregation. In Frydlant, the region’s administrative centre, there are four private
rental houses inhabited exclusively by Roma (with the exception of one non-Roma
family). Originally city property, these houses were privatized in 2005 to the high-
est offer. The owner acquired similar properties also in other municipalities in
the Liberec Region. At the time of our field work (2014), the houses in Frydlant
were in disrepair and very bad hygienic conditions. While paying very high rent
for substandard housing, tenants complained about disrespectful treatment from
their landlord.

In Nové Mésto pod Smrkem, Roma live in a number of municipality-owned
houses of which many are inhabited only by Roma. The largest concentration
of Roma is in one large tenement house on the market square, which was listed
in the SocioFactor study as socially excluded locality. There are, however, other
municipality-owned houses of different sizes and character spread in many lo-
cations all-over the townscape that are inhabited by Roma. Even though none
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of these houses is in a good technical shape, conditions are similar to those in
other municipality-owned houses in the city and much better than in the pri-
vately owned houses in Frydlant. Some of these houses were listed in the study
whereas others were left out. Interviewed Roma appreciated the good quality of
inter-ethnic relations in the town. However, they criticized the municipal hous-
ing administration for intentionally creating a division between the houses for
Roma and the rest of population. Another socially excluded locality included in
the report is the municipality-owned emergency accommodation, which was at
the time of our field research inhabited only by Roma and in a state of disrepair.
The only heating possibilities were mobile electrical heaters owned by the tenants.
The third type of socially excluded locality were prefabricated houses located in
proximity to the town centre. Owned by large property management agency with
nation-wide span, these houses were relatively well-maintained and only partially
inhabited by Roma, with a maximum of two Roma families per one entrance. It was
not clear at all for which reason these houses were in the study listed as socially
excluded locality.

In rural municipalities like Bulovka and Vi$nova, Roma inhabit both private
homes and rural tenement houses, which used to belong to collective farms. Some
of the family homes in Bulovka local settlement Arnoltice and also tenement
houses in the municipality of Bulovka were listed in the SocioFactor 2013 study.
In our field work we found that some of the family owner-occupied houses were
in bad technical conditions and the owners stated to be in a complicated social
situation. In case of another building listed as socially excluded locality, the situ-
ation was much better. The building was owned by one of the inhabitants, who
had qualified work in a Liberec-based factory. He renovated the building gradually
together with his tenants. All of the inhabitants were Roma.

Another phenomenon observed in the rural municipalities is the rise of cyclic
migration in a number of privately-owned tenement houses, which seemed to
resemble the development in the Zlutice micro-region. While these houses and
their inhabitants were identified by the interviewed local mayor as a source of
conflict, we have not confirmed these problems during our visit of the buildings
in question. This points to the high changeability of conditions in locations that
are characterized by a high population fluctuation.

5. Implications of the Case Studies
The aim of the case studies was to analyse whether the places identified by reports
and local governments as socially excluded locality complied with a common un-

derstanding of socially excluded locality. In order to answer this question let us
first recall how the original Gabal report (GAC 2006a) defined socially excluded
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Roma localities. Table 2 links the three key definitions used in the report with the
findings from the four studied micro-regions.

During our field research, we found that the term “socially excluded locality”
has been used to refer to places, which differed significantly in regard to social
exclusion. From the 24 localities analysed in the four studied regions, 11 places did
not met the definition of socially excluded locality used in the first Gabal report
(GAC 2006a). There is a high variety of conditions among these places, which are
the result of differences in their geographic setting (urban, rural), size, ownership
structure and historical development.

More importantly, we found that while the ethnically neutral terminology of
the term would imply that ethnicity should no longer be in the centre of attention,
in practice, socially excluded localities are associated only with the concentration
of Roma. This ethnic dimension is not so surprising, as the presence of Roma has
been a key element in the use of the concept since its introduction. This points to a
discrepancy between the symbolically used language and the real practice, which
is characterised by a strong association between ethnic and social categories of
Roma and social exclusion.

The introduction of the socially excluded locality into the Czech political
framework was part of a general attempt to de-ethnize the practices of Roma
inclusion. However, the findings from the four case studies demonstrated that
the labelling of places as socially excluded localities is often not driven by a care-
ful analysis of the inhabitants’ social situation, but by the perception of their
ethnic otherness. The blending of social and ethnic criteria is supported by the
vagueness of the definitions of social exclusion that is leaving space for subjective
interpretations.

Roma concentrations are interpreted as socially excluded even in situations
where the actual social and economic situation of the Roma is not significantly
different from the situation of the local majority population, when social tension
and barriers were not registered and where it was hard to detect signs, practices
and processes of social exclusion. In the territorial context of the rural and im-
poverished regions of Zluticko and Frydlantsko social problems are widespread
among local population and not related specifically to the Roma community. We
found that in peripheral rural areas, poverty does not necessarily concentrate
in particular localities inhabited by Roma, but threatens substantial parts of the
local community.

A number of researchers and decision-makers interviewed during our research
admitted that the term socially excluded locality often does not fit to the local
reality. Nevertheless, they used the term as they felt a need to frame existing social
problems into an established conceptual framework. However, the practices of the
application of the concept of socially excluded locality leads to labelling, that may
result in stigmatization and symbolic exclusion of places that do not conform to
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basic criteria of exclusion. The widespread and uncritical use of the concept and
its misinterpretation hence calls for the revision of its use.

One additional issue to be discussed is the underlying assumption of the
negative effect of ethnic segregation. While the term socially excluded locality
is a Czech invention, there is a rich stock of international literature dealing with
the spatial dimension of exclusion (e.g. Wilson 1987; Hiussermann, Kronauer,
Siebel 2004). The crucial question is whether the life in segregated places further
strengthens exclusion and marginalization. The so-called neighbourhood effect
has been widely discussed without a clear resolution (e.g. van Ham et al. 2012).
Yet, while it is generally accepted that socio-spatial dialectics (Soja 1980) rein-
forces social effects in situations of spatial coexistence, these effects might not be
only negative and leading to a downward spiral. As Kronauer points out spatial
concentration can have positive effects such as in the case of ethnic enclaves and
asks whether spatial concentration always worsen “the situation or could there
be circumstances where they help at the opposite to master the effects of social
exclusion?” (Kronauer 2010, p. 216).

While references to usury, drug usage, prostitution, etc. are at the heart of
Czech discourse, positive potentials of supportive networks and solidarity within
disadvantaged and spatially confined communities are rarely mentioned. Some
Czech authors justified this focus on the negative aspects of ethnic concentrations
with the alleged absence of ethnic solidarity in Roma culture, which would in
difference to other ethnical groups be characterized by the dominance of family
structures and the absence of a shared ethnic consciousness (Jakoubek 2004).
In view of the fluidity of any national or ethnical consciousness and the obvious
discrepancies between proclaimed and daily practiced solidarity in all kind of
national or ethnic groups (including the ethnic Czechs), we argue that it is not
possible to omit the solidarity among neighbours in a “locality” solely by referring
to these alleged cultural traits.

While inhabitants of some localities complained about the pathological behav-
iour of some neighbours (drug and alcohol abuse, criminal activities), which put
great strain on the relations, our research also identified functioning community
relations and solidarity among neighbours. Such positive findings were more com-
mon in the rural localities. They involved both people of Roma and non-Roma
ethnicity and people living inside and outside the “locality”. Examples include the
joint organizing of activities for children (Albefice settlement, Zluticko; Bulovka,
Frydlantsko), the sharing of vegetables from own production among neighbours
(Zlutice), the organizing of shopping trips by car or joint rides to places of employ-
ment (Zlutice, Frydlantsko), or the involvement of tenants in the reconstruction
of a building (Bulovka-Arnoltice, Frydlantsko). In the light of these cooperative
relations it seems inappropriate to describe these people and their residential
places as “socially excluded”. We point to a mechanical application of the term of
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socially excluded locality, which brings misleading representations and risks of
creating ambiguities.

Although the choices for Roma on the housing market are often limited by dis-
criminatory practices and limited economic means, the discourse and analyses
on socially excluded localities have only rarely considered to what extend might
be the Roma concentrations also the result of their voluntary choices. We should
recall in this context Wacquant’s statement on the two faces of the ghetto, which is
both a place of oppression and a safe haven in a hostile environment. While such
effects are likely to be more relevant in larger localities, family bounds are one fac-
tor that clearly drives processes of ethnic concentration. Especially in the case of
very small “localities”, which are in often hardly more than a house that contains
two or three families, it is difficult to draw a line between justified concerns about
segregation and intolerance towards visible signs of otherness.

6. Conclusion

At the beginning of this article we have documented that the concept of “socially
excluded locality” plays a central role in the Czech institutional response to the
exclusion of Roma. There have been various attempts to map these places and
develop policy strategies and funding schemes to address their situation. Our
research in four different regions revealed that the term has been in inflationary
usage. While the concept is too broad to capture various local challenges, it was
used in many situations that have not complied with the definition of social exclu-
sion. While the concept was supposed to de-ethnize the debate on Roma poverty,
our research has shown that ‘the socially excluded’ is commonly understood as
a synonym for Roma and socially excluded locality as the designation of places
where Roma live, more or less independently of the actual social situation of
these people. The practices in the use of the term socially excluded locality do
not prevent stigmatization. On contrary, they contribute to the negative labeling
of Roma, even in case when we can hardly speak about social exclusion from the
local population.

We do not plead for the abolishment of the entire concept, whose value is in
place based policy intervention. The research confirmed that there are highly
stigmatized places of involuntary territorial confinement with deteriorating
technical and poor hygienic conditions, which require specific attention. Social
exclusion has many dimensions and spatial concentration and segregation of
socially excluded is a crucial aspect that strengthens the other dimensions. The
negative impact of living in these socio-spatial formations thus requires the use of
specific place based measures in addition to broader and universal social policies
to effectively tackle the root causal mechanisms of the exclusion process.
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However, can we reconcile the existing contrast between the intent to use the
ethnically neutral concept and the reality of the Czech discourse and practice,
in which socially excluded localities are understood as a phenomenon related to
the Roma? In our view, this implicit ethnical dimension embodied in the usage of
the term shall be acknowledged. We suggest that studies of such localities, which
are explicitly dealing with Roma, shall directly refer to socially excluded Roma
localities. At the same time, the concept shall be also open for application to such
socio-spatial formations, whose inhabitants are socially excluded, while not neces-
sarily being Roma. This for instance concerns spatial concentrations of migrant
workers or geographically isolated settlements with a high proportion of senior
citizen. Yet even in those cases, where the usage of the term socially excluded
locality / socially excluded Roma locality is appropriate, we should be aware of
the fact that the designation as socially excluded (Roma) locality brings additional
stigma for the place and its inhabitants.
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SHRNUTI
PFehodnoceni pojmu socialné vyloucené lokality

Prispévek kriticky hodnoti uzivani terminu ,sociélné vyloucen4 (romska) lokalita“ v praxi
Ceskych verejnych politik vi¢i Romim. V ivodni ¢4sti se zaméruje na diskusi pojmu socidlné
vylougena (romsk4) lokalita v kontextu politik zamé&fenych na ¥e$eni nariistajici deprivace
Rom. Termin byl zaveden autory celostatniho mapovani takto oznacenych lokalit v roce 2006
(tzv. Gabalova zpréva). Od té doby se stal klitovym konceptem v p¥istupech &eskych vetejnych
politik k Romiéim. Podpirné programy zamérené na Romy jsou obvykle cileny na obyvatele
tzv. socidlné vyloucenych lokalit. Existence socidlné vyloucené lokality je také podminkou pro
spolupréci obci se statni Agenturou pro socidlni za¢letiovani, jedinou statni instituci, které
komplexné fesi otazky socidlni inkluze na irovni obci, a také ¢astou podminkou pro zadosti
o terpéni financi z fondd EU. Zavedené uziti terminu posiluje z4jem Gfadi vefejné spravy tyto
lokality identifikovat a mapovat.

V navazujici ¢asti se proto prispévek zaméruje na koncepéni vymezeni terminu socialné vylou-
Cend lokalita, a to zejména ve vztahu k souvisejicim teoretickym konceptiim ghetta a socidlniho
vyloudeni. Zavedeni pojmu socidlné vylou¢end lokalita bylo pivodné odiivodiiovano stigmatizaci,
kterou s sebou oznadeni ,ghetto” nese. Socidlné vyloufend romska lokalita byla v tzv. Gabalové
zpravé definovna jako ,,prostor obyvany skupinou, jejiz ¢lenové se sami povazuji za Romy a/nebo
jsou za Romy oznacovani svym okolim, a jsou socidlné vylouceni®. Pri snaze o odetnizovani otdzky
doslo posléze k tpravé terminu na socidlné vyloucend lokalita. Pfes tuto snahu jsou ale terminy
»socidlné vyloucena lokalita“ a ,ghetto” v medidlnim diskurzu ¢asto pouZivany synonymné.
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Po teoretické ¢4sti ndsleduji pripadové studie nékolika lokalit, které byly v predchozich
zpravach oznaceny jako socidlné vyloucené. Lokality se nachazeji ve vzajemné odlisnych geo-
grafickych prosttedich. Zengrova ulice v Koliné je prikladem méstské koncentrace v pramyslo-
vém centru Cech. Dalsi dvé lokality - Spomysl a Horni Pocaply - se nalézaji ve vesnicich v okol
Mélnika, tedy v ekonomicky relativné stabilnim regionu. Zbyvajici lokality se nachdzeji ve
strukturdlné znevyhodnénych regionech. Zluticko je zemédélskym regionem ve vnitini periferii
s dlouhodobym nedostatkem pracovnich prileZitosti. Frydlantsko, je ptikladem pohranié¢nfho in-
dustrialniho regionu Ceska, kde doglo ke zhor$eni socidlni situace v diisledku propadu textilniho
priamyslu. Prostfednictvim studif lokalit ilustrujeme vysokou rtiznorodost mist oznacovanych
terminem ,socidlné vyloucend lokalita“. V nékterych pripadech jde o vétsi prostorové celky
(ulice, skupina domil), v jinych se tak ale oznaéuji jen jednotlivé domy. Spojujicim znakem lokalit
je predevsim prostorové koncentrace Romu. Pravé na zdkladé pfitomnosti Romu jsou lokality
oznaceny jako socidlné vyloucené, ¢asto bez podrobnéjsiho ovéreni stavu socidlniho vylouéeni.
Pouziti pojmu se jevi jako nejproblemati¢téjsi v pripadé malych obci v perifernich oblastech, kde
se socidlni a ekonomické problémy zdaleka netykaji pouze mist prostorové koncentrace Romi
a kde je socidlnim vylou¢enim ohrozena podstatné $ir$i skupina obyvatel.

Autoti poukazuji na infla¢ni trend v pouzivani pojmu. Tento problematicky trend je diisled-
kem nedostate¢ného konceptualniho vymezeni pojmu a zejména pak praktik pti jeho pouzivéani,
jeZ se prizpusobuje sou¢asnému politickému a instituciondlnim ramci. Do jisté miry uméle jsou
oznadovana i mista, v nichZ podstata socidlniho vylouceni obyvatel nenf naplnéna. Oznaceni
lokality jako socidlné vylou¢ené bohuZel ale prispivé k negativnimu vnimdani a stigmatizaci jejich
obyvatel, a mtze tak stimulovat rozvoj procesti vedoucich k socidlnimu vyloudeni.
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10.

Stéhovani chudych a vznik socialné vyloucenych
lokalit na venkové z perspektivy

mistnich samosprav?*

Lucie Trlifajovd, Jakob Hurrle

Expertni rozhovor: ,To je hodné zajimavy, Ze ten region je natolik chudej a jako
pres léto se tady zvysuje koncentrace lidr, kter nevim z ceho Ziji, jestli jsou to socidlni
ddvky, ted teda myslim romské obyvatelstvo, Ze se opravdu stéhuji vsichni ti rodinni
prislusnici, hodné mladych lidi, které tady v zimé neuvidite, a prislo mi, Ze kdyZ je
region bohatej, tak ty lidi si tam prosté tu skulinku ridkou najdou, ale oni prosté

se stahuji sem do regionu, ktery pro né nic nenabizi, ale jestli ten Zivot tady je tak
levnej, Ze se jim to vyplati, nevim...”

Nerovnomérny prostorovy rozvoj a vznik segregovanych lokalit, v nichz do-
chézi ke koncentraci znevyhodnénych obyvatel, je jednou z nejstarsich ota-
zek socidlnich véd, kterd se fesila v riiznych historickych a sociokulturnich
kontextech (napt. Engels 1957; Sibley 1995; Wirth 1997, Wacquant 2008;
Duneier 2016). Vznik znevyhodnénych prostor v sou¢asnych méstech zapad-
niho svéta je ¢asto popisovan jako vysledek rostouci polarizace spole¢nosti
a lze ho chépat jako odvrdcenou stranu procesu globalizace a gentrifikace
velkych mést. Zaroven v radé¢ zemi narustd kontrast mezi tispé$nymi ekono-
mickymi centry a regiony v krizi.

Spoledenské a ekonomické zmény po roce 1990 vedly i v pripadé Ceské
republiky k ndrdstu nerovnosti, které se postupné zacaly projevovat i v pro-
méné prostorovych struktur. V centru pozornosti této publikace stoji feno-
mén periferizace nékterych znevyhodnénych venkovskych a postindustrial-
nich oblasti. Paralelné ovsem jak v ekonomickych centrech, tak i v perifernich
regionech dochdzi k prostorové polarizaci uvnitr téchto prostor. Jejich nejvi-
ditelnéjsim projevem je vznik segregovanych mist. V ¢eské sociologii a geo-
grafii se vedou debaty o tom, do jaké miry je sprévné aplikovat védecké pojmy
jako ,gentrifikace”, ,segregace” nebo ,ghetto” pri popisu téchto trendd. V né-
kterych ohledech je sice ¢esky vyvoj podobny vyvoji popsanému v mezina-
rodni literature, zaroven je ale také silné ovlivnén specifickym postkomuni-
stickym kontextem Ceska (TouSek 2007; Sykora 2010; Sykora, Bouzarovski

24 Vznik textu kapitoly byl podporen v ramci projektu specifického vysokoskolského vyzkumu €. 260462.
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2011; Razicka 2012). Jednim z vystupi téchto debat je zavedeni terminu ,so-
cidlné vyloucend lokalita” (SVL) pro popis mist, ve kterych se koncentruji nej-
chudsi obyvatelé. Zdjem o mapovéni a pojmenovdni takovych mist reagoval
na zpravy o rostouci prostorové koncentraci Romu a vyustil v publikovéni
prvni tzv. Gabalovy mapy v roce 2006 (GAC 2006). Tehdy pouZity termin ,so-
cidlné vyloucend romskd lokalita” odrdZel snahu najit neutrdlnéjsi termin,
nez byl silné negativné konotovany pojem ghetto, jimz takovdto mista ¢asto
oznacovala media. Autori zévéreéné zpravy zminéného vyzkumu z roku

2006 definuji socidlné vyloucené romské lokality nasledné:

LJako socidlné vylouc¢enou romskou lokalitu oznacujeme prostor obyvany skupinou,
jejiz clenové se sami povazuji za Romy a/nebo jsou za Romy oznacovdni svym
okolim, a jsou socidlné vylouceni. Na jedné strané se miZe jednat o jednotlivy dim,
ve kterém Zije nékolik jednotlivc ¢i rodin, nebo celou méstskou Ctvrt Citajict nékolik
stovek nebo dokonce tisic obyvatel na strané druhé. Tento prostor je jak mistem,
do ného? jsou vylouceni” odkdzdni, tak i mistem, které se na jejich vylouceni podilr.
Hranice této lokality mohou byt jak symbolické, tak fyzické. V obou pripadech si vsak
mimo ni”

(GAC 2006 10).

Na rozdil od Slovenska, Madarska a dalsich stredo/vychodoevropskych ze-
mich, kde vétSina Romi Zije na venkové, Zije vétSina ceskych Romi v in-
dustridlnich méstech. Tento stav md koreny v politickych opatrenich sociali-
stického Ceskoslovenska, ktera podporovala st¢hovani Romi z venkovskych
oblasti Slovenska do ceskych primyslovych aglomeraci. Geografickd distri-
buce Rom1 se odrazila i ve vysledcich mapovéni socidlné vylou¢enych rom-
skych lokalit z roku 2006, které identifikovaly vétsinu vyloucenych lokalit
v industridlnich aglomeracich severnich Cech a severni Moravy (GAC 2006).

Nasledujici desetileti prineslo zvy$eny zdjem o fenomén socidlniho vy-
loucent, vedouci jak ke vzniku institucionalniho rdmce, ktery mél za cil re-
Seni situace jejich obyvatel (Agentura pro socidlni zaclefiovani), tak i k pro-
méné diskurzu, kdy byly postupné zdtraznovany socioekonomické aspekty
socialniho vylouceni oproti jeji etnické dimenzi. To postupné vedlo k odstra-
néni privlastku ,romsky” jak v ndzvu lokalit, tak i vlddnich instituci a do-
kumentech (Hurrle et al. 2016). V aktualizaci mapy socidlné vyloucenych
lokalit, ktera vznikla na zakladé zadani Ministerstva prace a socidlni véci
z roku 2014, jiz autori nedefinovali socialni vylouceni prostrednictvim etni-
city, ale pomoci péti indikatori: 1. vylouceni z trhu prace, 2. kontakt se so-
cidlnim okolim, 3. pristup k verejnym sluzbdm, 4. zptisoby Feseni osobnich
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potiZi, 5. mira politické participace (GAC 2015: 14-15). Etnicita obyvatel tedy
na rozdil od roku 2006 jiZ nebyla primo uvedena v definici, ale byla uvedena
jako faktor, ktery ovliviiuje kontakt se socidlnim okolim.

Jednim z hlavnich zji$téni mapovani z roku 2015 v porovnani s vysledky
z roku 2006 byl silny nartst poctu socidlné vyloucenych lokalit ve venkov-
ském prostredi. Tento fakt vedl autory k formulaci hypotézy, Ze ,socidlnf vy-
loucent v Ceské republice prestdvd mit sviij dominantné méstsky charakter” (GAC
2015: 11). V absolutnich ¢islech stéle plati, Ze nejvice osob v socidlné vylou-
¢enych lokalitdch Zije ve méstech, kde se také nachazeji nejvétsi lokality (GAC
2015). Nardst vyloucenych lokalit na venkové muze nicéné predstavovat
novy a potencialné velmi problematicky trend v procesech prostorové segre-
gace Rom1t a dalsich marginalizovanych skupin.

Malé obce disponuji vyrazné nizsimi kapacitami k feseni situace socidl-
niho vylouceni. Zda se pravdépodobné, Ze prostorova a spolecenska izolace
osob na venkové muize byt hlubsi nez v pripadé segregace v rdmci mésta.
Toto plati zejména v pripadech, kdy nové segregované lokality vznikaji ve
znevyhodnénych perifernich oblastech, kde socidlni a ekonomicka situace ce-
l1ého mikroregionu prindsi dalsi bariéry pro ticast ve spole¢nosti a na pracov-
nim trhu. Vyzkumnici ze Slovenska, kde se nachdzi vétSina segregovanych
osad v regionech s nejvétsimi strukturdlnimi problémy, pouzili pro pojme-
novdni stejného fenoménu termin ,dvojitd marginalizace” (Radi¢ova 2002).

Vysledky mapovani z roku 2015 ani jejich porovndni s predchdzejicim ma-
povanim o devét let dfive nenabizeji vysvétleni procesu, které prispély v mnoha
venkovskych regionech k nartstu po¢tu mist, jez jsou vnimana jako socialné
vyloucena. Vznik venkovskych socidlné vyloucenych lokalit pravdépodobné ne-
1ze jednoduse vysvétlit jako proces vytlacovdni osob s nizkymi prijmy do mist
s niz§imi ndklady na bydleni, protoze soucasné nastaveni socidlniho systému
nevytvéari podporu pro ste¢hovdni z mésta na venkov. Princip lokalné zastro-
povanych nékladt na bydleni a zptsob vypoctu davek v hmotné nouzi, ktery
stoji na principu, Ze domdcnosti ma po zaplaceni ndkladi na bydleni ztstat
minimaln{ ¢astka na Zivobyti, vyrovnavé pripadné dspory z levnéjsiho najmu.
Socidlni systém zdroven nekompenzuje ob¢antim z perifernich obci zvySené
ndklady pro cesty na drady, do prace a do skol, které Zivot v malych obcich vy-
voldva. Zivot na venkové se tedy pro chudé domécnosti, které bydli v najmu
a jsou prijemci socidlnich davek, nezdd byt ekonomicky vhodnou volbou.

Co ale je v takovém pripadé hnacim faktorem velkého nértistu poctu
venkovskych lokalit? Na zakladé analyzy dat, poznatkd z nékolika vlastnich
vyzkumii socidlniho vylouceni, které probihaly v nékolika venkovskych re-
gionech CR a mély charakter lokdlnich a regiondlnich studii (Hurrle, Ku-
Cera, Trlifajova 2011, 2012; Ripka, Pixova 2012; Hajska, Pixova et al. 2013;
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Hurrle, Kopecka, Kubickova 2015; Hurrle, Kucera, Grundza 2015), a analyzy
lokélnich mediélnich diskurzti kolem vzniku vyloucenych lokalit jsme byli
schopni formulovat jako hypotézy tti vysvétleni.

Prvnim vysvétlenim je nedobrovolnd migrace z mést do perifernich venkov-
skych sidel. Hnacim faktorem miize byt jak nedostupnost bydleni na komerc-
nim trhu, tak cilené politiky nékterych samosprav, které usiluji o odsun neob-
libenych skupin mimo vlastni tizemi. Nejznaméjsi pripad politicky rizené¢ho
st¢hovdni z mésta do vzdalené vesnice v perifernich polohach se odehrdl uz
pred mnoha lety v rezii starosty Jiftho Cunka, ktery vystehoval uz v roce 2006
nckteré romské rodiny z Vsetina do vesnic na Jesenicku (Vomastkova 2011).

Alternativni vysvétleni predpoklddd, Ze vznik novych vyloucenych loka-
lit je vysledkem zpozdénych procest segregace a koncentrace uvnitf venkov-
ského prostredi. Tedy jde o procesy, které se odehrdly uvnitt mést uz drive
kovym vyvojem napiiklad v pripadé Zluticka, kde jsou mista oznacovana jako
vyloucené lokality obydlena prevazné Romy. I kdyzZ jsou obyvatelé téchto lo-
kalit ¢asto vnimani jako ,prestéhovalci”, rozhovory primo s nimi ukazaly, ze
se jednd do velké miry o osoby, které pochdzeji ze stejného mikroregionu, kde
bydlely v minulosti ve vice integrovanych forméch bydleni (Hurrle, Kucera,
Trlifajové 2013). V takovych pripadech miize vznik vyloucenych lokalit sou-
viset jak s privatizaci bydleni a segmentarizaci mistniho trhu s bydlenim, tak
s uvolnénim bytovych kapacit v dtisledku vylidiiovdni malych obci s omeze-
nymi pracovnimi prilezitostmi.

Treti vysvétleni ndristu poctu venkovskych lokalit vychazi z toho, Ze se
béhem posledni dekddy vyrazné zlepsila znalost problematiky socidlniho vy-
louceni, a to zejména diky zaloZeni Agentury pro socidlni za¢lenovéni, ktera
realizovala velky pocet vyzkumt na lokalni a regiondlni trovni. Z tohoto du-
vodu se zda byt pravdépodobné, Ze nékteré ,nové” venkovské lokality jsou
starsiho data, nez implikuje srovndni ddaje z GAC 2006 a GAC 2015. Tomuto
odpovidaji i nase poznatky z nékterych dalSich regionalnich vyzkumi.

Predklddany text si klade za cil nabidnout lepsi porozuméni procestim
prostorové koncentrace osob ohrozenych socidlnim vylou¢enim na venkov¢.
Diky zkuSenosti z riznych ¢asti Ceské republiky vime, Ze pro kazdé z vyse
uvedenych vysvétleni existuje urcitd evidence. Vzhledem ke zna¢nym rozdi-
lim mezi jednotlivymi obcemi a regiony je zaroven velmi obtizné urcit, zda
je nékteré z nich dominantni.

Na zdkladé dat z dotaznikového Setfeni mezi mistnimi samospravami se
pokusime v této kapitole popsat charakter a vznik venkovskych SVL a trajek-
torie a priciny stéhovani jejich obyvatel. Nasim cilem je 1épe porozumét proce-
stim, které vedou k prostorové koncentraci chudych ve venkovském kontextu.
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Zéroven je tfeba zdtraznit, Ze jde o zachyceni urcité perspektivy na danou pro-
blematiku, jez se mize lisit od pohledu obyvatel tzv. vyloucenych lokalit. Jde
nicméné o podstatny pohled, ktery zasadné ovliviiuje politické pristupy a ve-
fejné vnimani fenoménu socidlniho vylouceni a stéhovani chudych na venkov.

10.1 Metodologie

Vyse popsané hypotézy slouzily jako zaklad pro realizaci dotaznikového Set-
feni mezi zastupci obci do velikosti 5000 obyvatel, v nichz byly v roce 2014
identifikovény tzv. socidlné vyloudené lokality (GAC 2016), a zastupci social-
nich odbord v prislusnych obcich s rozsifenou ptisobnosti (ORP).

Vyzkum se zaméroval na obce, v nichz byly identifikovany tzv. socidlné
vyloudené lokality, tento termin ovSem Casto oznacuje mista velmi odliného
charakteru a zdroven md stéle silnou etnickou dimenzi - mista oznacovana
jako SVL ¢asto byvaji tizce spojena s prostorovou koncentraci Romii a naopak
napriklad prostorové koncentrace cizincti nebo osob bez domova timto termi-
nem oznacovany nejsou (Hurrle et al. 2016). Z tohoto divodu jsme se v do-
taznicich ptali na vzorce prostorové koncentrace a stéhovani Romt a osob
ohrozenych socidlnim vyloucenim. V dotazniku jsme tuto skupinu popisovali
jako ,chudé a specificky chudé romské domdcnosti”. Otdzky sméfované k ob-
cim kladly dtraz na vyvoj a vnimdni lokalit oznacovanych jako ,problema-
tické”, ve vztahu k ORP jsme se naopak vice zaméfovali na priciny stéhovani.

Zvlastni vyzkumné zkusenosti vime, Ze znalost samosprav muizZe byt v radé
aspektli nepresnd, a muze replikovat nékteré myty a stereotypy o chudych,
a zejména chudych Romech. Proto je tfeba zdiiraznit, ze predkladany text ne-
zachycuje proces vzniku nebo ndrtstu problémt obyvatel urcité lokality ob-
jektivng, ale jde o interpretaci z perspektivy mistnich samosprav. [ presto se
domnivime, Ze na zdkladé téchto dat je mozné identifikovat obecnéjsi trendy,
byt v mistnim kontextu mtiZe jit o komplexnéjsi soub¢h vice faktort.

V rdmci Setfeni byly rozeslany dvé sady otdzek - prvni z nich se zaméro-
vala na vnimdni vyvoje a situace v mistech oznacovanych jako lokality z per-
spektivy vedeni obce. Dotazniky byly rozeslany vSem starosttim obci do 5000
obyvatel, ve kterych byly v roce 2014 identifikovany SVL (144 obci). Navrat-
nost byla 54 %. Druha sada otdzek byla zaslana vedoucim socidlnich odbort,
pod néZ spadaji obce, v nichz byly identifikovany SVL. Dotazniky se kromé vy-
voje lokality zamérovaly podrobnéji na priciny a trajektorie stéhovani. Névrat-
nost dotazniku byla u socidlnich odborti 91 % (z celkem 67 oslovenych ORP).

Sbér dat probihal od 1. ¢ervna do 15. ¢ervence 2016 prostrednictvim on-
line dotazniku. V obou pripadech - dotazniky pro starosty obci i socidlni od-
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bory - 8lo 0 uzaviené a polouzaviené otazky. U jednotlivych podsoubort ota-
zek byla respondenttim dale nabidnuta moznost komentare. Komentére byly
pouZity k doplnéni a interpretaci dat z dotaznikd.

10.2 Venkovské socialné vyloucené lokality - zakladni zjisténi

[ kdyz mapovani socidlné vyloucenych lokalit z roku 2015 kladlo dtraz na
socioekonomické aspekty socidlniho vylouceni a poukazovalo na nértst lo-
kalit, které nejsou obyvény prevazné Romy, ve venkovském prostredi je soci-
alni vylouceni silné spojeno s romskou etnicitou. Data z predkladaného vy-
zkumu ukazuji, ze vSechny malé obce, v nichz byly identifikovany SVL, maji
podle jejich starostti ¢ést obyvatel romské narodnosti. Romové také podle
odpovédi obvykle tvori vétsinu obyvatel socidlné vyloucenych lokalit v téchto
obcich. V nékolika pripadech bylo zdtiraznéno, ze lokality jsou etnicky smi-
$ené. Romové ovem casto Zili i na dalsich mistech v obci.

[ presto, Zze v malych obcich vyrazné prevazuje vlastnické bydleni (CSU
2014), jak ukazuje graf na obrdzku 10.1 niZe, v pripad¢ venkovskych SVL
jde prevdzné o ndjemni vztahy, a to nejcastéji u soukromych majitelt (vice
nez polovina pripadi), dale jsou priblizné v pétiné pripada vlastniky né-
kteri obyvatelé lokality, podobné je i zastoupeni obecniho bydleni. Zby-
tek, témér desetinu venkovskych lokalit, pak tvorila mista oznacovana jako
,ubytovny”.

Obrazek 10.1: Typ bydleni v socidlné vyloucenych lokalitach

nejvétsi lokalita v obci
(N=59)

dalsi lokality v obci
(N=37)

Bydleni socidlné
vylou¢enych osob mimo
tyto lokality (N = 24)

0% 10% 20% 30% 40% 50% 60% 70% 80% 90%100%
B Prondjem od soukromého majitele Ml Prondjem - obecni bydleni
I (Nékteii) obyvatelé jsou vlastniky Ubytovna

Pozndmka: N =59, obce.
Zdroj: Dotaznikové 3etreni o socialné vyloucenych lokalitach.
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Mapovani socidlné vyloucenych lokalit z roku 2015 upozornovalo na $patny
technicky stav objektu tzv. socidlné vyloucenych lokalit na venkové: ,U ma-
lych venkovskych lokalit je pravdépodobny relativné borsi fyzicky stav budov tvo-
ricich lokalitu” (GAC 2015: 48). Toto potvrzuji i vysledky predklddaného vy-
zkumu - jak ukazuje graf na obrdzku 10.2 nizZe, v témér dvou tretinach
pripadi je stav objektt katastrofédlni nebo k tomu nema daleko.

Obrazek 10.2: Technicky stav objektd v socidlné vyloucené lokalité

M 1-velmidobry 2 M3 4 5 - katastrofélni

Pozndmka: N = 67, obce.

Zdroj: Dotaznikové Setieni o socialné vyloucenych lokalitach.

Technicky stav byl ¢astéji vnimdn jako lepsi u obecnich bytt, naopak horsi
technicky stav byl castéji spojovdn jednak s osobnim vlastnictvim a dale
prave se soukromymi vlastniky. Stav objektti soukromych vlastnikd byl v ko-
mentdrich slu¢ovén se $patnou péci o objekty a s vysokou mirou zadluze-
nosti vlastnikd (exekucemi). U prondjm?i bylo v nékterych piipadech zdtiraz-
novano, Ze se situace muze velmi lisit u jednotlivych vlastniki, u rady z nich
ovsem bylo poukazovéno, Ze majitelé nezajistuji ani zdkladni opravy.

10.3 Venkovské vyloucené lokality - ne tak novy fenomén

Socidlné vyloucené lokality na venkové jsou spojovany s Romy, pritomnost
Romi ve vétsiné dotazovanych venkovskych obci ovSem neni novym feno-
ménem - ve vice nez 80 % obci, které odpovédély na dotaznik, ziji Romové
minimdlné od 90. let 20. stoleti, ve dvou tfetinach obci Zili jiZ za socialismu.
Pouze zhruba desetina obci udava informaci o pritomnosti Romt az v né¢ko-
lika poslednich letech.
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Existenci uritych problémovych mist, ,lokalit”, a zhorSeni problémi
s nimi spojenymi ovSem starostové spojuji prevazné s obdobim od 90. let
a zejména pak s poslednimi dvéma desetiletimi.

Tato data odpovidaji jen ¢astecné dattim z tzv. mapovani socidlné vylou-
¢enych lokalit, podle kterych dochazi k narastu lokalit az v poslednim deseti-
leti (GAC 2015). Ve vice nez 60 % lokalit identifikovanych pouze v mapovéni
z roku 2015 (nikoliv v mapé z roku 2006) existovaly lokality podle tamnich
starostti 10 a vice let. I presto, Ze o ndrastu SVL na venkové hovori az zmino-
vané mapovani z roku 2015, zfejmé v mnoha pripadech nejde o novy feno-
mén, ale spise o vysledek postupnych procest, které se stavaji viditelnéj$imi,
a proto byly podchyceny az v nedavné dobé.

Jako klicovy faktor, ktery nastartoval tyto procesy, a tedy vedl ke vzniku
lokalit, vnimala témér polovina respondentti z fad obci st¢hovéni, konkrétné
pristéhovani cizich osob z jinych obci. Alespon ¢astecny vliv mu pripisuje
vice nez 80 % obci (obrazek 10.3). I v komentérich bylo obcemi ¢asto rozli-
Sovano mezi ,starousedliky” a ,nové prichozimi". Jsou to pritom praveé ,nové
prichozi’, ktefi byli ¢asto vniméni jako problematiéti.

Obrazek 10.3: Jaka je pricina vzniku lokality?

Pristéhovani osob z jinych obci _ - I:I

Zména vlastnika objektu _ l I:I

Zhor3eni socio-ekonomické situa.ce _ . |:|
obyvatel lokality

e T R

oo P R m—

ubytovajc?cdhn/cl))rya,tzo(\)/\;'/e;hulgrai?‘i _ - | |

0% 20% 40% 60% 80% 100%

M velmi vyznamny faktor Ml castecné ovlivnilo zanedbatelny viiv. Il bez vlivu

nestalo se  [] bez odpovédi

Pozndmka: N = 65, obce.
Zdroj: Dotaznikové 3etreni o socialné vylou¢enych lokalitach.

Zhorsovéni situace ve venkovskych lokalitich ovSem nelze redukovat jen na
problematiku (pti)stéhovani. Z grafu na obrézku 10.3 je také vidét, Ze znac¢ny
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vyznam byl respondenty pripisovan i zhor$ujici se sociockonomické situaci
obyvatel a technickému stavu objektt - tedy faktortim, jez by napovidaly
tomu, Ze dochazi k socidlnimu vylouceni ¢asti (romskych) obyvatel, ktefi
v obci ziji dlouhodobé. V komentérich déle nékteré osoby ve vedeni obce zd -
raznovaly nizkou miru zaméstnanosti - v perspektivé obci byla nezamést-
nanost casto popisovina jako individudlni rys (,Zivotni styl®), strukturdlni
faktory a jejich nerovnomérné silny dopad na Romy s nizkym vzdéldnim
(Radicova 2002; Hurrle, Kucera, Trlifajové 2013) byly ve vétsiné komentara
prehlizeny.

[ kdyz volné bytové kapacity nebyly povazovany za primdrni dtivod pro
vznik lokalit (viz dfive), néktefi respondenti v komentatich poukazovali na
provazanost mezi vznikem ,ubytoven” a uvolnénim bytovych kapacit v di-
sledku dbytku pracovnich mist a odchodu obyvatel z venkovskych oblasti.
Vzniklé ubytovny se soukromymi vlastniky se nasledné specificky zamérily
na ubytovdni osob ohrozenych socialnim vyloucenim.

10.4 Trajektorie stéhovani a fluktuace v lokalitach

Jestlize bylo stéhovani vnimano jako takto podstatny faktor pro vznik lokalit,
odkud a kam sméruje? Jak mezi obcemi, tak socidlnimi odbory byla zfejma
shoda v tom, zZe stéhovani obvykle probihd na mistni trovni/v ramci regio-
nu. Naopak ani jedna z téchto skupin respondentt nezaznamenala vyraz-
néjsi stehovdni z vétsich mést na venkov. Migrace ze zahranici, v komenta-
fich nékdy explicitné spojovana s Velkou Britdnii, byla hodnocena jako vys3si
nez st¢hovani z Prahy.

V odpovédich socidlnich odbort, které maji presnéjsi prehled o dlouho-
dobéjsich trajektoriich jednotlivych domdcnosti, ovSem bylo zdtiraznovano,
Ze Cast domdcnosti se st¢huje opakované. Opakované stéhovani bylo ozna-
¢ovano jako ,cirkuldrni® migrace a obvykle spojovano s pohybem v rdmci
regionu.

Vyznam opakovaného st¢hovéni poukazuje na to, ze stéhovani v rad¢ lo-
kalit neni jednorazovym jevem, ktery vedl nebo vede ke zméné situace a vni-
mani lokality, ale Ze se zvySend mira fluktuace stavé jednim z charakteris-
tickych ryst velké ¢asti venkovskych lokalit. V radé¢ lokalit je z perspektivy

25 Respondenti z malych obci ¢astéji vnimali, Ze jde o stéhovani z okolnich mést na venkov. Naopak na
Grovni ORP byla ¢astéji zdlraziiovana migrace z venkovskych obci do mést. Zde je tfeba zdliraznit, Ze ani
obce, ani sociglni odbory nedisponuji presnymi statistickymi daty - odlisnost v datech maze byt dana odli3-

.....

o0 osobach, které prichazeji, nez o odstéhovanych.
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vedeni obci fluktuace vnimdna jako vyrazné vyssi nez ve zbytku obce. Jen
o néco vice nez 40 % respondentti uvadélo, ze mira fluktuace je srovnatelna
se zbytkem obce (obrazek 10.4).

Obrazek 10.4: Jaka je mira fluktuace obyvatel v ramci lokality?

B Extrémné vysokd (Zadni stabilni obyvatelé)  Hl Vysoka (vice neZ polovina obyvatel bydli v lokalit&
jen kratkodob&) M Nadprimérnd (migruji jednotlivci/rodiny v rémci celkové stabilni lokality)
[ Mira stéhovani neni vyrazné vy33i nez v jinych ¢astech obce

Pozndmka: N = 68, obce.
Zdroj: Dotaznikové 3etieni o socialné vylouenych lokalitach.

Zaroven je ovem z grafu na obrdzku 10.4 zfejmé, Ze ve vétSiné obci (témér
v 80 % obci, kde byly dotazniky vyplnény) je vétsi ¢ast obyvatel SVL vniména
jako stabilni. Pokud toto spojime s drive zminovanym negativnim vnimdnim
nov¢ prichozich, otevird se otdzka, nakolik muze stéhovdni mensi skupiny
vést ne-li k destabilizaci lokality, tak prinejmensim k jejimu oznaceni jako
problémového mista.

Jen v malé ¢asti lokalit (méné nez 5 %) je vnimdno, Ze zde nezije témér
zadna stabilni populace. Toto potvrzuji i vysledky lokdlnich studii, které po-
ukazuji na vznik ,prestupnich mist”, kam se ndjemnici stéhuji pri absenci ji-
nych alternativ, a v lokalité se zdrzi jen kratkou dobu pred odstéhovéanim do
dalsich lokalit s podobnou charakteristikou.

Vy$$i mira fluktuace byla ¢astéji spojovana se soukromymi vlastniky, kde
se ovsem podle komentdr miize mira fluktuace u jednotlivych majitelt vy-
razné lisit, a to i v rdmci jedné obce. Relativné vysokou miru fluktuace za-
znamenavali respondenti i u lokalit s domy v osobnim vlastnictvi obyvatel,
naopak v lokalitach s obecnimi byty byla fluktuace nizsi. V komentérich byla
dale zdtraznovana vysokd mira fluktuace na ubytovnach.
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Jak ukdzaly nékteré lokalni analyzy, i pokud jde jen o jednotlivé doméc-
nosti, mize opakované stéhovani velmi negativné ovlivitovat mistni vztahy.
[ kdyz jde o nékolik osob nebo domdacnosti, které se stéhuji v rdmci regi-
onu, muze to byt interpretovano jako ,vlna“ pristéhovalci - a vést at jiz
ke zhor3en{ vztahti na mistni drovni (s podobnou situaci se autori tohoto
textu setkali na Zluticku), nebo mit vyraznéjsi dopady vedouci az k otevre-
nym konfliktdm, jako tomu bylo tfeba na Sluknovsku nebo v Litvinové (Hu-
rrle, Kucera, Trlifajovd 2012; Kafkova, Sokacovd, Széndssy 2012; Trlifajova
a kol. 2015).

Toto se projevilo i v odpovédich obci, v nichz mira fluktuace tizce kore-
luje s viimanim vzdjemnych vztaht - zatimco v obcich s nizkou mirou fluk-
tuace byly vztahy ze strany vedeni obce ¢asto popisovany jako neutrdlni az
pratelské, vyssi mira fluktuace byla spojena s konfliktnimi vztahy. Vztahy
byly popisovany jako konfliktni i v téch lokalitach, kde byla znac¢nd ¢ast oby-
vatel stabilni a st¢hovdni bylo spojovdno jen s nékolika jednotlivci nebo
domdcnostmi.

Obrazek 10.5: Vliv miry fluktuace na vztahy s obci
Extrémné vysoka (Zadni
stabilni obyvatelé) (N = 3)
Vysoka (vice neZ polovina
jen kratkodob&) (N =9)

Nadpridmérna (migruji

jednotlivci/rodiny v ramci
celkové stabilni lokality)

(N = 23)

Mira stéhovani neni
&astech obce (N = 20)
0% 10% 20% 30% 40% 50% 60% 70% 80% 90%100%

M 1-pritelské W2 W3 4 5 - konfliktni

Pozndmka: N = 54, obce.
Zdroj: Dotaznikové Setfeni o sociélné vyloucenych lokalitéch.

10.5 PFiciny stéhovani

Jako klicovy faktor stéhovani vnimalo pres 89 % respondentt vysokou miru
zadluzenosti. ZadluZeni je také spojovdno s jiz zminovanou cirkuldrni mig-
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raci, respondenti ze socidlnich odbort mluvili o ,prelévdni problémovych rodin
z jednobo bytu do dalSibo s tim, Ze dluby z predeslébo bydleni nikdo z nich nerest.”

vevs

Obrazek 10.6: Co je nejcastéjSim divodem stéhovani chudych Romu
a doméacnosti ohroZenych socialnim vylou¢enim? (vice moZnych odpovédi)

Zadluzenost |
Pribuzni/rodinné sit¢ | 1 S

Py S e 0 L S
bydleni

B Oy T L S I
v predchozim byté
O¢ekavani odlisného

pistupu institucf, |

zejména...
akhiinag T ————————
na bydleni
Moznost zaméstnani [ S S
jiné.
0% 10% 20% 30% 40% 50% 60% 70% 80% 90%100%

Pozndmka: N = 60, ORP.
Zdroj: Dotaznikové Setfeni o socialné vyloucenych lokalitach.

Obrazek 10.7: Které faktory jsou z Vaseho pohledu dulezité pro ziskani bydleni
a pro schopnost platit ndjem po prvni 3 mésice?

“irpentrssyders NN B
prispévek na bydleni
pobotky Utadu prace

0% 10% 20% 30% 40% 50% 60% 70% 80% 90%100%
B Velmi podstatné B Podstatné B Stfedné vyznamné [ Nepfilis dalezité Nepodstatné
B Nezodpovézeno

Pozndmka: N = 61, ORP.
Zdroj: Dotaznikové 3etfeni o socialné vyloucenych lokalitach.
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Divdme-li se na v§echny priciny st¢hovani uvedené v grafu na obrazku 10.6,
je vidét, Ze push faktory (faktory, které vytvareji tlak pro odchod) vyrazné
prevysuji nad pull faktory (faktory, které pritahuji stéhujici se jedince nebo
domdcnosti na dané misto). Stéhovdni je spojeno se $patnym stavem pred-
choziho bydleni, nutnosti opustit predchézejici bydleni, ¢asto jde o hleddni
akutniho resenti situace bytové nouze.

Zésadni pro ziskdni bydleni je podle témér vSech pracovniki socidlnich
odbori vyse kauce. Jak bylo zfejmé i z citace na predchozi strané, pravée kvili
ni se domdcnosti ¢asto zadluzi, resp. prohloubi existujici zadluzeni. V tomto
ohledu piisobi paradoxné nejednotnd praxe uradd préce. Dle vyjadreni za-
stupcti ORP platilo v poloviné z nich v dobé vyzkumu, Ze osoby, které jsou
v hmotné nouzi, mohou mit kauci pokrytou z mimorddné okamzité pomoci.
Ve druhé poloviné tomu tak nebylo. Pritom neni zfejmé, na zdkladé jakych
kritérii by podobné nejednotny pristup mél byt zaloZen.

10.6 Paralelni trh s bydlenim

V pripadé socidlné vyloucenych lokalit jsou casto - ovSem ne vzdy a ne
vsichni - jejich obyvatelé prijemci nékteré ze socidlnich davek. Zejména jde
o dévky na bydleni, v pfipad¢ nezaméstnanosti nebo velmi nizkych prijmi
o dévky v hmotné nouzi. Naklady na bydleni jsou sice zastropoviany mistné
definovanymi normativy, soucasny davkovy systém by nicméné m¢l prijem-
ctim téchto dévek zajistit schopnost dosdhnout na (levnéjsi) bydleni v ramci
komerc¢niho sektoru i mimo problémové lokality. I presto ovsem podle zjis-
tén{ z dotazniku vétSina obyvatel venkovskych SVL bydli v substandardnim
a nestabilnim bydleni.

Cim je to ovlivnéno? Vysokd mira zadluZenosti neni podle vypovédi jen
faktorem, ktery vede k (opakovanému) stéhovéni, jak bylo popsano, ale také
vyrazn¢ limituje schopnost domécnosti vyuzit své finan¢ni moznosti pri hle-
dani bydleni.

Dal$im podstatnym faktorem je oviem velmi omezend dostupnost byti
pro Romy a obecné osoby ohrozené socidlnim vyloucenim. Jak ukazuje graf
na obrazku 10.9, dostupnost byt pro tuto skupinu je vyrazné horsi nez pro
ostatni obyvatele - a to i v situaci, kdy jsou v rdmci ORP celkové dostacu-
jici bytové kapacity. Tato skutecnost poukazuje na existujici diskriminaci na
trhu s bydlenim, ktera predstavuje vyraznou bariéru dostupnosti a vybéru
bytti pro domdcnosti ohrozené socialnim vyloucenim.

Obrézek 10.9 shrnuje hlavni specifika bydleni pro Romy a domécnosti
ohroZené socidlnim vyloucenim - ¢asto jde o ubytovny, byty nizsi kvality,

216

149



Obrazek 10.8: Pokud jsou schopnosti domécnosti vyuZit své financni moznosti
pfi hledani bydleni nizké, &m je to ovlivnéno? (Vice moznych odpovédi)

ysoks mira zaczent |
woto:
ubytovat Romy

Omezené povédomi

o celkovém nastaveni [N

systému
Akutni bytové nouze

(nutnost rychicho |

zajistént...
cocrc: DN

nabidka bydleni
jine I

0% 10% 20% 30% 40% 50% 60% 70% 80% 90%100%

Pozndmka: N = 59, ORP: soc. odbor.
Zdroj: Dotaznikové Setieni o socidlné vylou¢enych lokalitach.

Obrazek 10.9: Jakd je podle Va3i zkusenosti dostupnost (nabidka) najemniho
bydleni v rémci ORP?

Pro chudé Romy
a domécnosti ohroZené
socialnim vyloucenim

0% 10% 20% 30% 40% 50% 60% 70% 80% 90%100%
B Zcela nedostacujici MM Omezend Ml Adekvétni poptévce I Dobrd Velmi dobra

Pozndmka: N = 60, ORP: soc. odbor.
Zdroj: Dotaznikové 3etfeni o socialné vylou¢enych lokalitach.

byty koncentrované do urcitych lokalit apod. VSechny tyto odpovédi napovi-
daji existenci paralelniho, substandardniho trhu s bydlenim pro osoby ohro-
zené socidlnim vyloucenim.
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Obrazek 10.10: Je bydleni pro chudé Romy a domacnosti ohrozené socialnim
vylou€enim né&&im specifické? (Vice moZnych odpovédi.)

Casto jde o ubytovry |
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Pozndmka: N = 60, ORP: soc. odbor.
Zdroj: Dotaznikové Setieni o socialné vyloucenych lokalitach.

10.7 Zaver

V tvodu byla formulovdna tfi mozna vysvétleni ndrtstu poctu socidlné vy-
loucenych lokalit. Vysledek analyz ukdzal, Ze venkovské socidlné vyloucené
lokality nejsou zdaleka tak novym fenoménem, jak indikuji data z GAC 2015.
Dochdzi k nému vyraznéji od prelomu tisicileti. To oviem neznamend, zZe ne-
jde o velmi problematicky vyvoj. Velkd ¢ast mensich obci vnimala existenci
socialné vyloucenych lokalit na venkové a nartst stéhovani chudych (rom-
skych) domacnosti jako velmi problematicky jev, ktery se navic v ¢ase dale
zhorsuje.

Existence lokalit md silnou etnickou dimenzi, mista oznacovand jako
problémové nebo socidlné vyloucené lokality vétsinou vznikaji v obcich, kde
dlouhodobé ziji Romové, a Romové také tvori velkou ¢dst obyvatel téchto
mist.

Pro fadu téchto lokalit je typicky velmi $patny nebo katastrofalni stav by-
dleni a vy33i mira fluktuace - i presto, Ze znac¢na Cést jejich obyvatel je podle
respondentt stabilni. Data poukazuji na to, Ze stéhovani i mensi skupiny
muze vést ne-li k destabilizaci lokality, tak prinejmensim k jejimu oznaceni
jako problémového mista. Zaroven vypovédi naznacuji, Ze v né¢kterych ma-
lych obcich vznikaji mista, kde nezije témér Zadna stabilni populace. V mis-
tech s vysokou mirou fluktuace byvaji nejhorsi sousedské vztahy.
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[ kdyz i ve venkovském kontextu dochdzi k prist¢hovéni z vétSich mést,
jak mezi obcemi, tak socidlnimi odbory byla zfejma shoda na tom, ze st¢ho-
vani obvykle probiha na mistni irovni/v ramci regionu. Data, ktera jsme zis-
kali, ukazuji na to, Ze spiSe nez o rozsdhlejsi posun chudé populace na ven-
kov jde o dusledek nartstu poctu chudych, zejména romskych domacnosti
bez stabilniho bydleni. Diivodem ke stéhovdni je ¢asto situace bytové nouze,
z niZ zranitelné domdcnosti nevidi jiné vychodisko - klicovym push fakto-
rem je vysokd mira zadluZeni a nizkd kvalita stavajictho bydleni. Historicka
pritomnost Romt ve vétsiné obci naznacuje, Ze trajektorie stéhovani urcuje
kombinace trznich faktort (volné bytové kapacity a strategie soukromych
majitel) a kulturnich a socidlnich faktorti (rodinné vazby).

Pri analyze celého problému je potfeba zduraznit jeho systémové pri-
¢iny. Soucasny systém socidlnich dévek by mél nabidnout i nizkoprijmovym
domdcnostem pristup ke standardnimu najemnimu bydleni. Vyzkum nic-
méné ukazuje, Ze chudé, a zejména chudé romské domdcnosti, znevyhod-
néné rovnéz z divodu etnického pivodu, funguji na paralelnim, substan-
dardnim trhu cileném na tuto skupinu obyvatel. Paralelni trh s bydlenim
nicméné neprispiva ke stabilizaci domacnosti - naopak, nizka kvalita bydleni
a vysoka mira zadluzZeni vedou k dal3im (opakovanym) stéhovénim. Venkov-
ské lokality jsou atraktivni pro nékteré podnikatelské subjekty, které se za-
méruji na tuto skupinu a kterym muze akvizice venkovskych objekt prinést
snadny zisk.

V Ceské republice chybi celostdtni politika, kterd by nabizela osobdm
v bytové nouzi alternativu k nabidkdm sekundérniho trhu. Ve venkovskych
obcich chybi ndstroje pro krizové bydleni, coz zhorsuje situaci nékterych lo-
kalit, jez slouzi jako prestupni stanice pro feseni krizové situace. Nejde ov-
Sem jen o stabilizaci situace na trhu s bydlenim, ale i o ndstroje, které by pri-
spély k celkové stabilizaci jednotlivych domdcnosti (feSeni situace zadluzent
aj.). U socidlné vyloucenych skupin v segregovanych lokalitach se snadno
mohou zndsobovat problémy, které postihuji periferni regiony jako celek.
Romska etnicita k témto procesim vyrazné prispiva, protoze vede k prehli-
zeni strukturdlnich faktorti a redukci pticin na (kulturalizované) individu-
alni nebo skupinové charakteristiky. Mensi obce ¢asto nemaji zkuSenosti,
néstroje a vili k feSeni specifickych potteb vyloucenych osob, vzdélenost od
pracovnich mist zhor§uje moznosti integrace na pracovnim trhu. Stéhovani
chudych a vznik novych venkovskych lokalit predstavuje vdznou vyzvu jak
pro dotéené obce, tak pro statni politiky romské ¢i socidlni integrace.

Pri absenci systémové intervence hrozi, Ze v ramci venkovskych regionti
bude dochdzet k dal§imu prohlubovani situace socidlniho vylouceni, zhorso-
vani vzdjemnych vztaht a ndristu poctu vyloucenych lokalit. Migrace osob,
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které jsou vnimané jako ,problémové”’, md navic silné psychologické aspekty.
Toto plati specificky ve znevyhodnénych mistech a regionech; sestéhovani
osob vnimanych jako problémové miize zesilit obavy o celkovou budoucnost
regionu a muze provokovat negativni reakce okoli.
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Abstract

One of the core dilemmas of current welfare politics is the question of how to ensure social protection while
providing incentives to seek employment at the same time. A way to address this dilemma is to base policies
and policy models on the principle notion that ‘work must pay’; in other words, income from employment
should be higher than the social support of the unemployed. However, how accurately do these approaches
and models represent the reality of benefit recipients, particularly in the context of increased employment
precariousness? In this article, we use the cases of two disadvantaged regions in Czech Republic in order to
contrast the presumptions of ‘making work pay’ policies with the everyday experience of welfare recipients.
As we show, their situations are strongly shaped by current changes in the labour market, particularly the
precarious character of accessible employment and high levels of indebtedness. The modelling of financial
employment incentives and the public policies based on these calculations often do not correspond with the
reality of welfare recipients that are often cycling in and out of precarious forms of employment. However,
the authors’ main claim is that the very idea of the ‘work must pay’ approach focuses on the wrong question.
A truly functioning financial incentive would need to focus not solely on the difference in income between
those who work and those who do not work, but rather should analyse what type of arrangements allow
working households to rise permanently above the poverty line.

Keywords
Activation, Czech Republic, dualization, in-work poverty, labour market, making work pay,
unemployment, welfare

Introduction

One of the leitmotifs of labour market reforms and social protection systems in many European
countries during the last two decades has been the notion that ‘work must pay’. On one side,
slogans like ‘work must pay’ are sometimes used in political debates on the welfare state and
welfare recipients, in line with the negative notion of undeserving welfare recipients who are
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passive and unmotivated to find work. While declaring that ‘work must pay’, the key message
in such debates is often a call to sanction those perceived as demotivated or even workshy. On
the other side, ‘work must pay’ refers to the desire to reform welfare systems and labour
market regulations in order to increase the efficiency of the system, which should provide
social protection and incentives to accept employment. In this sense, ‘work must pay’
principles are used in models by international organizations such as the Organisation for
Economic Co-operation and Development (OECD) that seek to compare the efficiency of its
member states’ welfare systems.

While acknowledging the usefulness of models and calculations which attempt to simulate the
impact of a change in employment status on household income, we need to ask how
accurately these models, which are based on the principle that ‘work must pay’ and which
measure the financial motivations for employment, represent the reality of welfare recipients.
This question is particularly salient given the trend towards a highly flexible and deregulated
labour market. While there are significant differences between countries, people in
marginalized positions of the labour market are often pushed into precarious or atypical forms
of employment (Emmenegger et al., 2012; Rueda, 2005, Palier and Thelen 2010), with in-work
and recurrent poverty becoming as important an issue as unemployment (Crettaz, 2013;
Shildrick et al., 2012).

While the international literature on ‘work must pay’ policies focused mostly on Western
countries, the slogan has also been resonating strongly in the Czech Republic. The principle
was applied in a number of government-funded studies which sought to compare the income
of working households with the income of unemployed households (Hora and Vyhlidal, 2016;
Jahoda, 2006; Pavel, 2005; Trlifajova et al., 2014; World Bank, 2008; Zizlavsky, 2010).
Recommendations from these studies contributed to the direction of Czech welfare reforms
over the past 10 years, introducing the logic that the state should support labour market
participation by widening the difference between the disposable income of employed and
unemployed citizens.

There are two reasons why Czechia’s social and economic environment offers an interesting
opportunity to critically reflect on the applicability of the ‘work must pay’ logic. First, the Czech
Republic has a very low-wage level, with one of the lowest minimal wages in the European
Union (EU) at the time of this research (2014-2015), lower than neighbouring Eastern
European countries like Poland and Slovakia, and Turkey as well (OECD.stat, 2017). This low
wage level arguably contributed to the popularity of ‘work must pay’ policies as there is
widespread frustration over the small income difference between the working poor and the
unemployed. Second, the Czech labour market is characterized by a comparably low share of
part-time jobs (Eurostat, 2016b) and a high share of full-time open-ended employment
(European Parliament 2016). However, over the past decades, it has trended towards
increasing precarity in certain segments of the labour market and a rising proportion in long-
term unemployment (Martiskova and Sedlakova, 2016; Sirovatka et al., 2009), which makes
the Czech Republic a good case to test the impact of these trends on the possibilities of
modelling financial incentives for employment.

Due to the increase in regional disparities after 1990, poverty and social problems are
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concentrated in a number of areas of Czechia that are either geographically remote and/or
were severely affected by de-industrialization. Focusing on the situation of low-income
households in two of these disadvantaged regions, this article critically examines policy
implications and possible shortcomings of the notion that ‘work must pay’ in the specific
environment of post-communist Central and Eastern Europe (CEE).

We have approached this analysis from a holistic perspective, taking into account not only the
policy measures themselves but also other, related issues or fields, such as regional labour
markets, knowledge of the tax and benefit system and its administration, individual non-
financial motivations and the overall socio-economic situation of the households.

The article proceeds as following: we will first briefly describe the theoretical context and
presumptions of the ‘making work pay’ approaches. Then we will discuss the development of
the ‘making work pay’ approaches in the broader context of Czech social policy and summarize
the findings from previous studies that sought to measure financial incentives for employment
through household microsimulation models.

In the main part, we compare the findings of the household microsimulations with the
everyday experience of welfare recipients in disadvantaged regions of the Czech Republic. In
order to be able to do so, we sought to cover households with the same composition as those
of the microsimulations. The findings are structured into four parts. In each of them, we
describe one factor which influences the position of vulnerable households on the labour
market yet is not acknowledged in the microsimulations used to design policies.

Our analysis, therefore, points to serious limitations in the ‘work must pay’ approaches. While
pointing out how future microsimulations might be improved to address some of these
shortcomings, we question at the same time the underlying logic of these approaches. From
our point of view, focusing on the difference in income is not sufficient to cover the financial
motivation for employment in situations where employment does not allow people to rise
above the poverty line. To some extent, this problem has its roots in the specific context of the
Czech Republic as a lowwage economy. However, several factors that we identify relate to the
broader processes of labour market precarization and the rise of low-wage sectors, which have
also been described in more affluent European economies.

The development of welfare policies over the past decades has brought a greater emphasis on
the question of whether welfare support functions as a disincentive for employment. Even
though there are important differences depending on the political context and national
traditions, the literature agrees on a general trend towards emphasis on labour market
participation and individual motivation for employment across different welfare regimes.
These are observable in the proliferation of activation schemes in which individual benefit-
recipients are often requested to demonstrate their availability for work (Clasen and Clegg,
2007; Bonoli and Natali, 2012; Bonoli, 2010; Van Kersbergen and Hemerijck, 2012; Taylor-
Gooby et al, 2015).
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Theoretical introduction: why ‘make work pay’

The development of welfare policies over the past decades has brought a greater emphasis on
the question of whether welfare support functions as a disincentive for employment. Although
there are important differences depending on the political context and national traditions, the
literature agrees on a general trend towards emphasis on labour market participation and
individual motivation for employment across different welfare regimes. These are observable
in the proliferation of activation schemes in which individual benefit recipients are often
requested to demonstrate their availability for work (Bonoli, 2010; Bonoli and Natali, 2012;
Clasen and Clegg, 2007; Taylor-Gooby et al., 2015; Van Kersbergen and Hemerijck, 2012).

The emphasis on the notion that ‘work must pay’ isin line with these trends. The attractiveness
of the concept is closely linked to its intelligibility within the general public, promising to tackle
the perceived negative impact of a supposedly overgenerous welfare state. In practice,
however, it may take the form of a variety of goals and policy instruments, ranging from
emphasis on poverty protection and employment incentives (through in-work benefits, tax
deductions or a raise in minimum wage), to strongly controlling approaches to benefit
reductions aimed at enhancing labour market participation regardless of the quality of
employment. The concept is closely linked to New Labour’s policies and 1990s welfare-to-work
programmes as part of attempts to re-constitute the welfare state in line with the neoliberal
emphasis on individual responsibility, the fight against welfare dependency and market-driven
solutions promoted by international organization such as the OECD (Gray, 2001; Mahon, 2014).

By the late 1990s/early 2000s, social policy analysis and recommendations on both the
international and EU level become increasingly sensitive to the negative impacts of rising
inequality and processes of social exclusion and marginalization within the population
(Mahon, 2014; Hemerjick, 2012). This translated into changes in policy approaches sometimes
described by the term ‘social investment’ (see Nolan, 2013, for an overview of the term). In
these approaches, the need to address structural issues (re)legitimized state intervention and
spending, but the continuity of the neoliberal emphasis on labour market participation and
efficiency led to the promotion of policy designs that maximize the returns of social
expenditures, mainly through active employment and social participation (Jenson, 2012;
Kersbergen et al, 2014; Rueda, 2005).The notion that ‘work must pay’ gained new importance
as a promise to address one of the core dilemmas of this approach to social policy: the struggle
between the social protection guarantee and stress on the involvement of people at risk of
unemployment in the labour market (Bonoli and Natali, 2012). ‘Making work pay’ should
ensure that the work is competitive with social benefit rates, but also allow for the
supplementation of wages and the provision of low-cost services. Policies designed to ‘make
work pay’ should be able to address the twin problem of persistent labour market difficulties
and in-work poverty, to ‘get the incentives right’ and find an equilibrium between social
protection and pressure on labour market participation (Jenson, 2009; Immervoll and Pearson,
2009). As such, ‘make work pay’ became one of the key tools for reducing benefit dependency
and increasing labour market participation, as articulated in the European employment
strategy through which the European Commission sought to react to increased levels of long-
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term unemployment in the continental EU states (Porte et al, 2001; De Lathouwer, 2004;
Verbist et al, 2007; Matsaganis and Figari, 2016).

The ability of different states to ‘make work pay’ became an object of benchmarking. The
calculation of the difference between welfare state payments and the financial rewards from
employment became one of the tools used by both the OECD (Tax and Benefit Systems: OECD
Indicators) and the European Commission (Tax and benefits indicators database/EUROMOD)
when assessing the effectiveness of its member states’ labour market regulations. The
microsimulation models based on the notion that ‘work must pay’ had been used in analyses
evaluating the impact of welfare reforms on the financial incentives of employment, pointing
to some important problems in the construction of welfare support (Pearson and Scarpetta,
2000; Blundell, 2001; Danzinger et al, 2002; Martin and Immervoll, 2007; Immervoll and
Pearson, 2009; Bargain et al, 2010; Figari, 2010; Kurowska et al, 2015; Navicke and Lazutka,
2016) (and for CEE countries, a particularly interesting analysis of the costs of the formalization
of employment by Koettl and Weber, 2012). The financial incentive for employment is usually
measured through household simulation techniques that compare the situation of households
that are receiving welfare benefits with those that are employed. In these analyses, the main
focus is on the relationship between welfare payments, wages and taxation. The financial
motivation is usually measured through the replacement rate, with focus on the potential
‘traps; in other words, situations when the shift into employment (or a wage increase) does
not bring financial reward (OECD, 2007; Matsaganis and Figari, 2016).

While the EU, OECD and other international bodies had an important role in promoting the
idea of ‘work-must-pay policies’, offering methodological tools to measure incentives, it would
be wrong to assume that the Czech government simply implemented ideas coming from
abroad. As will be shown in the next section of this chapter, Czech policy-makers borrowed
concepts from abroad, on the one hand, yet reacted to domestic debates, dominated by claims
of wide-spread welfare misuse and calls for more efficient usage of state resources, on the
other.

Czech social policies and the principle of ‘make work pay’

Having been part of the Soviet bloc for four decades, the Czech Republic underwent a far-
reaching transformation after 1990, in which the role of the hitherto omnipotent state in the
country’s economy was dramatically reduced through privatization of state property and
attraction of foreign investment. While the social disruptions resulting from this process were
not as severe as in most other post-socialist countries, the re-organization of the economy
produced winners and losers, deepened regional inequalities, and led to the return of
unemployment, a phenomenon that had practically not existed in the planned socialist
economy (Svejnar, 1995; Drahokoupil and Myant, 2010).

The policies dealing with unemployment and low income were first constructed as ‘emergency
measures’ (Offe, 1993) meant to moderate and compensate a negative and presumably
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temporal consequence of the economic transition as well as preserve social cohesion (Gallie
et al, 2001; Potlicek, 2004; Vanhuysse, 2006). However, in the context of the dominant
neoliberal discourse and the absence of strong labour unions and their political allies, the
income protection policies gradually shifted closer to the safety net schemes of neoliberal
regimes. As a consequence, Czechia’s current welfare system is characterized by a combination
of a Bismarckian (conservative) pre-Second World War polices, its socialistic legacy, and the
strong influence of laissez-faire, market liberal ideology. As such, it does not fit easily into any
of the established typology of welfare state regimes and did not develop equally in all areas
(Potlicek, 2004; Saxonberg et al, 2013).

Similar to other states, the Czech Republic has two main schemes of support for the
unemployed: unemployment support, an individual benefit based on previous insurance
contributions, limited to 5 months in most cases; and social assistance, which is a tax-financed
minimum income scheme, means-tested on the level of households. With the limited coverage
of unemployment support (about one-fifth of the unemployed (Ministry of Labour and Social
Affairs, 2016)), the ‘making work pay’ policies and models in the Czech Republic are usually
linked to social assistance and other tax-based benefits. The social assistance scheme has low
public legitimacy, as its perception is strongly shaped by the alleged polarity between the
‘working and contributing’ majority and the ‘not working and not contributing’ Roma minority,
who are perceived as the main beneficiaries (Rabusic and Sirovatka, 1999; Rat, 2009). Calls for
a tougher approach towards ‘welfare misusers’ and ‘free-riders’ are, in the Czech Republic, an
evergreen issue in every election campaign across the entire political spectrum. Even when
used without any direct racial connotation, they are often understood as a hidden reference
to the Roma minority (Hurrle et al, 2013). Furthermore, the low level of unemployment in the
Czech Republic makes it attractive to explain ‘welfare dependency’ as the result of individual
choices steered by a supposedly over-generous welfare system.

These presumptions, supported by government-assigned analysis pointing to low financial
incentives for employment (Pavel, 2005; Jahoda, 2006) and an increase in the number of the
welfare recipients, shaped the new act on social assistance, which was introduced in 2007. The
act fundamentally reformed the previous scheme from the mid-1990s, shifting the focus
towards ‘activation’ and the reduction of public expenditure (Sirovatka, 2014). One of the main
aims of these reforms was to increase the financial incentives for employment. This emphasis
led to the introduction of new forms of testing income and a lower redefinition of the
minimum guaranteed income for ‘inactive’ recipients than the existing subsistence minimum.
The following years brought further legislative changes, which sought to reduce the value of
benefits and to financially incentivize employment.! These reforms were strongly shaped by
workfarist approaches, where people were required to work in return for social assistance
benefits. The toughest workfarist approaches peaked in a 2011/2012 welfare reform
(introduction of obligatory public services, expenditures control of benefit recipients, as so on)
and were abandoned not more than a year after their introduction, partly because they were
found unconstitutional by the Supreme Court and partly due to political changes (Sirovatka,

1 These measures included discretion over the indexation of benefits, a reduction of benefits after six months
and financial incentives for public service.
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2016; Kotrusova and Vyborna, 2015). However, measures that aimed to increase the financial
incentive of benefit recipients for employment remained intact. Furthermore, several changes
in taxation and family benefits were introduced in this period, shifting support for (low-
income) families from income-tested benefits toward in-work support (Prdsa et al, 2013;
Horakova et al, 2013).

Despite these changes, the emphasis on financial incentives for employment, often explicitly
translated into slogans like ‘work must pay’, remains one of the central goals in the social
policies targeted towards low-income households and the unemployed across the political
spectrum, with ongoing debate on the need for lower social benefits and extending in-work
support. While the changes of the past ten years sought to tackle financial disincentives for
employment in the social system, the centre-right government decided at the same time to
freeze the minimum wage during most of this period. The minimum wage, one of the lowest
in the EU (Eurostat, 2016a), had stagnated between 2007 and 2014 (with the exception of a
500 CZK rise in 2012). Aiming to strengthen the economy’s competitiveness, this cheap labour
strategy unintendedly undermined the goal of increasing the financial attractiveness of low-
wage employment.

The effects of financial incentives for the employment of benefit recipients in the Czech
Republic had been measured by several studies using microsimulation models (Pavel, 2005;
Jahoda, 2006; World Bank, 2008; ZiZlavsky, 2010) that calculated the consequences of various
employment choices on household income through data from the preceding two
abovementioned major welfare reforms (2007 and 2012). A more current attempt to model
these choices focused particularly on the situation of low-income households (Trlifajova et al,
2014).

In all of these analyses the authors used several model-type households (usually single adult
households, single adults with children and two adult households with children) and calculated
the impact of full-time employment at different wage levels on the overall financial situation
(disposable income) of the previously unemployed household, whose income was composed
solely of welfare benefits. Most of the analyses used the marginal effective tax rates in order
to assess the extent to which taxes and benefit loss reduce the financial gain of employment.
The last of the analyses (Trlifajovad et al, 2014) also measured the relative difference in
disposable household income before and after employment (percentage increase/decrease of
monthly income after covering housing) and the absolute difference in disposable income
before and after employment (absolute increase/decrease of monthly income after covering
housing).

According to these calculations (Trlifajova et al, 2014), low-paid employment brings a relative
income difference, but the absolute value is not high — it might be questionable whether it is
sufficient even to cover the additional costs that come with employment, such as travel costs,
food or childcare. Yet the calculations imply that if there are no additional costs, employment
should be rewarding, both for households with and without children, for whom the difference
in income is mostly due to the child tax credit (in-work benefit conditional upon employment,
delivered through employers monthly with the wages of one of the parents). However, with
low-wage, full-time employment, households with children still qualified for support from
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social assistance (and other benefits) as their income was below the state-defined poverty
threshold. In this situation, the wage increase results only in modest increases of disposable
household income (Trlifajova et al, 2014).

Confronting MPW with reality: methodology

To what extent do these findings correspond to the everyday experience of welfare recipients?
As we have stated, we have analysed making-work-pay-policies from a holistic perspective,
aiming to understand to what extent models based on this paradigm are able to capture the
complex realities of benefit recipients. In order to examine this question, we will replicate
household microsimulation studies using qualitative research methods based on interviews
with benefit recipients and administrators.

Our aim was not to have a representative sample, but to conduct the research in a context
that is typical for the largest group of those who are unemployed. The Czech Republic has seen
a rapid rise in inter-regional differences since 1990 (Meier and Franke, 2015). Unemployment,
particularly long-term unemployment, has a strong regional dimension (Ministry of Labour
and Social Affairs, 2016); the unemployment rate is highest in structurally disadvantaged
border regions, which are either of old-industrial or rural character. While the situation of such
regions is usually discussed under the prism of the transition, it needs to also be seen much
more broadly as part of the story of de-industrialization and industrial change, which had
already affected workers with lower qualifications in western countries much earlier. Hampl
and Miller (2011) refer to this double challenge by distinguishing between ‘post-totalitarian’
and ‘post-industrial’ transformations. Although, contrary to public perception, the problems
of unemployment and poverty are not restricted to the Roma minority; due to a number of
structural reasons and the long history of discrimination, Roma are overrepresented among
the unemployed and benefit recipients (FRA, 2012; Hurrle et al, 2013). The last two decades
saw a trend toward the exclusion of the Roma from the labour market and spatial
concentration in so-called socially excluded localities, mostly located in these disadvantaged
regions (GAC, 2015). The trend towards segregation is driven by the absence of a co-ordinated
policy of social housing on the national level, and it has created a situation where populist local
politicians have strong incentives to either concentrate unpopular populations in segregated
localities or to encourage them to move somewhere else (Hurrle et al, 2013).

Aiming to focus on regions with a higher concentration of people on the borderline between
employment and welfare, the research was conducted in two of these regions. Both of them
have been facing a long-term decline in jobs and, in the Czech context, high levels of overall
and long-term unemployment. The first one has an urban character with high levels of
unemployment being mostly the result of the continuous process of de-industrialization, while
the second has a more rural character, which also implied higher commuting costs. The
region’s decline started in the mid-1990s with the end of textile manufacturing.

The fieldwork was conducted between October 2014 and January 2015. While this was already
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a period of economic recovery in the Czech Republic, the recovery had not yet had an impact
on the local labour market situation in the selected regions.

The core part of the research was based on in-depth interviews with low-income households
on the border between welfare and employment (30 persons from 26 households). The main
criterion for selection was current experience with social assistance schemes. Moreover, in
order to be able to compare this experience with findings from the model, we needed to cover
in each locality households with the same composition as previously used in the modelling:
two adult households with children (represented by 12 households), one adult households
with children (7 households), and households without children (7 households). Approximately
half of the respondents were of Roma ethnicity. Multiple generation households as well as
households with additional income, such as pensions, long-term care benefits, disability
benefits or insurance-based unemployment benefits were excluded.

Both the economic situation of the household and employment motivation represent sensitive
issues (especially in the context of rising control and stigmatization of welfare recipients in the
Czech Republic). For this reason, we used informal networks to contact the respondents. In
each locality we cooperated with two or three local non-governmental social service providers
to reach potential interview partners. While some of the partners were clients, others were
acquaintances of the co-operating organizations’ staff members. The involvement of social
service providers also allowed for the identification of households which, in the opinion of the
service provider, represented typical problems of households on the border between welfare
and employment in the region. Cooperation with multiple service providers helped us to check
for individual bias. The respondents were offered a small remuneration for the interview,
which, as we perceived, engendered positively a feeling of dignity and, consequently, mutual
trust. The interviews attempted to capture the interview partners’ work trajectories to see
how welfare support and employment interlocked. They further focused on the economic
situations of the households and experience with the welfare system (including knowledge of
the system and access to information), as well as other sources of income.

In addition to this, a set of interviews was conducted with a total of 17 local labour market
professionals: labour office employees responsible for the administration of benefits and
employment services on the local level (6), employees of a non-governmental organization
responsible for the implementation of employment projects (5), and local employers offering
low-waged employment (6). This allowed us to better understand the wider context of the
individual narratives. Furthermore, we have used these interviews as a means of triangulation
(which does not imply that the narratives cannot be mutually conflicting).

The interviews with low-income households allowed us to identity a number of key issues
which the respondents mentioned most often as crucial factors when explaining their position
on the labour market, these were then used for coding and further analysis. The resulting
structure was kept in the presentation of the findings in the following chapter, which is divided
into four sections.

Based on the situations of our respondents, described in the interviews, we developed
simplified scenarios and calculated the difference between unemployment and employment.

164



As a first step, we used the methodology of the microsimulations. The disposable income has
been defined as the household’s resources after covering housing costs. Similar to previous
models (Pavel, 2005; Jahoda, 2006; World Bank, 2008; Zizlavsky, 2010; Trlifajova et al, 2014),
the status of unemployment was defined as the situation where a household receives all
benefits to which it is entitled by law: child allowance, a housing benefit and social assistance
benefits (subsistence minimum and additional housing supplement). Employment was
calculated with the inclusion of taxation (including the monthly individual tax deduction and
child tax credit, which is a form of in-work benefit) and obligatory health and social insurance
for this type of employment. Benefits based on previous financial contributions
(unemployment insurance) and pensions were excluded.

In the second step, we also took into consideration factors which had been identified as crucial
in the interviews yet were not considered in the microsimulation methodologies. The
calculation of these factors required the study of relevant tax and social welfare legislation and
learning about its practical application by employers, labour offices and other relevant
authorities.

This analysis revealed that the identified factors can change the financial incentives for the
household in very significant ways. In order to illustrate our argument, four graphs were
constructed that demonstrate these effects. Please note that the scenarios have been
simplified in order to reduce the amount of possible variations. Therefore, the amounts in the
graphs do not necessarily fully comply with the amounts mentioned in the quotes from
interviewees.

Confronting MPW with reality: the everyday experience of welfare
recipients

‘Making work pay’ is predicated on models that assume rational choices about stable, long-
term employment. But the outcomes of the interviews have shown that the experience of
benefit recipients is characterized by chaotic cycling in and out of low-wage and precarious
employment, with important implications for the socio-economic situation and strategies of
the household. In the following part, we will focus on the four key areas most respondents
mentioned when explaining their personal situation: (1) accessibility of employment and its
impact on the possible choices of welfare recipients; (2) knowledge of the system and its
impact on the possibility of making a ‘rational’ choice; (3) the difference between an increase
in income and the perception that employment is financially rewarding; and (4) over-
indebtedness and its impact on household strategies. These areas are crucial to understanding
why the reality of the respondents differs in important ways from the inexplicit assumptions
on which the previously described models are based.
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Limits of accessible employment

The households on the border between welfare and employment are strongly impacted by the
process of segmentation in the Czech labour market and the rising number of atypical or
nonstandard employment relationships (see for example, Sirovatka et al, 2009; Martiskova and
Sedlakova, 2016).

While the majority of the respondents had been employed in the 1990s with long-term full-
time positions, the labour market trajectories in the following decade were shaped by an
increase in part-time and temporary employment, prolonged periods of unemployment and
the increased importance of public work schemes (temporary full-time low-skilled
employment for minimum wage). However, while designed as temporary interventions that
should support beneficiaries making the transition into the private labour market (Sirovatka
2014), the public work schemes were, particularly by middle aged people and older, perceived
as the only possibility for full time employment:

I just couldn’t find a job. Then | found that you could earn a bit at the
employment office after the floods, and through that | went to the town
council [public work]... otherwise I’d never get a job. All my husband and |
could get our hands on was just temporary part-time work.

(woman, couple, adult children)

Next to the subsidized public work schemes, the respondents were most often employed
through so called ‘employment agreements’. The Czech Labour Code recognizes two types of
agreements on work that is performed outside of the employment relationship. These
contracts are designed for occasional work of limited scope as a more flexible alternative to
an employment relationship. In some cases, this employment was temporary and/or part time,
while in others it lasted for several months or even years. Some of the respondents employed
through these agreements received additional money informally.

I always have a temporary job in a hotel, always on a temporary
contract...but the employer is decent. They pay ten thousand crowns in the
contract and, besides that [outside the contract], they pay my health
insurance.

(woman, no family)

Under certain circumstances (if the wage is 10,000 CZK or lower) these agreements do not
have toinclude health and social insurance. Consequently, when employed, many respondents
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were covering the health insurance, obligatory in the Czech Republic, themselves. None of
them paid pension insurance, as these payments are not obligatory, and the costs were
perceived as too high.

I’'ve never had really illegal work...I've always worked on [temporary]
contracts. For seven years | worked like that for a businessman, who was a
millionaire, and didn’t even want to pay my social and health
insurance...Then | worked on a contract for a friend and he told me, look,
Pepa, even if | give you [an employment contract with] the minimum wage,
it doesn’t pay off.

(man, couple, adult children)

The majority of respondents were moving back and forth between these types of employment
and welfare support. While microsimulation models assume that people are employed full-
time through a regular labour contract, which covers contributions to health insurance and
pension funds, the more precarious combinations leave such costs to the employee. Even
though the income might be slightly higher in some cases, the additional costs for health care
significantly reduce the amount of money the household could spend to cover living costs.

Making work pay models neglect thus the crucial role of the nature and extent of labour
market demand. The limited accessibility of employment strongly shaped the possible choices
of the welfare recipients we were interviewing; the available employment offers were often of
a different character than the regular (full-time) employment used in the models to calculate
financial incentives. Even if limiting our focus to formal employment, different forms lead to
different levels of taxation, insurance payments and access to in-work benefits.

Limited knowledge of the system and benefit non-take up

The unstable situation of the labour market also influenced how the respondents thought
about the question of whether it ‘pays to work’. Most of them did not understand the system
and their perception was usually based on anecdotal knowledge of the experiences of other
welfare recipients. The complexity of the system of welfare support, which consists of several
types of benefits (with differentiated administration proceedings in different departments),
means that the administrators themselves are often not familiar with the system as a whole.

I don’t really know what we’re entitled to get...The people at the
unemployment office don’t know anyway. Our housing benefit was
reduced. When | didn’t work, it was lower than when | did work. So | went
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there to ask, and they said they didn’t know, that it was what the computer
calculated...l have no idea how it’s calculated.

(woman, couple, 2 children)

The difficulties in estimating the financial impact of employment were greater for those who
were involved in temporary employment as it has different impacts on different benefit
payments due to different time frames used in the assessment of eligibility. Social assistance
is evaluated on a monthly basis; housing subsidies are evaluated quarter; and the child benefit,
once a year. Once the eligibility for the payment is established on the basis of the income
situation in the past assessment period, it is paid throughout the following assessment period
without considering changes of income that might occur within this period of time.

Figure 1 illustrates the effect of these rules on the income of a single-parent household with
two children in the case of temporary employment over a three-month period. In the first
month of employment, the combination of earned income and reduced social benefits leads
to a significant increase in income. The amount is lower in the following two months of
employment, as the household benefits are lowered. However, the economic situation is still
significantly better than in the times before entering employment. The opposite is true after
employment had ended: The social benefits do not return to the initial level immediately
(month 5). In many cases, this is the moment when households become indebted.
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Figure 1: Impact on temporary employment on household monthly disposable income (1 adult
+ 2 children)
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Yet, in evaluating the models’ accuracy in calculating the financial incentives for employment,
it was most striking that many of the respondents did not know about the possibility of
combining full-time employment and benefits, and even when they did. In some cases, they
were told that they were not entitled:

When | first went to apply for the housing benefit, they told me | wasn’t
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eligible: ‘You earn 12 thousand crowns, you’re living in luxury’, and ‘With
such a wage you don’t stand a chance’. Well, and then they told me to
move into a smaller flat...Most people would give up. They get fobbed off,
but a’ I’'m employed in social services, | knew | was entitled...In the end they
said, ‘Well, try it then’.

(woman, no children)

As we have shown in the previous part, according to microsimulations, most households still
qualify for support from social assistance (and other benefits) as their income was below the
state-defined poverty threshold. Figure 2 shows the impact of the non-take up of various
benefits on the disposable income of a household of one adult and two children. The
comparisons show how non-take up significantly reduces the financial benefit of employment
in comparison to the model outcomes. While the non-take up of any benefits shown in the
case on the right is unlikely to occur, in the case of low-income families with children, the non-
take up of social assistance (second case from the right) is likely to be much more common.

170



Figure 2: Impact of benefit non-take-up on household income (2 adults plus 2 children, 1
person employed)
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One reason for this is limited awareness about the possibility of combining earned income
with social assistance, which is often perceived as benefits for those who do not work. In
addition to this, the acceptance of social assistance comes with strict restrictions and
incursions into privacy. Combined with stigmatization and lack of knowledge, this implies that
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many low-income households do not apply for social assistance if they are employed, even
though their income is below the poverty level. This corresponds with data on social assistance
recipients, which shows a low level of formal economic activity (Hora and Vyhlidal, 2016).

The lack of knowledge of the benefits system and the high level of non-take up corresponds to
the literature that points out that there is no evidence of the ‘dependency culture’ proposed
by the political right (Dean and Taylor-Gooby, 1992; Dunn et al, 2014). Furthermore, and more
importantly for our analysis, it shows that, whereas general knowledge about the difference
in income between full-time employment and benefits corresponded vaguely to the models,
in many situations (such as temporary employment or low-wage employment) the benefit
recipients were either unable to predict the financial impact or their knowledge was incorrect.

Income increase x financially motivating employment

So far, we have discussed the knowledge of the difference in income with or without
employment. However, the interviews showed that the difference in income per se does not
imply that certain employment was perceived as financially motivating. The financial
motivation for accepting low-wage employment was strongest in single or two adult
households because of the perceived impossibility of covering even basic needs from welfare
support.

If we lived only on the benefits, we’d get just 4,000 and we’d be screwed.
We wouldn’t make ends meet even if we ate only those Chinese instant
noodles.

(man, couple with adult children, employment through public works)

However, for many households the relative increase of income resulting from employment was
not motivating as the absolute increase of income was too low. This applied particularly when
the employment required additional costs (commuting, food, childcare, and so on). These
costs may not only reduce the financial reward from employment, but even push the
household into a situation where theirincome is lower than before accepting the employment.

Now I got a job offer as a chambermaid, but for minimum wage and far
away, and | don’t have a driving licence. With the commuting they’d have
to offer me at least 12,000 [CZK] gross, otherwise it won’t pay off at all.

(woman, 2 children)
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For many households, entering low-wage employment usually did not bring a significant
change in income. It only brought a shift in the importance of different financial sources,
shifting the main source of income from welfare support to employment. All households were
combining the income from employment and/or social support with informal employment,
support from wider family and loans.

Now my husband gets paid 10,500 and | get 8,500, so we get a lot. It’s a
great change from only 5,000...but those basic things like buying clothes,
furniture — our [grown-up] son helps us with that.

(woman, couple, 1 child)

The quotations above also capture an important feature, present in most of the interviews:
Neither low-wage employment nor benefits per se offer adequate income to cover the
expenses of a household.

Wages are low, that’s the problem. It’s not the high benefits. | haven’t met
a single person who could live off benefits. In that case they can’t live off
minimum wage either.

(Head of a Job Counsellor unit)

The necessity to combine different sources to cover basic needs increases the importance of
informal employment as a critical additional source of income. Informal employment thus
becomes a ‘survival strategy’ as it is described by MacDonald (1994) in the British post-
industrial context. In the words of one of the respondents:

Without some odd jobs, we wouldn’t even have enough to buy food... We
had to take out a loan when the boys started their school, otherwise we
wouldn’t have made it...We paid that off just thanks to those odd illegal
jobs.

(woman, couple, 3 children)

This precarious position leads to the development of strategies beyond the reach of formal
regulatory frameworks, which are further contributing to the continuation of irregularity
resulting in growing informalization (Slavnic, 2010). The households find themselves in a
vicious circle, where the source of finances change, but the overall financial impact is limited
as it often does not provide a way out of poverty and recurrent dependency on social support.
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In this part, we have shown that the financial motivation to accept low-wage employment,
which appears rewarding in the models, might in reality be much lower. However, we need to
emphasize that we were focusing on the financial aspects of employment motivation. As could
been seen from the employment trajectories of many of the respondents, the lack of financial
motivation does not imply that employment might not be perceived as motivational for other
non-financial reasons (social contact, status, and so forth), as has also been outlined in some
literature (Nordenmark, 1999; Ervasti and Venetoklis, 2010; Dunn et al, 2014).

Over-indebtedness

Many of the households that were interviewed were over-indebted and faced a number of
property seizures. According to the estimation of interviewed Labour Office employees, over
half, in some cases three quarters, of welfare recipients are facing property seizures.

For these households, accepting formal employment might lead to a decrease in disposable
income:

| just got a job offer for 12,000, but it wouldn’t pay off. I’ll only go to work
when my husband has a job and we’ll be able to apply for insolvency. When
| worked, we had 15,000 and now that we’re at home, we have 17,000.

(woman, couple, 2 children, low housing costs)?

For over-indebted households, the financial incentive for employment is shaped by a different
logic than that used in the microsimulation models. Once the person is employed, the creditors
seize part of their wages. As the entitlement for social assistance and housing benefits are
calculated on the basis of income before wage seizure, the wage increases may not result in
an increase of disposable income; in certain circumstances it can even result in an income
reduction. This effect is illustrated in Figure 20 with the example of a household with two
children. The black colour illustrates households without wage seizure. The microsimulation
models allowed us to show that if the family is entitled to social benefits, substantial increases
of earned income result only in modest increases of household income (Trlifajova et al, 2014).
However, when the wage is subject to wage seizure, the economic benefit from accepting work
is reduced by almost half, and the increase of wage does not result in economic improvements.
In some cases, it can even lead to a slight reduction of family income (the two cases on the
right). The final household disposable income considerably differs from the microsimulation

2 The number does not correspond with the figures 3 and 4, due to several factors: the figures show disposable
income, whereas the respondent also included housing costs. In her case, the housing costs were lower than the
normative limits used for the modelling.
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models.

Figure 31: Impact of over-indebtedness on disposable household income (2 adults plus 2
children)
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In order to explain the situation of over-indebted households, we need to further take into
consideration that the effects of indebtedness are especially problematic in combination with
the other factors mentioned previously. This could concern short-term employment illustrated
in Figure 18, where wage seizure in those months with high income could dramatically reduce
income. As indebted families do typically live without any financial reserves, accepting
employment can thus turn into a highly risky option. Figure 4 illustrates the combination of
wage seizure and non-take up of social assistance. Even though working families with income
below living costs are entitled to social assistance, many people are not aware of this fact.
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While we demonstrated already in Figure 2 how benefit non-take up increases vulnerability,
this effect further increases when it is combined with wage seizure. When accepting
employment at minimal wage without applying for social assistance, the household income is
drastically lower (5709 CZK) than in the case of families living from social benefits without
employment (10,250 CZK). While the family income rises with the increase in salary, it is still,
even in the case of the highest wage category included in the figure (a gross wage of 18,500
CZK), lower than the income of a household whose members do not work. One result of this
is extreme poverty, which often leads to new debts or the loss of housing. Another is a
preference for semi-formal or informal employment.

Figure 4: Impact of indebtedness and benefit non-take up on household disposable income
(2 adults; 2 children)
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On the other hand, the possibility of entering into the process of debt relief, which is
conditional upon the ability to pay 30% of debts over five years, creates an important
motivation for employment. For those with lower debts, even low-rewarding (though not
temporary) employment may open the way to debt relief:
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If I had a proper job, with a wage of 20 or 25 thousand, I’d pay off the
execution and we could live a normal life...That’s what a neighbour of mine
did. When he was young, he fooled around with some loans as well, but
now he has a salary of 35,000. It took him five years to pay off the debt, but
now it’s all settled.

(man, couple, 2 children)

Given the extent of indebtedness in the Czech Republic and its concentration in the poorest
households, these cases are not negligible. The level of over-indebtedness is one of the highest
in the Europe (Angel and Heitzmann, 2015). According to data from the Chamber of Bailiffs
published in 2016 by research institutions and NGOs on a specialized website, one in ten Czech
citizens live in an over-indebted household. Further, individual debts rapidly grow in time due
to the inability to pay multiple loans from different creditors and high debt-collecting fees. The
data shows that the problems of over-indebtedness are more concentrated in post-industrial
regions with higher unemployment rates and among the poorest groups of the population
reaching between 18% and 33% in most places (Habl 2017). The experience of over-
indebtedness throughout the country is very common among those on the margins of the
regular labour market.

Whereas we have previously pointed to certain limitations in modelling employment
motivation, indebtedness, or more particularly the over-indebtedness of households, brings
in new factors that are overlooked in the microsimulation models. However, these factors are
central to the employment strategies of over-indebted households.

Conclusion

The principle of ‘work must pay’ has influenced the formulation of social policies in the last
two decades. Various policies were introduced to ensure that people who work are better off
economically than those who do not work. The promotion and design of such policies is often
based on microsimulation models which aim to calculate the difference between income from
work and social welfare.

Focusing on the case of the Czech Republic as an example of a low-wage economy, in this
article we aimed to compare the models of financial incentives for employment with the real
experience of people who live on the border between employment and welfare support.

Conducted in two disadvantaged regions, the interviews were realized with a relatively small
group of people who had been identified by social service providers as making their livings
along this borderline. Even though the size of the sample and the selection method does not
allow us to consider our findings fully representative of the situation of this group in the Czech
Republic, it is possible to draw a number of important conclusions that are of great relevance.
The interviews revealed first that the Czech labour market has seen in recent years a rise in
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precarious forms of employment in the low-skill sector, corresponding to the processes of
dualization/segmentation of the labour market described in other countries.

The interviews further revealed that the calculations of financial incentives for employment
do not often work in the way predicated by the mathematical model. Why do the models fail
to represent this type of situation properly?

In order to understand the limits of financial incentives for employment models, we must first
return to their presumptions. Even though this is not always explicitly said, existing policies
that were influenced by the ‘work must pay’ idea seem to derive from the notion of a
dichotomy between unemployment, on the one hand, and permanent full-time employment
on the other hand. Similarly, the models calculating financial incentives are usually based on
regular full-time employment. The financial incentive is expressed as the difference between
the household income before and after the acceptance of these types of employment.

The household simulation techniques are based on models assuming rational choices about
stable, long-term employment. This implies we expect that (a) an individual (or a household)
is deciding between unemployment and acceptance of employment (entering the formal
labour market), and (b) that his or her financial motivation is shaped by the difference of
income in these two situations. Yet, if we aim to capture the situation of low-income
households who find themselves in a precarious position on the labour market, both of these
presumptions are problematic.

First, whereas permanent full-time employment is still prevalent in the Czech Republic,
accessible employment opportunities for welfare recipients in disadvantaged regions do not
often fit into the categories used in the modelling of financial incentives for employment.

This not only means that their income is taxed in different ways, but also that employment
might bring additional costs (such as a need for the payment of health insurance) and/or that
part of the reward might be paid outside of the formal agreement. Furthermore, households
might not profit from in-work benefits targeted to low-income households (such as the child
tax benefit) used in the modelling.

The accessible forms of employment led to a blurring of the borders between reliance on
welfare support and employment as a main source of income. The respondents were moving
back and forth between employment and welfare support as a main source of income. With
different timeframes used in the evaluation of a household’s eligibility for different types of
benefits, the measurement of the financial impact becomes further complicated.

Second, recipients of benefits are often unable to predict correctly how a change in their
employment status will affect their household income. The reasons for this are the system’s
complexity and the state’s reluctance to inform citizens proactively about their rights to social
assistance. This could result in non-take up of benefits, which worsens the social situation of
vulnerable families. Particularly in the context of the precarious character of accessible
employment, the complexity and limited knowledge could also discourage unemployed
people to actively seek employment, as changes tend to result in periods of financial instability.
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Third, and maybe most importantly, it might be reductive to express the financial incentive by
the difference between income before and after employment. In the households we
interviewed, neither low-wage employment nor benefits offered adequate income to cover
the expenses of a household.

The respondents were combining income from employment and/or welfare benefits with
informal employment, support from wider family and loans, finding themselves in a vicious
circle: The sources of income changed but employment did not allow them to escape poverty.
It also did not allow them to avoid dependency on social support, which comes with strict
obligations, monthly visits to the labour office and the possibility of controls.

This economic situation has led to the development of strategies beyond the reach of formal
regulatory frameworks, contributing to a reproduction of irregularity resulting in growing
informalization. For people in such situations, restrictive types of ‘work must pay’ policies that
further complicate access to social support are not motivating yet increase the risk of social
exclusion.

Fourth, there is the issue of over-indebtedness, which introduces a different logic to both the
perception of financial incentives for employment and its economic impact on household
income. A large proportion of welfare recipients face multiple property seizures that strongly
shape their economic strategies and which could contribute to the preference for employment
on a precarious and/or informal basis.

The mathematical modelling of financial employment incentives and public policies, which
were put into place on the basis of such calculations, do not correspond well with today’s
reality of precarious work. Is it not possible to come up with improved models? Ones which
would more closely reflect the reality of low-income households in disadvantaged regions?

While it is certainly possible to construct more complex models, which are able to deal with
the combination of social security dependence and the semi-informal short-term work typical
in the case of our respondents, it is less clear if it would be possible to “fine-tune’ the existing
mechanisms of the social state in a way that would be much more motivating. Based on the
research findings, the ‘work must pay’ approach might be criticized for focusing on the wrong
guestion. A truly functioning financial incentive would need to focus not solely on the
difference of income between those who work and those who do not work, but also analyse
what type of arrangement would allow working households to rise permanently above the
poverty line.

However, being able to calculate this difference would still be useful for people who consider
how the acceptance of a temporary job might affect the financial situation of their family.
While the ‘work must pay’ approach is too simplistic to offer good guidance for the formulation
of public policies, developing more complex (user-friendly) models, which would allow citizens
both to check their current entitlements and predict the impact of changes, could be useful
on a practical level and strengthen the awareness of people in vulnerable situations.
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Executive Summary

“What has the money invested in Roma inclusion achieved?” is a question that
haunts many decision-makers, both in Brussels and in other EU capitals. It is diffi-
cult to answer for a variety of reasons. On the one hand, not all outcomes are easy
to quantify. On the other hand, many projects have multiple outcomes and the
causality links are not easy to establish. Any successful project has many ‘parents;,
but a failure is always an‘orphan’ Finally (or maybe primarily), not everyone involved
in project and programme implementation would be happy with rigorous moni-
toring and evaluation — simply because it might make it easier to expose lack of
results. Keeping the results vague makes possible the selling of fake approaches
that could be useful for ‘ventilating money’in the ‘development business.

Roma projects are a case in point. The magnitude of exclusion is extreme, as are the
complexity of the related challenges and the overlap of a number of vicious circles
which lock the Roma in. With the economic crisis deepening and xenophobic atti-
tudes on therise, the public’s sensitivity to how the resources used on Roma inclusion
are being spent is also increasing. This is why addressing the issue of outcome-level
monitoring and evaluation is an economic, statistical and political challenge.

This report is an attempt to make answering the above question easier in the future.
It has been elaborated in the framework of the pilot project funded by the Euro-
pean Commission’s Directorate-General for Regional and Urban Policy on new
approaches to monitoring and evaluation, and the project on the statistical moni-
toring of living conditions of Roma in Slovakia, funded by the Ministry of Labour,
Social affairs and Family in Slovakia. The authors believe that, indeed, new
approaches are necessary so that the resources devoted to Roma inclusion (and
social inclusion in general) in the next programming period have better returns in
the form of real improvement of the lives of those most in need.

The analysis focuses on the use of Slovak European Social Funds (ESF) reported as
having been ‘spent in favour of the Roma’ from the perspective of the real purpose
of the funds. The report builds around the question:‘Were the moneys, reported as
devoted to addressing the challenges of marginalized Roma communities, actually
spent on those needs, as claimed?’ It builds on three strands of data. One is infor-
mation on the projects funded under the second priority axis Operational
Programme ‘Employment and Social Inclusion’(in support of social inclusion). Under
this strand the available information (like the applications and their assessment’s
internal and external evaluators, and intermediary and final monitoring reports
derived from the Informational Technological Monitoring System - ITMS - database)
was consolidated into an electronic data base and analysed. The second strand com-
prises site visits in one of the priority regions for the Operational Programme,the
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Presov Region. Under the second strand a number of interviews with local actors
involved in the implementation of the projects funded was conducted (represen-
tatives of the local administrations, of the organizations implementing the projects
and the ultimate beneficiaries - people from the Roma communities). Under the
third strand the resulting data was analysed against the background of other data
relevant in the context of Roma inclusion (namely the Atlas of Roma Communities
in Slovakia and secondary research).

Major findings
Adequately defining the target of the interventions is problematic

The analysis of the available project data suggests that it is difficult to establish a
clear link between inputs and outcomes, and even outputs in the case of most of
the projects. The situation is different for the two measures, Measure 2.1 (Support
for the social inclusion through the development of social services, with particular
focus on marginalized Roma communities) and Measure 2.2 (Creation of equal
opportunities in access to the labour market and support for the integration of dis-
advantaged groups on the labour market, with a specific focus on marginalized
Roma communities). The differences, however, are related purely to definition.

The projects undertaken in Measure 2.1 stand much better in regards to this link,
because their very purpose (and expected ‘output’) is providing field social work.
The presence of social workers in the field is already an output, and, from a purely
formal perspective, is easily accountable. As regards outcomes, the situation is
vague. One of the primary purposes of field social work is similar to any social assis-
tance - preventing the vulnerable communities from sliding into deeper
marginalization. Lifting them out of poverty requires a broad variety of approaches,
interventions and funding tools. Such tools ideally should have been provided by
the interventions under Measure 2.2.

The available data, however, suggests that interventions under both measures were
designed and implemented in parallel with no clear link between the two. This is a
missed opportunity, because field social workers could have been used as a
resource for the identification of reliable partners in the communities, facilitating
the project formulation and supporting the monitoring of the implementation.

Another important reason for the difficulty in establishing a clear relationship
between project inputs and outputs is the quality of project-related data that is col-
lected, and the way it is maintained. The current system (both application and
monitoring forms) generates information, but not data. In most cases, this infor-
mation is interesting, but not useful for monitoring and evaluation purposes.
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The measures do not reach those mostin need

The paper suggests that the definition and usage of ‘Marginalized Roma Commu-
nities’ as a category for policy targeting is relevant and useful. It does not target
Roma who are integrated or who live in non-marginalized communities, but those
that are most in need.

The problem is the next step — are those groups targeted by interventions once
identified as’‘most in need’? The answer is‘not sufficiently"

The ESF programme has proven less successful in territorial targeting. Despite the exist-
ing regional disparities, the ESF structure possesses no systematic instrument for
steering investments to the regions or municipalities that are most in need of support.
The analysis suggests that, on the contrary, people in such locations benefit from ESF
grants even less than the inhabitants in average localities. Using spending per Roma
inhabitant as an indicator, the investments were highest in some districts of western
Slovakia, suggesting that factors other than real needs influence the allocation of ESF
funding. The chances to benefit from ESF support also positively correlate with the size
of the municipality — the smaller it is, the less likely it is to be targeted by ESF funding.

This has direct implications for Slovak Roma. The majority of them live in the less-devel-
oped eastern and southern regions of Slovakia, which are, according to the existing
ESF rules, fully eligible for ESF funding. If investments supported from the structural
funds are to reach the Roma communities in greatest need (and not just those that
happen to live in eastern Slovakia), eligibility criteria need to be developed on the basis
of mapping the concrete conditions within the specific locality where the Roma com-
munity lives, and not on the basis of the general data on socio-economic conditions.

Interventions have a marginal impact on improving Roma people’s chances
of finding employment

While the ESF continues to finance programmes aimed at vulnerable groups, the
priority of the current programming period is investment in the adaptability of
workers and businesses. But in the case of the Slovak Operational Program ‘Employ-
ment and Social Inclusion; by far the largest share of resources was invested in the
framework of the first priority axis ‘Employment Growth, and a large share of the
resources went to private companies that sought to expand their staff or increase
the skills of their workforce. Roma are underemployed and thus benefited little from
the projects realized under this priority axis. A few projects are listed as relevant for
marginalized Roma communities, yet this relevance is based on the fact that a sin-
gle employee is from this group. In addition to this, the documentation did not
explain whether any Roma were, in fact, employed.
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Given the fact that the Slovak Roma minority is largely excluded from the formal
labour market, it is not surprising that Roma are not benefiting from projects that
seek to improve the skills of those that are already employed. Theoretically, the
Roma and other vulnerable groups might benefit in the future from the positive
impact of such projects on the targeted regions’ economic performances. However,
it is unclear whether such a‘trickle-down effect’ would reach the Roma at all with-
out complementary and targeted forms of intervention.

The ESF programme in Slovakia puts particular emphasis on the inclusion of Roma
in the labour market, but the documentation we were able to access did not allow
us to establish how many of the beneficiaries were indeed Roma. In order to study
the impact of training and employment projects that were realized in municipali-
ties with large Roma communities, research was undertaken in the PreSov Region.
The sobering finding was that only a very small number of the intended benefici-
aries of the projects in question ended up employed in the formal labour market.
As a result of this disappointment, a significant number of the Roma interviewed
assessed the training projects as a ‘waste of time, saying that the only people who
benefited from them were those who provided the training.

These findings also suggest that such training projects should be explicitly skill-
development oriented. No doubt, the low educational background of Roma and
the lack of formal employment records are important factors that impede their
access to employment. But the exclusion of Roma from the labour market cannot
be explained by educational deficits alone. Prejudice plays a role, and should be
addressed. Repeatedly the research team members were assured by mayors that
following training many of the beneficiaries would be very employable, but that
they would nevertheless have no chance on the labour market because they were
Roma. In this context it seems remarkable that the summary of the Slovak ESF goals
used by the European Commission avoids the term “discrimination”.

Recommendations

Results orientation will be a major eligibility and assessment criterion for the next
programming period. The results of the study suggest that much can be done in
this direction, and at relatively low cost.

Simplify procedures

Difficulties with the administration of the funds may lead — and in fact, does lead -
to massive problems that not only affect the projects’implementation negatively,

but in many cases threaten the future existence of the institutions that were
awarded the grants. Due to the complexity of the administrative rules, many poten-
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tial applicants either lack the capacity to apply for ESF funding or are able to man-
age ESF grants only with professional support, which significantly increases the
costs of the actions.

Thus it is strongly recommended that the entire process be revised in order to min-
imize problems. It is also advisable to use an independent third party (e.g. an
ombudsperson or appointed mediator) to oversee the communication between the
ministry and the project-implementing organisations — the ESF grant beneficiaries.

Another problem is that that the applicants for the ESF grants (the project-imple-
menting organisations), are not necessarily experts in the field of Roma inclusion,
but in the administrative side of project realization. While this form of specialization
might help to minimize administrative difficulties, it seems unlikely that this type of
recipient of the grant is well-disposed to realize the project in the very specific envi-
ronment of the Roma community, or indeed to achieve interventions with
long-lasting results.

Introduce ways of smart reporting and monitoring
that generate meaningful data

The monitoring and evaluation infrastructure can be made more effective through
improving administrative procedures, reporting formats and the scope of respon-
sibilities of the structures that already exist (namely, the field social workers). Such
changes would not require huge investments or fundamental changes in the exist-
ing procedures, thus they could be operationally feasible and cost-effective.

One issue that could be addressed immediately is the modification of project appli-
cation and reporting forms, so that the targeting of funds (“Marginalized Roma
Communities - relevant”) is improved. Applicants claiming that their project would
contribute to the horizontal priority “marginalized Roma communities’, should be
asked to provide an explanation of how exactly these communities would be tar-
geted and how many people would benefit. One way of doing this would be to
create a form that linked information on the beneficiaries (sex, Roma, long-term
unemployed, disabled, etc.) with information on the type of assistance proposed
(training, job creation, user of services).

Another important area is better tracking of the outputs of project activities. On the
one hand, this could be done in a cost-efficient way through improving the admin-
istrative reporting forms. On the other, the outcome-focused monitoring and
evaluation infrastructure could be improved through involving the beneficiaries
and the field social workers in the process.
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Actively involve the Roma communities in projectimplementation
and the monitoring and evaluation cycle

The involvement of the beneficiaries in outcome-level monitoring and evaluation
could bring huge benefits beyond mere data. A broad range of community-level
observation and reporting techniques exist, making it possible to involve those
targeted. Information and communication technology hugely expands the scope
of such techniques. Institutionalizing this role and including it as part of the con-
ditions of the ESF could provide powerful leverage for increasing the responsibility
of the organisations implementing projects targeting Roma (ESF funding benefi-
ciaries), and at the same time, would provide an opportunity for constructive
feedback on the relevance of projects. Active Roma involvement could also be a
building block for their transformation from a ‘target group’ into empowered
actors. This would contribute to overcoming the dependency culture and social
marginalization, and thus in the long run increase the long-term impact of the
implemented projects.

Redefine the role of field social workers

The field social workers do tremendously important work, but unfortunately the
work is too biased towards social assistance. Often they provide a basic social safety
net to people facing the real challenges of exclusion and marginalization. The
authors believe that efforts are necessary to boost both the development aspect
and the inclusive aspect of this work.

One idea would be to boost the field social workers’role in monitoring and evalua-
tion, and thus contribute to the results orientation of individual interventions. They
are currently underused in this regard, but have huge potential to contribute. They
are present in the field and have first-hand information both on the status of the
community and on the available social and human capital, and they know (or
should know) who is who in the communities and could liaise with them. They
could also play a more explicit role as information sources on the status of commu-
nities. In addition to playing a greater role in monitoring and evaluation, the field
social workers should play a bigger role in the design of the projects targeting
employment and income generation. They should not be part of the implementing
structures, but should be used as a resource and a source of knowledge on com-
munity dynamics, possible internal conflicts of interests and other elements that
could have an impact on the projects’ success.

199



EXECUTIVE SUMMARY

Blend mainstreamed and targeted approaches

An oft-asked question is “Shall we prioritize targeted or mainstream approaches?”
Analysis suggests that the answer is: “Both, depending on the specific circumstances”.
Different communities are facing different challenges, and blending both approaches
is the key to successful and sustainable inclusion of the Roma populations.

Specific focus on segregated communities can be achieved in a variety of ways. One
way is through applying the segregation index (tested in the current analysis) or a
similar instrument for both targeting projects and evaluation of their outcomes.
Another is to develop tailor-made funding schemes for different types of Roma ben-
eficiaries. Members of highly segregated communities with the lowest chances of
being integrated into the regular labour market would benefit most from employ-
ment through activities linked to the upgrading of their settlement (housing,
roadworks, water supplies, infrastructure, etc.); for those living in less segregated
locations interventions aiming at their inclusion in the regular economy would be
more appropriate.

To summarize, ESF — and any other structural fund - funded interventions should be
driven by common sense and the question, “What works?”. Clear results orientation
is a must. This idea, though obvious, is the overarching conclusion of the entire study.
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1.1.The need of outcome-level monitoring and evaluation

“Europe 2020" strategy puts particular focus on results-oriented approach to cohe-
sion policy. This is a fundamental shift from the earlier input-oriented approach.
Nominally this is common sense. Policies and individual projects are supposed to
lead to results/outcomes. However, it is usually difficult to achieve this in practice.

The difficulties stem from variety of reasons. On the one hand, not all outcomes are
easy to quantify in numeric indicators. It is not impossible, but requires statistical (or
rather data) literacy and culture that is often missing at the local - project implemen-
tation - level. On the other hand, many projects have multiple outcomes and the
causality links are not easy to establish. Using a quote from project implementers'jar-
gon,“any successful project has many parents but a failure is always an orphan” Finally
(or maybe primarily), there are some indications that there is implicit resistance, among
various policy levels, to rigorous monitoring and evaluation. This cannot be quantified
and it is difficult to find arguments in official documents — but interviews with various
actors involved in project design and implementation suggest that anything that can
be robustly monitored and evaluated brings the specific intervention (and its imple-
menters) closer to accountability, thus making it more difficult to camouflage the lack
of real results. Keeping the results vague makes possible the selling of fake approaches
that could be useful for “ventilating money”in the “development business’.

Roma projects are a particular case in that regard. The magnitude of exclusion is
extreme, as are the complexity of the related challenges and the overlap of a number
of vicious circles the Roma find themselves locked into. With the economic crisis deep-
ening and the xenophobic attitudes on the rise, the sensitivity of the public to how
the resources used on Roma inclusion are being spent is also increasing. This is why
addressing the issue of outcome-level monitoring and evaluation is both an eco-
nomic, statistical and a political challenge. This is also the reason why the orientation
on results should be at the core of the attention during the next programming period.

One “low hanging fruit”, in regards to data on results-oriented M&E, is the project
level data and indicators. Currently most of the interventions at the local level are
heavily focused on inputs. They are easy to quantify and report. Project proposals
however rarely monitor outcomes - and that is what really counts.
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1.2.The European Social Fund in Slovakia

The situation of the Roma minority represented one of the most serious challenges
during the negotiations for EU membership of Slovakia and other Central and East-
ern European countries. While during the EU accession process the country was
under significant pressure to develop policies aiming at full integration of Slovakia’s
Roma today, eight years after Slovakia joined the Union, the space for external inter-
vention on behalf of the Roma is more limited than during the negotiation process.
However, while the European Commission’s possibilities to intervene directly into
domestic policies are limited, it possesses a powerful indirect tool in form of finan-
cial instruments such as the European Social Fund (ESF). The Commission explicitly
lists “inclusion of Roma into mainstream education, the mainstream labour market,
mainstream housing and society in general” as one of the overall goals of the ESF.’

Even though Slovakia and the European Commission did not agree any final num-
bers, it was mutually understood that a significant share of these resources would
be used for activities in favour of marginalized Roma communities. In addition total
200 million Euro has been guaranteed from selected OPs (both ESF and ERDF
financed) on the so called “complex approach” to support Roma communities.
According to the top managers of the ERDF, ESF and the SDF (Social Development
Fond, a state body that administrates part of the ESF-resources), this goal is also
widely accepted within the Slovak state administration and reflected in a large num-
ber of Calls for proposals issued by ESF/SDF.

Slovakia did not establish a formal benchmark concerning the share of Roma
among ESF’s ultimate beneficiaries?. However Slovakia has explicitly defined “Mar-
ginalized Roma Communities” (hereafter: MRC) as one of the horizontal priories of
the National Strategic Reference Framework for the period of 2007 - 2013. The gov-
ernmental information system ITMS,? accessible from the Ministry of Labour, Social
Affairs and Family, which is the implementing Agency of this Operational Pro-
gramme (hereafter: OP) keeps track of the projects targeting MRC. In April 2012,
when the data for the research was provided by the Ministry, 691 projects were
listed as being “relevant for the aims of the horizontal priority Marginalized Roma

1 Quoted after: Website of the DG Employment, Social Affairs and Equal Opportunities: The ESF and the
Roma. Accessed 10.4.2012, URL: http://ec.europa.eu/esf/main.jsp?catld=63&langld=en.

2 ltisimportant to introduce one terminological clarification. From the EC perspective, the organization
implementing the ESF-funded project is a“beneficiary”. In the context of this study, the “beneficiaries” are
the people who were expected to ultimately benefit from the project and its results. Those are the Roma
at the receiving end of every project. In order to avoid confusion, we use the term “ultimate beneficiaries”
to denote the people targeted by the projects. We deliberately stay away from the term “target group”
because in our understanding a group can be targeted by an intervention, which does not necessarily
mean it benefits from it.

3 ITMS is an information system that is used to provide a uniform method of recording, processing,
exporting and monitoring data on programming, project and financial management, control and audit
of interventions financed by the Structural Funds and the Cohesion Fund.
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Communities” with a contracted total value of more than 132 million Euro by the
period, in which this research was conducted. This constitutes 43 per cent of all Slo-
vak ESF-funded projects selected within this OP.* Due to the relative small financial
volume of many Roma-targeting projects; their share in the overall volume of the
funded projects is significantly smaller (13 per cent). At the time of writing, these
691 projects were in different phases of realization:

e 236 projects regularly finished,
e 35 have been terminated before the completion of the project,
e 420 were in realization

In addition, at the time of writing, there were 20 new MRC-relevant projects in
preparation..’

The purpose of the present study is to contribute to answering the question to
what extent the practical implementation of the ESF Operational programme
“Employment and Social Inclusion” is conducive to the specific needs of the
Roma social inclusion in Slovakia. The analysis of this question is guided by one
major and more narrowly focused objective — investigate to what extent the exist-
ing ESF-funded projects reporting framework generates the necessary data to
make basic requirements for results-based (outcome-based) monitoring and
evaluation possible and to allow assessing the results of the actions under the OP
“Employment and Social Inclusion”. In order to address this major objective, four
central questions are being answered:

e Are the interventions under the OP (that are supposed to be reaching Roma
communities) indeed reaching those communities?

e Are the funds nominally allocated for Roma inclusion indeed spent on
addressing the vulnerability of the Roma?

e Did the allocation of the financial resources match the territorial distribution
and the scale of challenges in the country, namely, the distribution and den-
sity of the Roma population?

e Do those interventions, which reach Roma, improve the chances of the Roma
to obtain employment?

4 The second Operational Programme, “Education’, is administered by the Slovak Ministry of Education.
About 70 per cent of all Slovak ESF funds are earmarked for the first Programme, 30 per cent for the
second. The projects realized within this framework are not the subject of the present study.

5  All data refers to the programming period in the years 2007-2013 and is based on evidence from the
ITMS database (generated on 05.01.2012).
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e Answering these questions leads to additional, more specific questions:

e What share of Slovakia’s Roma population was reached by the projects
funded from the OP?

e Which measures contributed to achieving the general stated objectives of
integrating of the Roma in the labour market?

e To what extent was the volume of the invested resources relevant (and cor-
responding) to the scope and magnitude of the challenges the members of
marginalized Roma communities face?

e How many Roma were benefitting from the projects (directly and indirectly)?
How can this be quantified, and are the existing reporting frameworks and
project implementation procedures capable of generating the data neces-
sary for answering such questions?

e How many Roma found employment as a result of the projects? How many of
them found work in the implementation of the projects?

e What are the experiences/perceptions of the project implementing organi-
sations (the project-implementing organisations) and the ultimate
beneficiaries and what impact did the projects have on both groups?

e Are the project results sustainable, measurable and possible to monitor?

The questions outlined above are increasingly important in the context of the dis-
cussions on the guiding principles of the next programming period (2014-2020).
The entire “Europe 2020” strategy is underpinned by the awareness of how signifi-
cant it is to focus on the results and how urgently sound M&E frameworks are
needed. Without such frameworks, it would be simply impossible to quantify and
assess the results of the interventions and to answer the question “Where does
European taxpayers’ money go?” In the context of economic austerity, answering
this question has a broader significance than just research or auditors’ curiosity.

The current research should be seen in this broader context. It is piloting some simple
approaches to the project-level M&E using the example of (and data from) the Roma-
targeted ESF-funded projects in Slovakia. The approach tested is economically efficient
and procedurally easy to implement. The “only” precondition is the willingness of the
respective national governments and managing authorities to provide access to the
data that already exists. In that regard, the study is close to a “forward looking evalua-
tion” of the OP. It summarizes the experience and gaps, in that regard, in the
Operational Programme “Employment and Social Inclusion” in Slovakia pertaining to
MRC, and suggests possible improvements for the next programming period.
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1.3.The objective of the current study

The current analysis seeks to provide a comprehensive evaluation of the ESF con-
tribution to improving the living conditions of the Roma. It does this through an
integrated evaluative perspective, which takes into account the combination of a
statistical approach with that of a qualitatively oriented inquiry.

This analysis is not the only one that focuses on the issue of assessing the impact of
public policies and public funds to strengthen Roma inclusion in EU (new) member
states. In addition, this is not the first attempt at evaluation of ESF operational pro-
grammes. In 2010-2011, a number of assessments of the impact of structural funds
in the new Member States had been conducted. Two of them had explicit focus on
the Roma.® The evaluative strategy of these reports draws on the secondary data
presented in country reports on the targeting and distribution of resources as reg-
istered and reported in the Managing Authority of the OP. In addition, the second
important source of information were the statistical data and aggregate quantita-
tive information on projects’results and achievements at the programme level, as
reflected in the managing structures and authorities. Such intermediated informa-
tion is further on relayed to Brussels. Based on these data, policies’and OPs’impact
is being evaluated.

We believe that such an approach - the only one possible from the EC perspective
- could be flawed. It is based on the assumption that the aggregated data at the
disposition of the managerial authority reflects adequately the reality on the
ground. In other words, it assumes that X million EUR reported as devoted to Roma
inclusion has been indeed devoted, and their outcomes have improved the status
of Roma communities. This assumption is not necessarily correct, and investigating
it is one of the goals of the current study.

One cannot expect from evaluators of an OP to go digging into the individual proj-
ect documentation and visiting project sites. On the other hand, relying solely on
intermediated data bears obvious risks. That is why the team adopted a comple-
mentary approach. The study still relies on secondary data — however by individual
projects. The picture is not as precise as it would have been if we had adopted the
prohibitively expensive approach of complementing each and every project pack-
age (application forms, monitoring reports and evaluations) with on-site visits to
observe the real outcomes and their sustainability. We stop at the level of analyz-
ing the secondary data and complementing it with a number of selective field visits.

6  Those are: Bernard Brunhes International (BBI). The European Social Fund and Roma. Background
report, 2010. http://ec.europa.eu/employment_social/esf/docs/esf_roma_en.pdf; Centre for Strategy
and Evaluation Services, Evaluation of the ESF support for Enhancing Access to the Labour market and
the Social Inclusion of Migrants and Ethnic Minorities. Roma thematic report. May 2011,
http://ec.europa.eu/esf/BlobServlet?docld=228&langld=en.
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In that regard the study (to the extent possible within the limited time and resources
available) fills in the gap between individual project-level and aggregated pro-
gramme level evaluations. It can be seen as an in-depth extension of the
dominating approaches in regards to ESF evaluation. It attempts to complement
the missing link in the existing approaches - the link to the reality on the ground.

The study approaches these questions through a combination of two research
methods. The first pillar of the chosen methodology is a statistical analysis of inter-
nal project documents from a sample of 298 projects that was merged with the
database of the Atlas for Roma Communities in Slovakia (2004), which provides very
detailed information about 1,643 locations (municipalities, Roma settlements, eth-
nic concentrations within municipalities, etc.). The combination of the data from
these two datasets did allow for assessing the distribution of the resources both in
geographical terms (correlations with geographical distribution of the Roma pop-
ulation, differences between regions) and social terms (level of development,
unemployment, segregation).

While this statistical approach was well-suited to analyse the distribution of the
invested resources, the method is insufficient for understanding how the invested
resources affected the targeted communities. In order to complement the picture
emerging from the statistical analysis with the experiences of those who partici-
pated in ESF-funded projects as managers or ultimate beneficiaries, the research
methodology’s second pillar is a number of visits to project sites, which were real-
ized in Eastern Slovakia’s Pre3ov Region during March 2012. The findings from the
interviews with project managers, local authorities and targeted members of the
local Roma communities led to very valuable insights, which were relevant also for
the steering of the statistical analysis and the interpretation of its results.

The authors of the current report sought to integrate the key findings from both
research approaches in a comprehensive way. Introducing this study’s conceptual
framework and the methodology of the research, the purpose of the second -
methodological - chapter is mostly practical: in combination with the dataset in the
appendix to this report, the introduction of the dataset’s structure and the applied
research methods should allow the reader both to verify the calculations, and con-
duct his/her own calculations. The methodological chapter is followed by an
introduction into the structure of the ESF funding in Slovakia, which explains the
position of the MRC-relevant projects within this overreaching structure. The fourth
chapter provides an analysis of the 298 projects of the analysed sample of MRC-rel-
evant projects, to be followed by the case studies of ESF-funded projects in the
Presov Region (chapter 5).

This report is concluded with three sets of recommendations. The first set of rec-

ommendations (section 7.1) deals with the implementation structures and the
procedures for monitoring and evaluation of future project activities. It calls for sim-
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plifying the ESF application procedures, modification of the monitoring and report-
ing forms into useful tools for meaningful data generation and for active role of the
Roma in the entire project implementation and M&E cycle. The second set of rec-
ommendations (section 7.2) opts for reconsidering the functions and the role of the
field social workers, so that they play a more effective role in results-oriented M&E
and as development actors in the field (going beyond social assistance). The third
set of recommendations provides inputs to the discussion on “mainstreaming vs.
targeting dichotomy” and calls for a blended approach, taking into consideration
the specifics of each individual community. In some cases, targeting is necessary
(like in the case of segregated communities), in others, mainstreaming should play
a leading role. The decision in each individual case should be driven by pragmatic
criteria — what works for the people, yields tangible results and lifts them out of
poverty and marginalization.
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2.1.The current ESF programme in the context
of outcome-level monitoring

The 1.7 billion Euros of the European Social Fund available for the period 2007 -
2013 represented a major opportunity for Slovakia to address key social problems
such as regional disparities in employment, long-term unemployment and the
exclusion of Roma from the labour market. As the current programming period is
approaching its end, and the principles for a new programming period are being
planned, it is important to ask whether the programme can be considered an effec-
tive tool for addressing the problems of Roma on the labour market. In order to do
that, one needs robust methodologies for defining and quantifying the anticipated
results (outcomes) of the intervention, and be able to compare the anticipated with
those achieved.

This is the essence of the outcome-level monitoring.

Ideally, any kind of evaluation should be based on quantifiable inputs, outputs and
outcomes. In reality, this is not always the case. This is due to the fact that inputs are
usually the easiest to account, because usually they can be reflected in quantifiable
form (most commonly, as money devoted to certain activity or inputs in kind). The
outputs are more difficult, but still possible to quantify (numbers of trainings that
were conducted, the number of people re-qualified, publications printed, etc.).
Quantifying the outcomes — what actually has been achieved in the long run (after
having spent the inputs and produced the outputs) is much trickier. An unemployed
person could have attended a vocational training (an output in an employment-
generation project), but this does not necessarily mean that he/she will find a job
(the desired outcome of such a project). Establishing the causalities is even trickier
—if aretrained person finds a job, was it as a result of the training and the new skills
acquired, or was it simply due to the change of the economic environment, which
has improved in the meantime?

All this makes outcome-level monitoring and evaluation extremely complex and
often prohibitively expensive. This is a siren call for not going into such exercises at
all - and an excuse for sticking to the easily accountable and quantifiable inputs - or
output-level evaluation. However, keeping the projects and their outcomes vague
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usually means keeping them fake. Moreover, this approach fundamentally distorts
the set of incentives, and the long-term implications of development interventions.
This leads to increasing the overall costs (assessing the success of a project by its
inputs — or resources spent — is implicit incentive for increasing those inputs). Finally,
the output-level M&E undervalues the positive externalities of interventions, which
are often even more important in the long run than the immediate outputs.

This report focuses on the analyses of the usage of Slovak ESF funds reported as
“spent in favour of the Roma” from the perspective of the real purpose of the funds.
The report builds around the “simple” question: “Were the moneys, reported as
devoted to addressing the challenges of marginalized Roma communities, actually
spent on those needs as claimed?” With that objective, the analysis behind this
report is firmly rooted in the principles and the general objectives of the European
Social Fund defined by the European Commission, which represent the guidelines
for the usage of the funds by member states.” The most relevant to the scope of the
current analysis are the following (bold fonts were added):

e “The European Social Fund (ESF) is one of the EU’s Structural Funds, set up to
reduce differences in prosperity and living standards across EU Member
States and regions, and therefore promoting economic and social cohe-
sion. The ESF is devoted to promoting employment in the EU. It helps
Member States make Europe’s workforce and companies better equipped to
face new, global challenges. In short:

e Funding is spread across the Member States and regions, in particular those
where economic development is less advanced.

e Itis a key element of the EU’s 2020 strategy for Growth and Jobs targeted
atimproving the lives of EU citizens by giving them better skills and better
job prospects.

e Over the period 2007-2013 some €75 billion will be distributed to the EU
Member States and regions to achieve its goals.

The ESF still addresses employment issues, ensuring accessibility to and pro-
moting participation in the labour market. In addition, it also works to
prevent social exclusion and combat discrimination by ensuring the access
and inclusion of “disadvantaged workers“,[...]"

On the same website, the European Commission summarizes the strategic objec-
tives for Slovakia's ESF funding for 2007 — 2013 as being to increase the

competitiveness and performance of its regions and of the economy as a

7  See http://ec.europa.eu/esf/main.jsp?catld=35&langld=en.
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whole. This should be achieved by measures to address structural unemploy-
ment and regional disparities in employment throughout the country.

In regard to the Operational Programme “Employment and Social Inclusion” exam-
ined in this study, the website describes the programme objectives as the following:

“Higher employment will be supported by measures to invest in the workforce
and reduce unemployment and long-term unemployment. Improving skill
levels, particularly amongst vulnerable sectors of the population, will fos-
ter social inclusion, with particular reference to the Roma communities.
This will have the effect, inter alia, of reducing intra-regional disparities in the
unemployment level. Priorities include:

Supporting employment growth

The creation and sustainability of jobs will be promoted by increasing the
adaptability of workers, businesses and the promotion of entrepreneur-
ship. Concrete actions could include, for example, providing tailor-made
courses for the long-term unemployed in areas currently short of labour, thus
diminishing structural unemployment in remote regions.

Supporting social inclusion

The programme will promote equal opportunities to access the labour
market, and the integration of disadvantaged groups, with particular ref-
erence to marginalised Roma communities. In addition, it will support actions
addressing work/life balance and childcare needs - to aid the integration and
reintegration of parents into the workforce."®

In addition to the priorities on the country level, the website of DG for Employment,
Social Affairs & Inclusion contains a description of the ESF's relevance for the Roma.
Even though this text is of more general character than the two texts mentioned
before, we suggest using it as the third set of stated objectives:

[...] The European Union aims to promote the full inclusion [of Roma] into soci-
ety and their participation in the economy, in the labour market, in cultural life
and in decision-making. Roma inclusion is both a political and moral obligation
of the EU and an economic priority: the exclusion of Roma entails important
economic consequences in terms of direct costs for public budgets as well as in
terms of opportunity costs through losses in economic activity and taxes.

8  There were two additional sub-priorities “Supporting employment, social inclusion and capacity
building in the Bratislava Region” and “Building capacities and improving the quality of public
administration”. However, none of the projects realized within these sections is listed as MRC-relevant.
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Roma inclusion is not dealt with as a separate policy, but instead it is‘main-
streamed; meaning that special attention is paid to the particular situation of
the Roma within all EU policies that aim at improving the economic situation,
health, living conditions, employment opportunities, cultural understanding
and education of all Europeans. The Commission’s role is to enforce relevant leg-
islation, support and coordinate Member States’ policies and facilitate
co-operation between all stakeholders. [...]

Full participation of Roma in society is supported through the European Union’s
financial tools, such as the European Social Fund and European Regional Devel-
opment Fund, the European Agricultural Fund for Rural Development, as well
as specific Community programmes that support national policies. The overall
objective of projects and programmes supported by Community funding are
the inclusion of Roma into mainstream education, the mainstream labour
market, mainstream housing and society in general.

The European Social Fund contributes to the integration of Roma through var-
ious projects that help the Roma community in areas such as health services,
counselling, education, training and guidance for self-employed. (...)

Nobody seriously questions the relevance of the basic guiding principles and the
general objectives of the European Social Fund. The real question is how to make
sure that the individual interventions are actually producing results, and are get-
ting us closer to achieving those general objectives. The fact that “Europe 2020”
strategy puts particular focus on results-oriented approach to cohesion policy is just
one of the many indicators of the awareness of how serious this issue is.

In fact, the Commission is moving towards a new approach to monitoring and eval-
uation. It is calling for multi-level governance partnerships - local/internal and
national/international/external in order to guarantee the proper use and inferences
from the indicators. This entails certain ‘democratization’ of the M&E process. As
clearly stated in a study commissioned by the Committee of the Regions,

“The Commission will have to have the capacity to assess all this in detail at the
ex-ante and the ex post phase. For the implementing authorities this will require
a very detailed monitoring and evaluation framework, with key stages inde-
pendent of the Managing Authority to ensure that results are collected and
analysed objectively™.

9  Whatis the role for local and regional authorities in the post-2013 budgetary framework? A territorial
perspective on the interrelation between the Europe 2020 strategy, the Multiannual Financial
Framework post-2013 and new EU economic governance, http://www.epc.eu/documents/uploads
/pub_1354_what_role_for_local_and_regional_authorities.pdf
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For that purpose, the Commission will not be imposing new sets of indicators. It
will be providing guidelines on how actors, involved in the implementation of indi-
vidual Operational Programmes, measures and projects, should build the
indicators that would fit the purpose of the specific intervention, how to establish
data collection infrastructure to feed those indicators and how to make sense of
them (understand what actually the figures are saying from the policy perspec-
tive). It will also introduce rigid conditionalities on how the funds are being used
and what their implications are for the socially excluded - and explicitly for Roma.
Although a number of conditionalities, e.g. on gender, disability and anti-discrim-
ination proposed by the EC were subsequently deleted by the Council, the Roma
conditionality remained.'

In practical terms, this means that for the next programming period the Commis-
sion will be increasingly sensitive to how the EU funding is being spent and what
results are achieved:

Itis therefore important to maximise the effectiveness of all structural instruments
in terms of delivering objectives and targets set in programmes and optimise syn-
ergies and efficiency of the different instruments. This will be achieved through
sound policy, regulatory and institutional framework conditions for the funds, an
increased focus on results and monitoring progress towards objectives and tar-
gets agreed in programmes as well as the harmonisation, to the extent possible,
of implementation rules and control requirements."

The revised note submitted to the High Level Group Reflecting on Future Cohesion
Policy by a broad team of international experts explicitly calls for using outcome
indicators - both at the level of Operational Programmes and of individual projects:

Member States and Regions would commit in the Operational Programmes that
each project will be required to have one or more outcome indicators and,
whenever possible, the corresponding outcome targets... For any project more
than one indicator may be needed, for two reasons: first, as stressed above, for
a given outcome it may be appropriate to focus on more than one aspect; sec-
ond, integrated, place-based projects aiming at more than one outcome call for
different indicators... The lack of available data may represent an obstacle for
the choice and measurement of appropriate indicators. This is one more reason

10 Proposal for a Regulation of the European Parliament and of the Council laying down common
provisions on the European Regional Development Fund, the European Social Fund, the Cohesion
Fund, the European Agricultural Fund for Rural Development and the European Maritime and Fisheries
Fund covered by the Common Strategic Framework and laying down general provisions
on the European Regional Development Fund, the European Social Fund and the Cohesion Fund
and repealing Regulation (EC) No. 1083/2006, p. 148. www.ec.europa.eu/esf/BlobServlet?
docld=233&langld=en.

11 lbid, p. 2.
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why it is essential for the selection of outcome indicators and the identification
of data requirements to be embedded in the project design”'

This is the policy background of the current analysis, and makes it potentially rele-
vant for discussions on the structure and reporting mechanisms of the next
programming period.

2.2. Methodology of the Statistical Analysis
Processing of documents made available to the authors

During an initial meeting with employees of the Slovak Ministry of Labour, Social
Affairs and Family, the research team was introduced to the documentation of proj-
ect data in the ministry’s electronic database. While parts of the project
documentation exist only on paper in files of the ministry, the following documents
are accessible in electronic form (the underlined were used for the analysis):

e application without appendixes
e application assessment reports by (internal or external) evaluators,
e minutes of controls by ministry employees,

e intermediary monitoring report (requested only in cases where project is not
concluded)

e final monitoring report.

Unfortunately, the ITMS data system allows only generating tables with data from a
larger group of projects, in case of very basic information. Therefore it was neces-
sary to generate a table with more detailed information manually, on the basis of
project files that were made available to the research team in form of pdf docu-
ments.

Despite the considerable volume of these documents, the researchers faced a num-
ber of constraints, which did not in all cases allow gaining a full picture of the
character of project activities.

12 Outcome indicators and targets. Towards a new system of monitoring and evaluation in EU cohesion
policy, pp. 10-11. http://ec.europa.eu/regional_policy/sources/docgener/evaluation/doc/
performance/outcome_indicators_en.pdf
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The first of these constraints is the predominantly technical character of the docu-
mentation. This is true also for the protocols of controls in the field, which focused
mostly on the accounting of the activities. According to the ESF managers inter-
viewed, due to the complexity of the administrative agenda, the ministry has not yet
developed a system to monitor and assess the outcome of the realized activities.

In addition to this, it was noticed that a large number of applications — mostly
municipalities - were based on standardized texts, which were used in applications
by various applicants.

Quite surprisingly, many project-implementing organisations did not provide in
their reports explanation for substantial - in many cases drastic — changes, such as
a huge difference between the contracted budget and the realized budget. Possibly,
such explanations would have the form of written correspondence between the
project-implementing organisations and the Fund managers and could be found
in the project archives. Due to the large number of analysed projects, it was not fea-
sible to include also these kinds of archive materials in order to clarify questions,
which could not be answered from the documents.

The generation of this table was also complicated by the fact that there are differ-
ences both in the structure of the documents and in the choice of indicators. Some
information (e.g. percentage of Roma among the ultimate beneficiaries) would have
been extremely valuable, yet were provided only in a fraction of the projects, which
made it difficult to draw general conclusions.

The definite version of the table generated by the project team, which was at a later
point merged with the existing table of the Atlas of Roma Communities, contains
the following categories:

Table 1: Project attributes included in project table

Categories Variables Source of information
Project number Number Name of file

SK NACE of the recipient NACE code Project application

of the grant

For meaning of codes see:

http://www.statistics.sk/pls/wregis/
ciselniky?kc=5205

Project location Municipality or district | Project application
or region
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Categories

Project number

Variables

Number

Source of information

Name of file

Programme Priorities 2.1or2.2 Final monitoring report
Status of project 1: Regularly The files were provided clustered depending
completed; on the status of projects

2: Terminated before
its completion;

3: Still in realization

Remark: The category “still in realization” does
not necessarily have to mean that the project
is still active as the ministry lists projects as
completed only after the accounting has
been concluded within the ministry

Type of project

—

: Social field work

2: Communal social
work

3: Employment

4: Study

Analysis of project content

In fact, all projects of priority 2.1 belong to
categories 1 or 2, whereas projects of priority
2.2 belong, with a few exceptions (studies), to
category 3.

Spatial focus

—

: Roma settlement

Project application.

outside of
municipality; In cases where projects targeted a number of
municipalities (districts, regions) at the same
2: Municipality; time, the project data were divided and the
relevant data (budget, number of ultimate
3: District; beneficiaries) were attributed proportionally.
4: Region.
Project start Date Final (intermediary) monitoring report

Project end

Date (if available)

Final monitoring report

Contracted budget

Sum

Final (intermediary) monitoring report

Realized budget

Sum (if available)

Final monitoring report

Budget - Trainings

Sum (if available)

Final monitoring report

Budget - Social work

Sum (if available)

Final monitoring report

Budget - Project
management

Sum (if available)

Final monitoring report

Budget - PR

Sum (if available)

Final monitoring report
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Total number of ultimate
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Number

Number (if available)
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Source of information

Name of file

Some projects in 2.2 provided this number as
a performance indicator related to the
project’s MRC-relevance. However, while
highly informative, it is difficult to use the
indicator in statistical analysis, as its definition
differs from project to project (e.g. number of
work places, number of Roma reached).

Number of members of
target group involved in
project activities - men

Number (if available)

Final monitoring report

Number of members of
target group involved in
project activities — men

and women

Number (if available)

Final monitoring report

Target group — number of
persons who made use of
offered services

Number (if available)

Final monitoring report

(It is not exactly clear how this category differs
from the one above)

Jobs created (social
workers or work places for
the ultimate beneficiaries)

Number (if available)

Final monitoring report

(It is not exactly clear how this category differs
from the one above)

Types of project activities | 1:Yes Project application
1:Trainings

Types of project activities | 1:Yes Project application
2: Community

mobilization

Types of project activities | 1:Yes Project application
3: Social work

Types of project activities | 1:Yes Project application
5: Community centre

Types of project activities | 1:Yes Project application

6: Employment
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Definition of project sample

With two exceptions, all of the Roma-targeting ESF projects in Slovakia, which were
realized within OP Employment and Social Inclusion and are included in the sam-
ple analysed in this study, were realized within the so-called 2" priority axis —
Support of Social inclusion. Within this priority, the projects are divided among two
measures:

e Measure 2.1: Support of the social inclusion of persons being socially
excluded or threatened by social exclusion through the development of
social services, with particular focus on marginalized Roma communities.

e Measure 2.2: Creation of equal opportunities in the access to the labour mar-
ket and support of the integration of disadvantaged groups on the labour
market, with a specific focus on marginalized Roma communities

As mentioned in the introduction, the research was focused only on MRC-relevant
projects (691 as per Ministry data) for the current programming period (2007 -
2013). The initial idea was to focus only on completed projects, so that it would
make it possible to compare some basic quantitative indicators for results and out-
puts used in the projects (for example, realized budgets, total number of Roma
targeted, etc.). In the process of the analysis, it turned out that most of the projects
that are completed fall under Measure 2.1 and those, which are under 2.1, are in
progress (not completed).

The projects under Measure 2.1 are not at the centre of the study, because the
authors believe that field social work interventions are just an “introduction” to inclu-
sive measures. They provide emergency support and basic social assistance, could
prepare the conditions for the Roma to find decent jobs, but in themselves are not
directly creating such jobs. In that respect they are closer to an extension of the
basic social safety nets than to inclusion policies and interventions. These are meas-
ures that were financed by the Government from the state budget. Later on, these
competences were transferred to the municipalities (in the process of decentraliza-
tion) and the municipalities were using ESF as a source of funding on a project level
basis. In addition, the social field work funded interventions under Measure 2.1 were
already scrutinized in earlier evaluations'.

Activities under Measure 2.2 on the other hand are focused on the access to the
labour market. This is the measure that logically builds on 2.1, and has the poten-

13 See: Hrusti¢, Tomas et al (2009): Vykon terénnej socialnej prace v marginalizovanych rémskych
komunitéach. Zavere¢na vyskumna sprava Ustavu etnolégie Slovenskej akadémie vied (UEt SAV) pre
Fond sociélneho rozvoja (FSR).
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tial to create jobs and incomes. The authors of the study anticipated to find in those
projects measurable indicators that would provide space for comparison and eval-
uation — how many, how much, for how long.

This is why ultimately the decision was taken to include in the analysis, also the
projects under Measure 2.2 that are registered in the Ministry’s database as being
still in realization. As mentioned above, being “in realization” does not necessarily
mean that there are still activities taking place. The analysis of the project data
showed that in a large number of cases the projects are in fact concluded, but the
final accounting has not been closed within the Ministry. The documents provided
by the Ministry included also projects that were terminated before their comple-
tion. However, the documentation for these projects did not allow them to be
integrated in the table, as most key indicators (such as contracted budget) were
missing.

Itis also important to notice that the group of the so-called national projects, which
are realized by state institutions and differ considerably from the projects realized by
municipalities, NGOs and private companies, were excluded from analysis. The rea-
son is that their implications for the ultimate beneficiaries are highly intermediated.
They are largely focused on building or improving policy frameworks and inter-
ventions. The specific projects targeting those groups directly are “projects of a
secondary level” - a kind of “projects under the national projects”. The outcomes of
the latter are an aggregate outcome of the former. Thus, in order to assess the
impact of the “national projects’, it would be necessary to evaluate each of their
components (each individual intervention and project implemented under them),
which is not possible in the framework of this analysis.

In the course of the analysis, it turned out that 14 projects included in the sample
might be listed by mistake as “MRC-relevant”. In all of these cases, the applicants did
not claim in the beginning that the project would be “MRC-relevant”. Accordingly,
no performance indicators were provided. However, in the final report (and in the
ministry’s data system) the project is categorized as “MRC-relevant”, without any
explanation being made or indicators provided. It was decided not to include these
projects in the table.

Structure of the Atlas 2004 dataset

As outlined in the introduction, one of the key objectives of this study was to link
the project data with data on the socio-economic condition of the targeted munic-
ipalities. As most statistical data are not available for the level of communities, the
best way to achieve this goal was to use the dataset of the Atlas for Roma Commu-
nities in Slovakia. Created in 2003/4 as the result of a large-scale mapping effort, the
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Atlas contains detailed data on all locations in Slovakia that were identified by the
authors as being inhabited by Roma.™

Even though the data were gathered several years before the start of the imple-
mentation of the earliest projects, the usage of the Atlas offers considerable
advantages, to allow not only analyses within the targeted locations, but also,
maybe more importantly, between locations that were targeted and those that
were not targeted.

In eleven cases (Dunajska Streda, Belusa, Horna Kralova, Banska Bystrica, Brezno,
Lu¢enec, Ozdin, Uteka¢, Hnusta, Rimavska Se¢, Zakovce, Roziava), the locations tar-
geted by ESF projects, which are listed as MRC-relevant, were not included in the
Atlas. In some of these cases, the municipalities are larger cities, which tend to be
incompletely represented in the Atlas; in other cases the number of Roma is prob-
ably very low. The eleven missing locations had to be included into the table by the
research team. For this purpose, the municipalities'number of inhabitants was taken
from the 2001 census. Unemployment data was not accessible at the municipal
level and for that reason the unemployment rate on the district level from 2004 was
used instead.' These data are closest in terms of comparability to the data from the
Atlas. Due to the lack of data, it was, in these cases, not possible to provide data on
the socio-economic conditions of the local Roma. It can however be assumed that
the share of Roma is small in the case of these municipalities.

One important feature of the Atlas, which can be confusing when working with the
dataset for the first time, is the distinction between the level of municipalities and
the level of localities. In cases, where there is more than one Roma-inhabited set-
tlement or neighbourhood within one municipality, the information concerning the
municipality is divided in three (or more, if there are more than two Roma locations)
lines. While the first line contains data that concern the municipality as a whole (e.g.
number of inhabitants, local unemployment rate, share of Roma of the total popu-
lation) and the local majority population (e.g. access to gas, sewage system),
settlement specific data (e.g. number of inhabitants of specific settlement, access

14 Socio-graphic mapping of Roma communities in Slovakia (“ATLAS”") was carried out in 2004 with
support from a consortium that included state administration bodies (the Plenipotentiary of the
Government of SR for Roma Communities), non-governmental organizations (S.PA.C.E., IVO and the
Regional Centre for Roma Issues) and supranational institutions (the World Bank). The mapping
included 1068 municipalities and 1573 Roma settlements and identified four types of housing
situations of the Roma population vis-a-vis the majority: integrated - scattered (Roma residents are
scattered among the majority within a municipality); integrated — concentrated (Roma residents live
within a municipality but are concentrated in a certain part or parts); in outskirts of municipalities
(Roma residents are concentrated in the outskirts of a municipality); and completely outside of
municipalities (separated by a barrier). The mapping covered also data on municipality and
settlements’infrastructure, demographics, public services, labour market, political and civic
participation of inhabitants.

15 Website for Regional Statistics of the Slovak Republic’s Statistical Office. Accessible on URL: http://px-
web.statistics.sk/PXWebSlovak/
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to infrastructure, existence of spatial barriers) are found in the lines below. In cases
where a municipality contains only one settlement or where Roma live amidst the
majority population, all information is found within the first line. This structure can
lead to complications when analysing the data. Without using complicated func-
tions, which would link information from all lines related to one municipality, it is
necessary to decide in each operation, whether data from the municipality-level or
the settlement-level will be used. For changes between both levels the filters in field
F1 (vSetky osidlenia - all settlements) and E 1 (obec vs. koncentracie — municipality
vs. concentration) can be used. To work with data on the settlement level it is nec-
essary to choose in filter F1 the option “A bez B a vsetky B” (A without B and all B),
which means that both municipalities with only one single settlement and all set-
tlements of municipalities with several settlements will be displayed. In order to
focus only on municipalities, it is necessary to choose in filter F2 the option
"A_dotaznik”.

Purpose and structure of the final table

As explained before, the final table is based on the dataset of the Atlas, into which
the project data were integrated. The new table is envisioned as a potentially grow-
ing archive, where also data on other projects (and the planned update of the Atlas)
could be integrated. Potentially, this could become a very powerful tool for research
and policy-making, at least for two reasons. One: any evaluation of Roma-targeting
community development projects would benefit from a “history of earlier inter-
ventions” and follow-up initiatives. In many cases, the researchers lack, at the
moment, information about these projects. Two: if linked to project data (as envis-
aged), the updated Atlas would make it possible to conduct research on the
long-term development impact of Roma-targeting interventions and longitudinal
observations over the extended period of time. It would also open the opportunity
for establishing a clear link between research and policy making to promote evi-
dence-based research evaluation and develop the evaluation culture.

Merging both sets of data brought up a number of issues that had to be solved. One
issue was how to deal with cases where several interventions took place in the same
municipality. To solve this problem, additional lines were added under the lines of the
municipalities in question. In these lines, the data concerning the municipality were
left blank, with the exception of the name of the municipality, region and district.

A second problem concerned projects that took place in several locations (e.g. sev-
eral municipalities, whole district, several districts). Here it was decided to divide
the project information while attributing figures concerning the budget and the
ultimate beneficiaries proportionally. In order to recognize that the project appears
several times, the letters A, B, C, etc. were added to the project code. It is important
to realize that, as a consequence of this operation, there are more projects included
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in the table than were actually included in the table. If the table is used to deter-
mine average project attributes, such as mean budgets, the result will refer to the
projects/project parts realized in one municipality (district).

2.3. Methodology of the Case Study of PreSov Region
Selection of visited projects

Even a very general analysis of the project files revealed that the nature of these two
packages of projects differs considerably. With a few exceptions, the 2.1 projects
were proposed by municipalities , for which the ESF funds provided an opportunity
to continue the employment of social field workers, which had been introduced sev-
eral years before by the Government Plenipotentiary for the Roma Communities and
which had since then been financed from a variety of sources outside the regular
state budget. One immediate conclusion that pops up is that the Government sim-
ply used the EU funding to maintain a service, which it recognises as being necessary
to be maintained, yet is not willing to finance from the regular state budget.

While the size of the project budget varied, depending on the target group’s size,
the financial volumes of the projects tended to be significantly lower than in case of
the 2.2 projects. The 2.2 projects are training or employment projects or a combi-
nation of both. As the social field work programme had already been scrutinized by
another evaluation at an earlier point, when the local programmes were financed
from another source, the decision was made to focus, in the study visit, primarily on
the training and employment projects.

The limited amount of time available for the field visits did not allow obtaining a
fully representative sample - and this was not the purpose of the analysis. The
organisations to be contacted were chosen in a way that would allow gathering the
experiences of projects that differ in regard to their methodology and the chosen
implementation arrangements. In addition to this, the decision was made to limit
the selection to projects of the PreSov Region in Eastern Slovakia, which is one of
the two Eastern Slovak regions with a very numerous Roma population and a large
number of segregated Roma settlements. A third consideration that influenced the
selection was a specific interest in locations, where 2.1 and 2.2 projects were real-
ized in parallel or subsequently.

Together with practical issues, such as the need to arrange interviews in a way that
would lead to a geographically feasible travel plan, and difficulties in the establish-
ing of contacts in the case of several non-governmental organisations, which did
not always prove to be well-established entities, the outlined preferences led to a
list of eight 2.2 projects, which represented an interesting mix of settings, imple-
mentation arrangements and approaches (Table 2)
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Table 2: Attributes of projects visited during field study

> target group

implementa-
tion
arrangement

Project
developed and
realized by
municipality (2)

Ethnicity of
beneficiaries

Benefici- Mixed

ariesare group

Roma of benefi-
ciaries

Parallel/ Spatial focus
earlier 2.1

projectin

same location

Yes No Within Local
institu-
tion

Regional

Municipal
project
developed by
a private
company and
implemented
with support
of this
company (1)

Municipal
project
developed by
a private
company and
directly
implemented
by this
company (1)

NGO linked
to a state-run
institution (1)

local/regional
NGO (2)
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2.4. Anonymization of interview partners’identity

As will be explained below, a number of interviews revealed an unusually high level
of tensions between project-implementing organisations'® and the Fund’s admin-
istration. The most common cause of these tensions were the very complicated
rules for the administration of the grants, which resulted in payment delays and
non-recognition of expenditures, which had brought, especially some of the NGOs
who lacked alternative sources of income, into an existential crisis. These deep prob-
lems affected, to some extent, also the interviews, as some interview partners
expressed concerns whether statements made in the interviews could affect their
dealing with the Fund. As the purpose of this study is not to control or assess the
performance of individual projects, but to identify and discuss broader issues, the
interview partners were assured that the study was being realized independently
and that information provided would be used in the report without revealing the
sources. For this reason, the authors refrained from using in this report the names of
persons interviewed and locations and projects visited.

Interview strategy and structure + approaching of potential
projects’ ultimate beneficiaries

Where the availability of interview partners allowed doing so, the visit of a location
started with an interview with the recipient of the grant or the project manager. In
the case of municipalities, this was always the mayor of the municipality, in many
cases accompanied by the manager of the project. The interview was conducted in
a semi-structured way. The interview partners were given sufficient opportunity to
bring up own issues, while at the same time it was ensured, through a checklist, that
a number of basic questions would be discussed. The usual time for these interviews
was 1 - 1% hours. In addition to this, some of the interview partners were so kind as
to show us also the project site, which could take another hour or longer.

16  Similarly to the definition of the “ultimate beneficiaries’, terminological clarity is important in the case
of the organizations that applied for, received and are implementing projects funded from the OP. In
the commonly-used terminology for EU funds reporting, those organizations are “beneficiaries”
because they benefit from the EU funding. This approach has its merits from the perspective of the
European Commission (namely DG Employment, Social Affairs and Inclusion, who acts as a “donor” vis-
a-vis the national government agencies implementing the structural funds. In practice, the
“beneficiaries” implementing the EU funding are working for the benefit of the communities they are
targeting. Those communities (in the particular case — the Roma and other vulnerable or socially
excluded populations) are - or at least should be - the real (ultimate) beneficiaries. The organizations
working for their inclusion are just “project-implementing organisations”. Indeed, in some cases they
are benefitting even more than the groups they are supposed to serve but this travesty in the authors’
view is not sufficient to justify the use of the term “beneficiaries” in regards to them. This is why
throughout the text we use the term “recipients of the grant”to denote the organizations that are
implementing ESF-funded projects (and which are “beneficiaries” from Brussels jargon perspective).
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In the majority of cases, the information from the project-implementing organisa-
tions was matched by the perspective of the ultimate beneficiaries of the project
from the Roma community. As the selection of beneficiaries within the community
can be a critical issue, the interviews within the Roma community included also
some of those Roma who did not participate in the project. With the exception of
one case, these interviews were realized in the absence of the recipient of the grant.
The building of trust towards the research team was eased by the fact that one of
the research team members speaks Romany (which, to some extent, allowed having
“non-supervised” conversations, even in the one case when the recipient of the
grant was present). The interviews with the members of the Roma community were
in most cases agreed upon spontaneously during a visit of the local Roma neigh-
bourhood and were realized in front of people’s homes. Being less structured than
in case of the interviews conducted with the project-implementing organisations,
the choice of topics was, to a large extent, determined by the information obtained
earlier from the latter.
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The theme of this study is the impact of ESF-funding on the Slovak Roma. In the
study’s centre are therefore projects that were labelled as being “MRC-relevant”. In
chapter 3, we will analyse to what extent the geographical distribution of these proj-
ects matches the distribution of the Slovak Roma population. However, in order to
consider whether Roma can be considered to be represented adequately in the
group of ESF ultimate beneficiaries (the people who actually benefit from the imple-
mented projects and their activities), it is important to look onto these projects not
as isolated, but in the context of the entire operation programme. This is the pur-
pose of the present chapter. It will first explain in which way a project is classified
as being “MRC-relevant” Then the analysis looks at the share of MRC projects among
all projects funded within the OP “Employment and Social Inclusion”.

3.1. Structure of the Slovak ESF programme and limits
of this study

In the on-going programming period 2007 - 2013, Slovakia is able to spend 1.76
billion Euros from ESF. This is up to 324 Euro per capita. Out of this sum, 1.5 billion
are funds from the European Union, whereas 264 million is co-financed from Slo-
vakia’s state budget.

As already explained earlier, the ESF resources in Slovakia are divided among two
operational programmes, "Employment and Social Inclusion” (70% of resources) and
“Education” (30 %). In the present study, only projects realized within Measures 2.1
and 2.2 of OP “Employment and Social Inclusion” were analysed. Another charac-
teristic of the study is related to the territorial distribution of the funding, stemming
from the different level of development of Slovakia’s NUTS 2 regions. Slovakia’s
most-western Bratislava Region is not considered a convergence region. The pres-
ent study deals only with programmes in less developed NUTS 2 regions. This is why
the sample of the projects analysed does not include any from the Bratislava Region,
for which a separate funding scheme has been established.

Another important division is the one between projects, which were contracted on

the basis of calls for proposals (so-called “Dopytovo orientované projekty”), and the
so-called national projects, which were implemented by state institutions. The
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national projects had considerably higher budgets and were, due to their very spe-
cific character, not included in the sample for reasons already described above.

3.2.What means“MRC-relevant”?

“Marginalized Roma Communities” are one of the so-called horizontal priorities of
the National Strategic Reference Framework in Slovakia.'”” Applicants for SF fund-
ing, including ESF, are asked in the application form whether their project is in
accordance with this priority. The applicants fill in the respective boxes, and the only
mechanism to check the relevance of the self-reported data is at the level of appli-
cation assessments. However the very definition of “relevance” is vague, and from
certain perspective, any activity for improving the infrastructure or the access to
social services in a municipality is “relevant” for the Roma living in that municipality.

In the evaluation process of project applications, the project’s MRC-relevance is
among the aspects assessed by the (partly internal, partly external) evaluators on a
rank of 1to 4. As the labelling of a project as being MRC-relevant is linked to a bonus
in the selection process, it can be assumed that most applicants with projects that
were only, to some extent, relevant for Roma (e.g. Roma were represented among
persons targeted) chose to label their project as being “MRC-relevant”. This has two
implications. One: the reported (and recorded in the database) “MRC-relevant”
nature is loosely related to the projects’real relevance for the Roma. Two: the crite-
rion can be used for additional boost of the project’s chances to obtain funding (as
itis the case in a number of projects). Given the additional points a “MRC-relevant”
project gets, it is also highly unlikely that any significant number of ESF projects that
were indeed relevant for the marginalized Roma communities had not been
labelled as such. The national projects run by state institutions, which are not the
subject of the present study, could be a likely exception to this.

If applicants decided to label their project as “MRC-relevant”, applicants were asked
to choose from a list of indicators that should measure whether the project did
indeed reach this goal. Apparently, the catalogue of suggested indicators changed
over time. In case of projects with earlier registration (registration numbers were
issued chronologically by the ministry) the majority of applicants chose one indi-
cator with no or very limited informative value. For example in case of the 2.2
projects included in the sample, 26 of the 71 projects (and almost all of the projects
with lower registration numbers) used as indicator:

e number of projects targeting the Roma community (target value: 1),

17 The other horizontal priorities are: Information society; Sustainable development; Equal opportunities.
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which represents an example of circular reasoning, as the applicants refer to their
project as a whole, circumventing thereby the need to provide any information
about the percentage of Roma among the ultimate beneficiaries.

In the context of this study, one basic difficulty is that the available documentation
does not, in most cases, allow us to exactly quantify the number of Roma reached.
First, there are two similar data fields (“number of Roma reached” and “number of
Roma benefitting”). There is no methodological guide describing the difference
between the two. Second, in most cases the project-implementing organisations
were filling in the available demographic data on the respective Roma community
or settlement. On a very general level, those can be indeed considered as “Roma
reached” and “Roma benefitting”, but such data is useless from the perspective of
projectimplementation and outcome-level evaluation. This is especially the case in
many of the training and employment projects realized within the framework of
Measure 2.2. While a great number of applicants chose such meaningless indicators
as the one mentioned above, we know from the 39 projects with better indicators
that the share of Roma differs greatly among projects. On the one hand, there is a
large number of “ethnic projects’, where all ultimate beneficiaries are Roma; on the
other hand there are projects where only a tiny fraction of the ultimate beneficiar-
ies — for example 1 person among a group of 25 - are Roma.

It should be clarified at this point that we consider this, in this context, as a prob-
lem for our research, which should not be misunderstood as an automatic
degradation of projects where Roma were in the minority. It would certainly be
wrong to conclude automatically that a higher share of Roma among the ultimate
beneficiaries is “better” because, depending on the local context, ethnic projects
might be perceived as inappropriately segregative, while ethnically mixed projects
might, at the opposite end, lead to better results. On the other side, it seems ques-
tionable whether “MRC-relevance” is indeed a telling indicator, if this label can be
used for a project realized in a municipality where 50 per cent of the inhabitants are
Roma, and which provides employment for 3 Roma and 17 Non-Roma.

“MRC-relevant” projects within OP“Employment and Social Inclusion”

The available budget of the operating programme for the funding period 2007 - 2013
is 1.037 billion Euros. At this point, this sum is almost exactly the total volume of the 1600
contracted projects (1.024 billion Euros). As the project budgets were not always fully
utilized and some of the contracted projects were cancelled, not all of money assigned
to the contracted projects will actually be spent. This opened the opportunity for the
preparation of additional projects and the launching of additional calls for proposals.

In order to be able to provide at least an estimate of the share of Roma among the
ultimate beneficiaries of the employment and training projects, the average share
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of Roma among the ultimate beneficiaries (persons employed) covered by those
projects, was calculated where possible. In the case of these projects, Roma bene-
fited from slightly less than half (49%) of the created work places. If the share of
Roma was similar also in the case of the other 2.2 projects, whose indicators did not
allow us to identify the number of Roma among beneficiaries, out of the 541 (usu-
ally temporary) jobs that were created by the 71 2.2 projects included in the sample,
265 jobs would be provided for Roma. It should also be noticed that many of the
2.2 projects have additional types of ultimate beneficiaries, who were not employed
yet participated in trainings. In regard to these groups, the indicators of all projects
provide no information about the share of Roma among the people reached.

Of the 1600 projects, 691 or 43.16% of the total are labelled as “MRC-relevant”. The
total financial volume of the “MRC-relevant” group is 132.79 million Euro or 12.97%
(due to the relatively smaller financial volume of the individual projects). This figure
however does not provide an accurate idea of the volume of the resources devoted
to marginalized Roma communities. As mentioned earlier, the analysis of the proj-
ects, included in the sample, indicated that in the case of the 91 MRC projects
supported within priority axis 1 (constituting fourteen per cent of all projects sup-
ported within this priority axis) it might be questionable whether the projects are
categorized correctly. In addition, there are a large number of measure 2.2 projects
where Roma made up only a fraction of the ultimate beneficiaries. The available
data does not allow us to exactly quantify this phenomenon.

The analysis of the available data suggests some interesting observations. First,
almost half (45.6%) of all projects contracted under priority axes 1-4 are labelled as
“MRC-relevant” — but only 18.3% of the funding was devoted to such projects. This
was due to the fact that initially social field work projects were projects with small
budgets announced on the ‘call for proposal’ basis. Second, most of the “MRC-rele-
vant” projects are concentrated in priority axis 2 (“social inclusion”) and not priority
axis 1 (“Supporting Employment Growth”) — both in terms of number of projects and
volume of funding. Only 14% of the projects (and just 6.4% of the funding) under
priority axis 1 were labelled as “MRC-relevant”. This may be contributed to the fact
that, as explained the ESF manager, measure 2.2. under axis 2. was meant to be
specifically established for MRC although its aims were very similar to measures
under the axis 1. Access to employment is seen as a major factor for sustainable inclu-
sion of marginalized groups, and the fact that Roma are highly overrepresented
among the unemployed - the unemployment rate among Roma at risk of margin-
alization aged 15-64 is 70% compared to the rate of 33% for non-Roma living in close
proximity. The figures for the group 15-24 are even worse — 74% and 54% respec-
tively'®. Even if we assume that the majority of the unemployed are not Roma (the

18 Based on the data from the 2011 Survey of Roma at risk of marginalization and non-Roma living in
close proximity realized by UNDP, the Fundamental Rights Agency and the World Bank with the
financial support from DG “Regional Policy”
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Table 3: Operational Programme “Employment and Social Inclusion”

Budget available (EUR) Contracted budget / Number of projects /
Average volume of project budget (EUR)

EU National Total Total MRC- Not
resources resources resources relevant MRC-
relevant

Priority axis 567,422,200 | 100,133,330 | 667,555,530 | All projects:

No. 1
Total contracted 709,909,916 45,616,615 | 664,293,302
Supporting volume: (6.4%) (93.6%)
Employment
Growth Number 631 91 (14%) 540 (86%)
of projects:
Fund: ESF
Mean budget: 1,125,055 501,281 1,230,173
(44.5%) (109%)
National projects:
Total contracted 509,206,737 509,206,737
volume: (100%)
Number 23 0 23 (100%)
of projects:
Mean budget: 22,139,423 22,139,423
(100%)

Projects based on calls for proposals:

Total contracted | 200,703,179 45,616,615 | 155,086,565

volume: (23%) (77%)

Number of 608 91 (15%) 517 (85%)
projects:

Mean budget: 330,104 501,281 299,974

(151%) (90%)

Priority axis 187,800,000 33,141,177 | 220,941,177 | All projects:

No. 2
Total contracted 195,705,240 134,147,332 61,557,908
Supporting volume: (69%) (31%)
Social
Inclusion Number of 648 595 (92%) 53 (8%)
projects:
Fund: ESF
Mean budget: 302,014 225,458 1,161,470

(74%) (384%)

National projects:

Total contracted 137,536,684 83,973,275 53,563,408

volume: (61%) (39%)
Number of 11 5 (45%) 6 (55%)
projects:
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Budget available (EUR) Contracted budget / Number of projects /
Average volume of project budget (EUR)

EU National Total Total MRC- Not
resources resources resources relevant MRC-
relevant
Mean budget: 12,503,335 16,794,655 8,927,235
(134%) (71%)
Projects based on calls for proposals:
Total contracted 58,168,556 50,174,056 7,994,500
volume: (86%) (14%)
Number of 637 590 (92%) 47 (8%)
projects:
Mean budget: 91,316 85,041 170,096
(93%) (186%)
Priority axis 17,801,578 3,141,455 20,943,033 | All projects:
No. 3
Total contracted 21,801,363 5,378,063 16,423,299
Supporting volume: (25%) (75%)
employment,
social Number of 70 17 (24%) 53 (76%)
inclusion, and projects:
capacity
building in the Mean budget: 311,448 316,357 309,874
BSR (102%) (99.5%)
Fund: ESF

National projects:

Total contracted 18,201,486 4,108,236 14,093,251

volume: (23%) (77%)

Number of 40 5 (13%) 35 (87%)

projects:

Mean budget: 455,037 821,647 402,664
(181%) (89%)

Other projects based on calls for proposals:

Total contracted 3,599,876 1,269,828 2,330,049

volume: (35%) (65%)

Number of 30 12 (40%) 18 (60%)

projects:

Mean budget: 119,996 105,819 129,447
(88%) (108%)
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Budget available (EUR) Contracted budget / Number of projects /
Average volume of project budget (EUR)

EU National Total Total MRC- Not
resources resources resources relevant MRC-
relevant
Priority axis 81,734,600 14,423,753 96,158,353 | All projects:
No. 4
Total contracted 84,090,115 0| 84,090,115
Building volume: (100%)
capacities
and Number of 191 0| 191 (100%)
improving projects:
the quality
of the public Mean budget: 440,262 N/A 440,262
administrati (100%)
on
National projects:
Fund: ESF
Total contracted 54,120,068 0 | 54,120,068
volume: (100%)
Number of 28 0 28 (100%)
projects:
Mean budget: 1,932,860 N/A 1,932,860
(100%)
Other projects based on calls for proposals:
Total contracted 29,970,047 0 | 29,970,047
volume: (100%)
Number of 163 0| 163 (100%)
projects:
Mean budget: 183,865 N/A 183,865
(100%)
Priority axis 27,043,200 4,772,330 31,815,530
No. 5
Technical
Assistance
Fund: ESF
TOTAL 881,801,578 | 155,612,045 | 1,037,413,623 | Total contracted | 1,011,506,634 | 185,142,010 | 826,364,62
volume: (18.3%) 4(81.7%)
Number 1,540 | 703 (45.6%) | 837 (54.6%)
of projects:

Source of data: The ministry maintains two different datasets with project information. One dataset contains
detailed information on the projects and was used for the official display of the territorial distribution of all
Slovak ESF projects on Google maps (http://www.esf.gov.sk/documents/2012/Mapa_ESF_projektov-12-04-
2012.html). Unfortunately, this database does not contain information on horizontal priorities such as
relevance for “marginalized Roma communities”. Information on the projects’ MRC-relevance was therefore
manually inserted on the basis of another project list generated from the ministry’s second database, which
allows filtering by horizontal priorities. In a few cases, projects from the second database are not included in
the first one and were also not included in the calculations for this table.
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share of marginalized Roma - those falling under MRC category - in the total pool
of unemployed in Slovakia is between 32% and 46% depending on the estimates of
the absolute number of the Roma population'), 6.4% of the funding is definitely
insufficient, given the magnitude of the problems and their structural nature.

One additional reason for the insufficient inclusion of Roma in the projects funded
under priority axis 1 may also be the focus of these projects, which often seek to
improve the skills of a company’s existing work force. Due to the high unemploy-
ment among Roma, the Roma will only in exceptional cases be among the ultimate
beneficiaries of such projects. This is an example of how a “structural factor”
decreases the potential power of the OP to actually meet its stated targets — the
support is being channelled towards groups that are easy to be reached or that fall
into the “OP’s picture”; the groups that are difficult to reach (and would require more
resources and efforts to be reached) or do not match the picture, simply remain out
of the OP’s scope.

To make things even worse, it is not entirely clear if the 14% of the projects, with the
6.4% of the funding that were labelled as “"MRC-relevant’, are indeed reaching the
Roma. The analysis of the projects included in the sample suggests that it is not
always clear why they were labelled as MRC-relevant. Hence the question how
strong indeed is this relevance remains open. According to one report provided by
a Slovak NGO, it is quite typical for these projects that only a single working place
was created for Roma.?

Analyzed data suggests that the marginalized Roma were indeed benefitting from
at least some of the “MRC-relevant projects”. Looking through this prism then one
may even conclude it means a de facto division of the operational programme into a
Roma and non-Roma part. Apparently such a division contradicts the idea expressed
on the website of DG Employment, according to which Roma inclusion should not
be dealt with as a separate policy, but instead ‘mainstreamed’ within all policies and
programmes. However in reality, this division could be justified given the magnitude
and the structural nature of Roma unemployment. This could be interpreted as an

19 Own calculations based on the data from the 2011 Survey of Roma at risk of marginalization and non-
Roma living in close proximity and the LFS unemployment data for the second quarter of 2011 (the
closest to the field work of the regional survey, http://portal.statistics.sk/files/vzps112_publikacia.pdf).
The first figure is based on the number of Roma population from the Atlas of the Roma communities;
the second is based on the “lower estimate” of the number of Roma in Slovakia by the Council of
Europe (Annex to the Communication from the Commission to the European Parliament, the Council,
the European Economic and Social Committee and the Committee of the Regions. An EU Framework
for National Roma Integration Strategies up to 2020 (COM(2011) 173 from 5 April 2011)). If the
“average estimate of the CoE is used, the share of the marginalized Roma among the unemployed in
Slovakia rises to 58%.

20 Magdaléna Gramblickova, Juraj Zamkovsky: Pripomienky a navrhy k aktualizécii projektovych
ukazovatelov Horizontalnej priority Marginalizované rémske komunity. Priatelia Zeme-CEPA:
no publication date. Accessed online: http://www.priateliazeme.sk/aa/files/8daeda84bb7a43ab9fe
29445a0dd85f3/indikatory.pdf
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implicit “affirmative action” within the framework of the OP. The OP remains de jure
integrated and the Roma-targeting emerges at a second level of project definition
(the populations are targeted because they face a high level of disadvantage due to
being marginalized — and only because they happen to be Roma).

Of course, there are downsides to this approach. One problem is related to the
degree to which this division is indeed de facto — and not just on paper, for improv-
ing the chances of a particular project to get funded. Another is related to the
possible reinforcement of segregation of Roma targeted interventions. Roma could
find themselves “locked” in specific programmes, while their needs are not
addressed in the normal programmes, even if the projects are realized in regions
with significant Roma representation. Ideally both approaches - the one for inte-
grated and mainstreamed interventions and the one for specific targeting — should
be used in parallel and complementing each other. An area-based development
framework provides such an opportunity for the blending of both, depending on
the specific nature of the challenges in the specific locality.

Another important detail worth closer attention: the projects’ aggregated statisti-
cal profiles (namely their average sizes) are strongly skewed by the national projects
realized by the headquarters of Slovak labour offices UPSVAR. This state institution
has been using ESF-resources to finance active labour market policy programmes
and other activities. If the 18 national projects are excluded from the calculation,
the total financial volume in priority axis 1 shrinks by half a billion Euros from
709,238,289 to 209,086,316 Euro (see Table 4). Given that national projects were not
included in the analysed sample, the authors of this report lacked information on
how these relate to the status of the final beneficiaries (both in the case of those
labelled as “MRC-relevant” and of those, which were not). However, a substantial
part of the “national projects” was devoted to temporary employment through the
so-called “activation” schemes. Given the high share of Roma among the citizen
included in such schemes, it is reasonable to expect that many of the supported
activities were indeed relevant to marginalized Roma. The state institutions could
have been reluctant to explicitly label them as“MRC-relevant”in order to make sure
that those projects are not questioned on legal grounds as violating the “equality”
principles enshrined in the Slovak constitution (as was the case of the “positive dis-
crimination” and “affirmative action” case brought against the Constitutional Court
by then justice minister Daniel Lipsic?').

21 On 18 October 2005 the Constitutional Court of Slovakia ruled that affirmative action in Slovakia
violates the country’s constitution. http://spectator.sme.sk/articles/view/21321/1/.1n 2008, the Slovak
Parliament amended Slovakia’s Anti-Discrimination Act to include provisions for positive
discrimination (‘vyrovnavacie opatrenia’). However those can be based on the grounds of social and
economic disadvantages and not on racial or ethnic origin. The amendments refer explicitly to
elimination of social and economic disadvantages and disadvantages linked to age and disability. The
temporary measures can only be introduced and applied by state agencies.
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Table 4

All projects

Priority All MRC

s Number Total contracted Number Share Total contracted Share of
of volume (EUR) of of all volume (EUR) the total
projects projects  projects volume

1 631 709,909,916 91 14.4% 45,616,615 6.4%

2 648 195,705,240 595 91.8% 134,147,332 68.5%

3 70 21,801,363 17 24.3% 5,378,063 24.7%

4 191 84,090,115 0.0% 0.0%

Total 1540 1,011,506,634 703 45.6% 185,142,010 18.3%

National projects

1 23 509,206,737 0 0.0% 0.0%
2 11 137,536,684 5 45.5% 83,973,275 61.1%
3 40 18,201,486 5 12.5% 4,108,236 22.6%
4 28 54,120,068 0 0.0% 0.0%
Total 102 719,064,975 10 9.8% 88,081,511 12.2%

National projects excluded

1 608 200,703,179 91 14.4% 45,616,615 6.4%
2 637 58,168,556 590 46.4% 50,174,057 7.5%
3 30 3,599,877 12 11.8% 1,269,827 2.1%
4 163 29,970,047 0 0.0% 0 0.0%
Total 1438 292,441,659 693 35.8% 97,060,499 6.1%

The analysis shows that MRC projects are on average significantly smaller than the
other projects realized within the OP “Employment and Social Inclusion”. This is due
mainly to the fact that the largest group of MRC projects is comprised of social field
work projects which were initially announced on the ‘call for proposal’ basis (‘dopy-
tovo-orientované projekty’). With the exception of municipalities with very large
Roma communities, the budgets of these projects tend to be in the range of 30,000
- 50,000 Euros.
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of “MRC-relevant”
projects

The purpose of the previous chapter was to clarify the category “MRC-relevant” and
to show the position of these MRC projects within the OP “Employment and Social
Inclusion”. In this chapter, we will provide an overview of the basic characteristics of
projects that were labelled as “MRC-relevant’, and analyse them from the perspec-
tive of the results they have achieved (or to be more precise - results that were
reported). As outlined in the methodology, this analysis is based on a sample of 298
projects. The creation of the sample was described in chapter 2.2.2 of this report.
Given that the projects realized in Measure 2.1 are overrepresented in this sample,
the characteristics of the projects of both samples will be discussed separately. The
more detailed information from the sample will be complimented with basic infor-
mation from a table generated by the Ministry of Labour, Social Affairs and Family,
which contains all contracted projects that are listed as “MRC-relevant”.

4.1.The projects under Axis 2

According to the ITMS, there are 703 “MRC-relevant” projects with a contracted total
volume of 185,142 million Euros. This number includes all priority axes and also ten
national projects. The average project has therefore a financial volume of 263,360
Euros. If the national projects by the UPSVAR (Central Office of Labour, Social Affairs
and Family Issues) and the Social Development Fund are not included, the respective
sums are 97.06 million Euros total budget and an average project size of 140,058 Euros.

The impact of the atypically large national projects explains to some extent also
why our sample includes 43 per cent of all projects, yet only 22% of the financial
volume of all MRC projects. Another, however less important reason for this is t proj-
ects for social enterprises, which had very large budgets (total volume: app. 30
million Euros) yet were projects that were terminated prior to their completion, and
are not included in the sample.

As explained earlier, the vast majority of the MRC projects were realized within the
priority axis “Social Inclusion”. This programme section is further divided into two
different measures. The goal of Measure 2.1 is to support social field work in the
Roma community, whereas Measure 2.2 intends to support training and employ-
ment projects. In both of these measures, Roma are mentioned as a priority target
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group. The different substantive focus of the two measures explains also the con-
siderable differences in regard to the budget size. While the average budget of the
2.1 projects is 54,935 Euros, it is 255,143 Euros in the case of the 2.2 projects. This is
because “social field work” is essentially a service provided by the municipality,
namely by the social field workers. As a result it is not surprising that, in the case of
the 2.1 projects, about 90 per cent of the project-implementing organisations are
municipalities. In the case of the second group, most projects are implemented by
NGOs (the share of municipalities is about 30 per cent).

In case of the projects included in the sample, the available data allows distin-
guishing between the costs for the actual implementation (social field work in case
of action 2.1; training and employment in case of 2.2) and costs for the project’s
administration and communications strategy (Table 5). For these calculations, only
projects where a final monitoring report is available where included. More detailed
analysis of the costs breakdown is provided in Table A-1 in the Annex.

Table 5: Projects distribution and costs structure of Measures 2.1
and 2.2 projects* (sample based)

Realized budget (value in EUR) Realized budget
(shares of the total)
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2.1 213 9,301,076 101,778 | 8,746,117 312,246 152,751 1% | 94% 3% | 2%
2.2 74| 8,869,572 | 7,555,435 16,530 [ 1,075,057 | 222,911 | 85% | 0.2% | 12% | 3%
Axis2 | 287 | 18,170,648 | 7,657,213 | 8,762,647 | 1,387,303 375,662 | 42% | 48% 8% | 2%

Source: Own calculations based on documentation of projects included in the project sample. Only project
documentations that include a final report were included in the calculation. The sum in the realized budget
is the sum spent by the project owner/recipient of the grant according to the final report. This sum can
differ from the expenses that were recognized as eligible by the Ministry.

These differences between the two measures are also reflected in the higher share
of the “project management” costs for projects under Measure 2.2. The real picture
however might be more nuanced. The interviews with fund managers and munici-
pal project-implementing organisations showed that municipalities do often rely
on the help of commercial companies that manage the writing of the applications
and the administration of the funds. So the real management costs could be higher,
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however it is difficult to determine how much higher. The sometimes pivotal role of
these companies in the implementation of the projects is usually not recognizable
from the project description, as they tend not to have the status of project partners.
During the case study, the interviewed mayors justified the involvement of these
professionals with the enormous administrative burden caused by the project. They
complained at the same time that these services would consume considerable
sums. Quantifying the exact costs of these services on the example of a sample of
projects would be an extremely important endeavour, which unfortunately was
beyond the capacity of this study.

There are, however, also other examples of partnerships between municipalities
and private subjects. As NGOs were not eligible in some of the 2.1 calls for propos-
als, some municipalities agreed with NGOs to apply on their behalf and use the NGO
as a subcontractor. Another interesting example encountered during the case study
was the founding of an NGO by the municipalities’ political elite, which explained
this action as a way of protecting the municipality (and its budget) from potential
problems. The same strategy might also be used to circumvent resistance among
the members of the municipal council or restrictions concerning eligibility in a par-
ticular funding scheme.

The data available in the Ministry’s database allows very limited analysis of the proj-
ects. The only meaningful figure is the absorption rate - the share of the contracted
budget that was actually spent. The data on the number of participants is already
shaky, particularly in regards Measure 2.1. The practice of reporting the population
of the respective settlement as “benefiting from the project”is massive. As a result
calculating indicators like “cost of service per participant” or any other outcome-
related indicator is on the verge of impossible with the current level of detail of the
project data.

Another problem related particularly to the Measure 2.2 project is related to the
meaningfulness of the specific activities. The database could have contained at least
some basic description of the type of trainings (basic literacy, computer literacy, busi-
ness skills development, professional qualification in particular area, etc. Based on
such (even general) descriptions, at least a minimum level of qualitative assessment
of the individual projects could have been possible by matching the socioeconomic
parameters of the localities where the projects were implemented, with the individ-
ual characteristics of the participants and the specifics of the projects. Obviously it
would not make much sense conducting computer literacy training in a settlement
without electricity or training on basic accountancy skill for people with only “pri-
mary or lower” education. At this point such analyses would require in-depth
evaluations, combined with field visits that are prohibitively expensive.

The average absorption rate of almost 80% is not bad at all (see Table 6 and Table
A-2 in the annex for more details). In reality, it is even higher - the average is skewed
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by a sizable number of projects, where the realized budget was radically lower than
initially planned. In many such cases, however, the projects are reported to have
reached the agreed indicators. The project documentation in most such cases does
not provide an explanation as to how this was achieved (sometimes with half or
even less than half of the initially agreed resources). Asked about this phenomenon,
the managers of the fund said that this could be a sign that the initial budget was
radically overestimated. The introduction (after the projects had been approved) of
new spending guidelines, which defined maximum amounts for certain activities,
might indeed have contributed to a reduction of costs. Another (complementary)
explanation could be the vagueness of the targets, thus making it possible for vir-
tually any result to be reported as a “success”.

Table 6: Absorption rate and (a kind of) unit costs of individual projects
under Axis 1

Measure Number Budget Participants

of

projects Contracted Realized I-}bsorp- Number Cost_p.er

(EUR) (EUR) tion rate partici-
pant (EUR)

2.1 213 11,660,518 9,301,076 79.8% 143,639 65
2.2 74 11,767,958 8,869,572 75.4% 5,490 1,616
Axis 2 287 23,428,476 18,170,648 77.6% 149,129 122

Source of data: Own calculations based on the project documentation included in the project sample. Only
project documentations that include a final report were included in the calculation. The sum in the “realized
budget”is the total of the amounts spent by the recipient of the grant according to the final report. This
sum can differ from the expenses that were recognized as eligible by the Ministry.

Territorial distribution

The official goal of the ESF programme is to “reduce differences in prosperity and
living standards across EU Member States and regions”. In Slovakia, the reducing of
“intra-regional disparities in the unemployment level”is mentioned as one of the
programme’s priorities.

Even though all of Slovakia, except for the Bratislava Region, is considered by the
ESF as a priority region, the distribution of project funds within this “convergence
regions”is, in the context of this study, highly relevant. One reason for this is the
considerable socio-economic disparities within the eligible area, which is charac-
terized by a general west-east divide and a polarization between rural and urban
areas. The second reason is the highly unequal distribution of the Roma population,
which is mostly concentrated in the Eastern part of Slovakia (see map 1).
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Map 1: Distribution of Roma and of Roma-relevant ESF funds compared

Share of Roma (in %, according to Atlas, 2004)
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Map 2: Distribution of ESF projects

Local share of national budgets
(in %, MRC- relevant projects excluding national projects)
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Table 7 informs at the same time about the regional distribution of the ESF funding
for Roma-targeting projects and reveals very significant inequalities. Even though
the largest amounts of money went into the three regions where the share of Roma
is the highest, the results look different when these sums are divided by the num-
ber of Roma. Paradoxically, the most money per capita of Roma population was
spentin the Trencin Region, which has the lowest share of Roma among all regions
that are eligible for full ESF support.

Table 7: Distribution of Roma and Roma-targeting ESF funds
from analysed sample

Region Total Inhabi- Financial Invest- Num- Cost Share
popula-  tants of volume ment berof per of
tion Roma of ESF- per ulti- benefi- Roma
(2004) loca- support Roma mate ciary reach

tions (contract- (in benefi- (in ed
(2003/4) ed MRC EUR) ciaries EUR)
budgets,
in EUR)

Bratislava 600,246 3,535 0.59 0 0 0 0 0.00

Trnava 552,641 14,073 2.55 529,939 38 5,161 103 36.67

Trencin 601,687 4,325 0.72 2,377,416 550 8433 282 | 194.98

Nitra 709,381 25,437 3.59 3,124,138 123 5,193 602 20.42

Zilina 693,757 6,295 | 091 487,010 77 2,081 234 | 33.06

Banska Bystrica 658,701 55,840 8.48 5,485,050 98 31,858 172 57.05

Presov 795,796 85,697 | 10.77 | 11,360,579 133 61,343 185 71.58

KoSice 769,969 89,364 | 11.61 6,161,005 69 34,568 178 38.68

Slovakia total 5,382,178 | 284,566 5.29 | 29,525,137 104 | 148,637 199 52.23

Data on population of regions: Website of the Statistical Office; data on Roma: Atlas of Roma Communities;
Data on project budgets and number of beneficiaries: own calculations on basis of sample and do not include
all MRC-relevant projects.

The example of the Trencin Region is exemplary in many respects. According to the
available project data, the projects reached 8,433 persons. This is almost twice the
estimated size of the regional Roma population (4,325). If all of the ultimate bene-
ficiaries would be Roma, 195% of the Roma in the region would be reached! This
could have several interpretations. It could mean the (a) all Roma were targeted
almost twice by project interventions and/or (b) the reported number of Roma tar-
geted is unreliable. The data summarized in the table could simplify the reality by
assuming that all ultimate beneficiaries were Roma. It could well be that in Trencin
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Region the projects reported as “targeting Roma” were simply inclusive for non-
Roma as well. Data summarized in Table 8 supports this hypothesis - Trencin Region
is the region with the lowest share of Measure 2.1 projects and funding (by their
very design targeting just Roma). The region has the highest share of Measure 2.2
projects dominated the trainings, in which (again, by the virtue of their design) non-
Roma are overrepresented. Even though these ultimate beneficiaries are not
wrongly reported to be Roma (the available documentation does in many cases not
allow establishing the ultimate beneficiaries’ identity), the investments into “MRC-
relevant” projects are often misrepresented as investments into Roma. Similarly, the
highest share “per capita spent on training” under Measure 2.2 (528 Euros) does not
mean “per capita spent on the training of Roma”.

At the same time, it is important to realize that the real life patterns are much more
complicated. In the western regions, the overall share of Roma is low and a few proj-
ects can make a large difference. In the Eastern regions, the situation is different.
This is why instead of comparing the West vs. the East, it is more meaningful to look
into the differences between the Eastern regions. In that regard, the different per-
formance of the Kosice and PreSov Regions is truly striking. If per-capita spending
for Roma is taken as an indicator, the Presov Region performed second-best with a
(theoretical) value of 140 € per Roma inhabitant, while Kosice Region achieved less
than half of this value. Whereas in the PreSov Region theoretically up to 72 per cent
of the Roma where reached by some sort of intervention, the corresponding value
in the Kosice Region is 39 per cent. Those differences are less sensitive to the influ-
ence of single projects than is the case in the western regions, because both the
number of Roma and the number of projects are higher than in the West. Thus the
results may indicate a pattern.

In order to understand the causes of the patterns discussed, it is necessary to have
a closer look at the data. The first possibility is to distinguish between Measures 2.1
and 2.2 projects, which have a different background and might also have a differ-
ent territorial distribution; the second is to go one level lower and study the level
of districts.

Table 8 reveals that, similarly to the case of Tren¢in analysed above, the strong per-
formance of the Trnava Region and, to a lesser extent, the Nitra Region can be
attributed to training and employment projects. From a purely statistical point of
view, the Roma in Slovakia are roughly equally “served” with social workers — with
the exception of the PreSov Region with its 60 € spent on social work per Roma,
these amounts do not deviate significantly from the average of 33 € if the two
extremes (PreSov with its 60 € and Nitra with its 14 €) are disregarded.
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Table 8: Distribution of MRC funding in regions by action (based on sample)

Region, SR Inhabi- Financial Measure 2.1 Measure 2.2 Per capita
tants of volume of spending for
Roma ESF axis 2- Roma (EUR)
loca- support
tions (contract-

(Ac- ed MRC
cording budgets,
to AT- in EUR)

EUR

LAS

2004)
Bratislava 3,535 0 0 0 0 0 0
Trnava 14,073 529,939 237,571 45 292,368 55 38 17 21
Trencin 4325 | 2377416 95,516 4 2,281,900 | 96| 550 | 22| 528
Nitra 25,437 3,124,138 349,638 11 2,754,449 88| 123 14| 108
Zilina 6,295 487,010 151,171 31 334,160 69 77 24 53

Banska Bystrica 55,840 5,485,050 | 2,805,544 | 51 2,353,611 43 98 50 42

PreSov 85,697 | 11,360,579 | 5,155,656 | 45 6,122,989 | 54| 133 60 71

Kosice 89,364 | 6,161,005 | 2,385,746 39 3,721,807 60 69 27 42

Slovakia total 284,566 | 29,525,137 | 11,180,842 38| 17861284 | 60| 104 | 39 63

Data on population of Roma locations: Atlas of Roma Communities;
Data on project budgets and number of beneficiaries: own calculations on basis of sample and do not include
all MRC-relevant projects.

The relative uniformity of the expenditures on social work outlined above could sim-
ply reflect the supply-driven nature of the service. The expenditures are determined
indirectly by the number of the Roma population in need of support - to the extent
that this population determines the number of the social workers deployed. Corre-
lation between “needs” and “supply” definitely exists but the former is not the only
driver of the latter. It is indicative that the unit cost of the “social work service” meas-
ured by “individual project value by per capita of social worker involved” is
remarkably uniform for all the projects. Dividing realized individual project budg-
ets for “social work’, by the number of months of the project duration and by the
number of social workers involved, we get the average monthly personal cost of
social service provision. For the projects in the sample they are remarkably close -
the average is 537 €, suspiciously close to the average salary in Slovakia.

Of course, this does not mean that community social work is not necessary. Just the
opposite — it is vitally important for many settlements where the community work-
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ers are “providers of assistance of last resort”. This assistance however is still far from
social inclusion, which is the major purpose of Axis 2. Data also suggests that the
structure of the Measure 2.1 and the respective M&E frameworks is entirely input-
oriented (and not result-oriented).

However, the data of the Kosice Region, which is known for a large number of seg-
regated settlements, surprises also in regard to the 2.1 projects. The sample contains
33 of these projects in the Kosice Region (PreSov Region has 73) and the amount
invested per person and the maximum share of Roma that were (at least theoreti-
cally) targeted is considerably lower than in case of the PreSov Region. The same is
true also for the 2.2 projects, yet the difference is smaller in case of the latter and
most probably for different reasons.

Map 3 allows comparing the distribution of Roma with the distribution of ESF
resources (MRC-relevant projects without national projects). While the majority of
projects are located in areas where most Roma live, it is possible to identify con-
centrations of high spending in Western Slovakia along the Czech border and parts
of the Nitra Region. In this relatively well-developed and affluent region, the share
of Roma is very low. Accordingly, it is the few projects with very large budgets that
drive the average sum of money spent per Roma inhabitant in a number of West-
ern districts to very high values, such as Myjava (5,619 €), Puchov (2,695 €), Trencin
(2,494 €) and Zlaté Moravce (1,183 €). The relative concentration of these projects
in regions with few Roma (and lower-than-average unemployment) might be
explained with higher absorption capacities and related factors, such as a higher
educational level, better “project writing skills’, greater experience with project man-
agement and better access to information. Proximity to Bratislava could also play a
role (in some cases projects are developed and implemented by organisations
based in the capital with project activities conducted and reported in the Roma set-
tlements). However, all these factors are just “educated assumptions” and need
further research to analyse and substantiate.

It is more difficult to explain the stark differences in/between regions with a high
percentage of Roma. Due to the incomparably larger size of the local Roma popu-
lations, none of the districts of Eastern and Central Slovakia reaches per-head-values
as in the Western districts mentioned before. However, there is a noticeable differ-
ence between the southern and northern part of Eastern Slovakia. With the
exception of the Roznava District, all rural districts in the Kosice Region reach very
low values with less than 100 € per Roma inhabitant. In the districts east of Kosice
these numbers are significantly even lower (Trebisov 25 €, Michalovce 31 €, Kosice
Okolie 37 €). In comparison to this, almost all districts in the PreSov Region have val-
ues above 100 € (exceptions are Humenné with only 8 €, Kezmarok 94 €, Sabinov
97 €) with several reaching significantly higher values.

243



UNCERTAIN IMPACT: HAVE THE ROMA IN SLOVAKIA BENEFITTED FROM THE EUROPEAN SOCIAL FUND?

Map 3: ESF-spending per Roma inhabitant (in Euro, by district, calculated
on basis of sample)

Asked about the reasons for this difference, one of the ESF managers interviewed
for this study provided two possible explanations. The first was the very large num-
ber of tiny municipalities, which would often lack the capacities to start own
initiatives. However, the analysis of the dataset does not allow verification of this
claim, as the mean size of villages included in the Atlas is actually slightly smaller in
case of the PreSov Region (976 inhabitants as opposed to 1000 in the Kosice
Region). Still, lacking capacities of the smaller municipalities might nevertheless be
an important factor. In both regions, rural municipalities that attracted funding
(either directly as applicant or as location of activities by other organisations) were
on average larger than the average rural municipalities included in the Atlas. How-
ever, this difference is much smaller in the case of the PreSov Region (20%) than in
case of the KoSice Region, where the targeted municipalities had more than two
times more inhabitants than the average municipalities (2242 inhabitants). The sec-
ond possible explanation offered by the interviewed fund manager is the linguistic
border between Slovak and Hungarian speaking areas in the southern parts of the
Kosice Region. While further research would be needed to verify this hypothesis, it
seems not implausible that the language barrier could be one of the factors that
make it more complicated for small municipalities from the Southern border lands
to apply for ESF-funding.
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Profile of the targeted municipalities

The last subchapter of this report introduced already differences on the municipal
level. In this subchapter, we will look on the characteristics of the targeted munici-
palities in a more systematic way in order to find out to what extent the ESF funds
were reaching those municipalities where needs where the biggest.

Inspired by the line of research above, the first question to be analysed is the aver-
age size of the targeted municipalities in comparison to the average size of all
municipalities included in the Atlas. As the situation and governance structure of
towns differs considerably from the one found in villages, the data concerning
towns were processed separately.

Table 9: Rural Municipalities with Roma Communities

All Municipalities Municipalities Municipalities
municipalitie = where MRC- where MRC- where MRC-
s included relevant relevant relevant
in Atlas of ESF-projects ESF-projects ESF-projects
Roma were were were
communities implemented implemented implemented
(2004) (all priorities, (priority 2.1, (priority 2.2,
data from 2004) data from 2004) data from 2004)
a) Average size 1,136.70 1,467.51 1,448.79 1,536.32
inhabitants inhabitants inhabitants inhabitants
b) Local share of Roma 17.21% 28.85% 31.59% 16.4%
population
(according to 2003/4)
¢) Local 20.62% 23.98% 25.58% 17.35%
unemployment rate
(according to Atlas
2004)

Concerning the size of rural municipalities, the analysis on the national level con-
firms the findings from the above-presented comparison of the two regions of
Eastern Slovakia. The municipalities where projects were implemented were on
average larger (by 30%) than the municipalities included in the Atlas. The most
important reason for this is certainly the lacking capacities of the very small munic-
ipalities, whose mayors do not always have the skills to apply for funding and
administrate the funds in compliance with the complicated rules of the fund, and
also do not have the financial resources to hire consulting companies to prepare
the project application. Very small municipalities might also have too few potential
participants and lack suitable facilities (such as premises for trainings), to be an
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attractive location for projects that are implemented by private organisations. While
all of this is certainly hardly surprising, it has to be noted that these factors reduce
the chances of vulnerable inhabitants of small municipalities to benefit from ESF
support. As inhabitants of small municipalities tend, for a number of reasons, to be
in a disadvantaged position, the limited access to ESF funding represents an addi-
tional disadvantage.

The situation in small villages is further analysed in Table 10, which distinguishes
within this group, between three groups defined by the size of their populations.
This supports the assumption that the inhabitants of very small villages are seri-
ously disadvantaged in accessing ESF funding. Taken together, about 20 per cent of
the municipalities included in the sample were targeted by ESF-funded projects.
However, in case of the smallest villages, with less than 300 inhabitants, only 11.3%
per cent were targeted.

Table 10: The ESF-projects in smaller-than average villages*

Number of Number of Number of Number of
municipalitie municipalities municipalities municipalities
s included where MRC- where MRC- where MRC-
in Atlas of relevant relevant relevant
Roma ESF-projects ESF-projects ESF-projects
communities from sample (priority 1.1) (priority 1.2)

were from sample from sample

implemented were were

(share of all implemented implemented

municipalitiesin (share of all (share of all

same category) municipalitiesin municipalities in
same category)  same category)

All villages included 981 191 (19.5%) 161 (16.4%) 28 (2.9%)

in Atlas (2004)

a) Less than 300 150 17 (11.3%) 13 (8.6%) 4 (2.6%)
inhabitants

b) 300 - 700 287 42 (14.6%) 39 (13.5%) 3 (1.0%)
inhabitants

c)700-1135 193 43 (22.3%) 37 (19.2%) 5 (2.6%)
inhabitants

Note: * the table does not contain information on villages with over 1135 inhabitants

The two other aspects analysed in Table 9 are the local share of Roma and the level
of unemployment. In regard to both of these crucial indicators, we can notice a
remarkable difference between 2.1 and 2.2 projects. Whereas the municipalities tar-
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geted by 2.1 projects have a disproportional high share of Roma (31.59% in 2004)
and are very strongly affected by unemployment (25.59% in 2004), the opposite is
true for the 2.2 projects. Here, both the share of Roma and the unemployment rate
were lower than in the average of municipalities included in the Atlas dataset. This
is more evidence, supporting the hypothesis outlined above, that that large number
of the so called “MRC-relevant” projects implemented under Measure 2.2 are reach-
ing non-Roma populations. Even though the unemployment data used is from 2004
was already outdated by the years the projects were started, it can be assumed that
the overall findings will be correct, as the relative position of regions and munici-
palities changes much more slowly than the absolute unemployment numbers.

Table 9 revealed very strong differences between the locations of projects realized
inactions 2.1 and 2.2. While the funding under measure 2.1 seems to have targeted
municipalities that corresponded with the programme’s objectives, the degree to
which the support provided within action 2.2 is properly targeted remains ques-
tionable. As Table 11 demonstrates, a similar tendency can be observed also in the
case of the urban locations. However, in case of the urban projects, it is worth not-
ing that the unemployment rate in the targeted locations was lower than in the total
of urban municipalities included in the Atlas.

Table 11: Towns and Cities with Roma Communities

All urban Urban Urban Urban
municipalitie municipalities municipalities municipalities
s included where MRC- where MRC- where MRC-
in Atlas of relevant relevant relevant
Roma ESF-projects ESF-projects ESF-projects
communities were were were
(2004) implemented implemented implemented
(all priorities, (priority 2.1, (priority 2.2,
data from 2004) from 2004) data from 2004)
Average size 16,440 21,126 21,006 17,319
inhabitants inhabitants inhabitants inhabitants
b) Local share of Roma 5.12% 5.76% 6.29% 2.84%
population

(according to unoffi-
cial estimates of local
administration in
2003/4)

c) Local 14.94% 14.14% 13.73% 9.48%
unemployment rate
(according to Atlas
2004)
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Factoring in segregation

The dataset of the Atlas for Roma Municipalities contains a broad variety of infor-
mation that can be used for assessing the extent to which a particular Roma
settlement is underdeveloped and segregated, from the areas inhabited by the
majority population. In order to measure the degree of segregation and underde-
velopment, several such indicators were selected. Transforming the information in
the selected columns into numeric values allowed creating a crude but robust
index??, which ranks locations on a rank from 0 (least level of segregation and under-
development) to 15 (extremely underdeveloped and highly segregated).

The index incorporates information on the following dimensions of the settlements

in question:

1. Location of the settlement: 4. Barrier 7. Public lighting
Within the municipal limits: 0 Outside No barrier: 0 No public lighting: 2
of municipal limits: 1

Any kind of barrier men- Public lighting partly: 1

tioned: 1
2. Type of settlement: Public lighting: 0
Within the municipality dispersed: 0 5. Land ownership

8. Garbage collection

Within the municipality: 1 Land owner unknown: 2 in Roma settlement
On the margins: 2 Otherwise: 0 No garbage collection: 1
Outside of the municipality: 3 Garbage collection: 0

6. Access to electricity

3. Distance of the settlement Electricity available: 0

(in metres)
Electricity partly available: 1
No distance: 0
No access to electricity: 2
Distance: 1 — 499 metres: 1

Distance 500 — 999 metres: 2
Distance: 1000 — 1999 metres: 3

Distance more than 2000 metres: 4

22 Seealso: Hurrle, J. (2006): Social Exclusion, External Intervention, and the Local Democracy.
A Comparative Sustainability Assessment of Roma-targeting Community Development Projects in
Slovakia. Accessible online at: http://aa.ecn.cz/img_upload/79a33131c9c4293e0fcefb50bfa263ef/
DIPLOM_Final_Jakob_Hurrle2.pdf.
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To provide an example of the index application?, the degree of segregation and
underdevelopment of the well-known Roma settlement in Svinia is assessed with

this index in the following way:
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Applying this new index to the sample allows comparing the level of segregation and
underdevelopment of the targeted municipalities with the average of municipalities
included in the Atlas. Even though it is not directly the objective of the ESF programme
to address spatial segregation and the lack of technical infrastructure, this indicator is
relevant, because various studies have shown that there are close correlations between
the level of segregation and social indicators such as income or employment.

Table 12 shows that the distribution of the Roma-targeting projects is, in regard to
segregation and underdevelopment, characterized by a similar tendency that has
been shown in regard to unemployment. Taken together, the ESF projects included
in the sample were realized in localities of higher level of segregation and under-
development than the average of locations included in the Atlas. As was the case
in regards to unemployment, the projects realized within action 2.1 targeted com-
munities where the needs are above average. This is not surprising, if we take into
consideration the nature of the projects under 2.1 - the very purpose and raison
d'étre of social field work is to respond and provide immediate assistance in the most
deprived and marginalized localities. The locations of the 2.2 projects, on the other
hand, were on average in a better position than the average of locations included in
the Atlas. This is not surprising either, if we take into consideration the “built-in” bias
towards non-Roma (or at least towards populations that are not marginalized) in
the very design of the measure with its focus on training.

23 In order to apply the index, a working version of the main table was created, where the information in
the eight above-mentioned columns was transformed as described and two new columns were
added. The first of the new columns is used to insert the new index, while the second is used as a
working column for the calculation of a weighted average, which reflects the differences in the size of
the settlements. This weighted average is calculated in the following way: INDEX*POPULATION OF
LOCATION/POPULATION OF ALL LOCATIONS.

249



UNCERTAIN IMPACT: HAVE THE ROMA IN SLOVAKIA BENEFITTED FROM THE EUROPEAN SOCIAL FUND?

Table 12: Segregation and underdevelopment of Roma settlements

Segregation and Underdevelopment Index (mean value weighted
by sizes of local populations; lowest value, highest value)

All All All All
municipalities municipalities municipalities municipalities
included included included included
in Atlas in Atlas and in Atlas and in Atlas and
targeted by ESF targeted by 2.1 targeted by 2.2
projects projects projects
Bratislava 1.68-0-7
Trnava 1.01-0-10 0.87-0-4 095-0-4 0.31-0-1
Trencin 0.78-0-2 1.75-0-2 20-0-2 00-0-0
Nitra 1.05-0-11 1.60-0-4.5 1.66-0-4.5 144-0-2
Zilina 1.79-0-9 1.48-0-9 1.97-0-6.5 1.18-0-9
Banska Bystrica 147-0-14 1.77-0-11 1.56-0-11 299-0-9
PreSov 239-0-145 2.51-0-8.5 2.89-0-85 1.59-0-5
Kosice 287-0-14 2.84-0-13 295-0-13 298-0-9
Slovakia total 2.14-0-145 237-0-13 253-0-13 190-0-9

Another approach to the same question is to look specifically into the situation of
the most underdeveloped and segregated settlements. To what extent were loca-
tions with an Index > 7.5 reached by the ESF programme? As can be seen in Table
13, there are 82 locations in Slovakia that reach this high value. About 20 per cent of
these locations were reached by an ESF-project. The rest remain underserved - or
simply not on the “ESF radar screen”. This is something that could be taken into
account for the next programming period.

Table 13: ESF Projects in highly segregated municipalities

Municipalities with Index > 7.5

82

Total Locations of ESF projects

17 (20%)

Municipalities with Index > 10

19

3 (15%)
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Case study: ESF projects
in Presov Region

The previous two chapters introduced the structure of the ESF programme in Slo-
vakia and the position of the so-called MRC-relevant projects within this structure.
It further discussed the structure of these projects and analysed territorial distribu-
tion of the projects. As outlined in the introduction to this report, in order to gain a
better idea of how the projects affected the Roma in the targeted communities, it is
necessary to complement the statistical analysis with the perspective of the people
who implemented the projects, as well as the perspective of their ultimate benefi-
ciaries. This report’s methodological chapter explained the authors’ strategy for the
selection of the project sites and the research methods used during the one-week
field visit to the Presov Region in Eastern Slovakia. In this chapter, we will first briefly
characterize the PreSov Region and key problems Roma communities in PreSov
Region are facing, before summarizing the key findings of the field research.

5.1.Romain Presov Region

The geography of Slovakia is characterized by two basic patterns of inequality. The first
of these patterns is the gap between the more affluent and developed western part of
the country and the poorer and less developed eastern and southern regions. The sec-
ond pattern is the contrast between urban agglomerations and the development axis
along major transportation arteries on the one side, and rural regions on the other side.
With the exception of tourist resorts and the villages in proximity to urban centres,
which began to function as suburban places of residence, development opportunities
tend to be more limited in the case of the rural areas. Having these two patterns in
mind, it is easy to understand why the Eastern Slovak PreSov Region is structurally dis-
advantaged as a whole and at the same time characterized by considerable
intra-regional differences. Economic conditions are best in the two largest cities and in
close proximity of the highway corridor, which links the tourist resorts of the High Tatra
Mountains and the city of Poprad with the PreSov agglomeration. The situation is more
difficult in the east of PreSov and in the remote areas along the Polish and Ukrainian
borders. In these regions, labour migration has a long tradition, due to the limited local
employment opportunities. The unemployment rate in PreSov Region is currently at
17.8% (31.12.2011) with the lowest level in the Poprad District (12.3%) and the high-
est in Kezmarok District (28.6%).2*

24 Regional statistics (based on Labour Force Survey). Website of the Statistical Office of the Slovak Republic.
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The differences in the local unemployment rates reflect not only the differences in
the strengths of the local economies, but stem also from the uneven distribution of
the Roma, who are at a much higher rate unemployed than the rest of the popula-
tion. Correlations between the unemployment rate and the share of Roma can be
studied when comparing the upper and lower part of map 4, which illustrates dif-
ferences in the unemployment rate among districts within the PreSov Region and
differences concerning the share of Roma.

As in the whole of Slovakia, the Roma in the PreSov Region are also mostly a rural
minority. The Roma are not distributed equally within the rural parts of the region, yet
concentrate in the historical regions of Spi$ and Saris. Even in these regions, by far not
all of the municipalities are inhabited by Roma. Most of the villages that are ethnically
mixed are divided in areas inhabited by ethnic Slovaks and areas inhabited by Roma.
There are, however, striking differences in regard to the character of these divisions.
While some Roma settlements have become wide-known as examples of extreme seg-
regation and underdevelopment, in other municipalities the differences between the
Roma and the Slovak parts in a village are hardly recognizable and, respectively, the
relations between both groups of inhabitants seem harmonic. More typical than these
positive and negative extremes are various situations in-between, as is demonstrated
by the application of the Segregation Index in subchapter 3.3, where the Roma loca-
tions of the Presov Region reached a mean value of seg=2.39 on a scale from 0 to 15.

Map 3: Unemployment in Presov Region

Unemployment rates in % (31.12.2011):

District Snina 19.31
District Bardejov 19.89 District Medzilaborce 19.84 District Stard Lubovna 14.56
District Humenné 16.64 District Poprad 12.33 District Stropkov 18.11
District Kezmarok 28.66 District PreSov 17.16 District Svidnik 20.03
District Levoca 18.48 District Sabinov 26.75 District Vranov/T. 22.89

Source: Regional Statistical Database of the Statistical Office of the Slovak Republic (RegDat).
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Map 4: Unemployment and the share of Roma in Presov Region

Estimated share of Roma in 2004 (in %):

District Snina 5
District Bardejov 9 District Medzilaborce 9 District Stard Luboviha 10
District Humenné 6 District Poprad 10 District Stropkov 8
District Kezmarok 20 District PreSov 8 District Svidnik 8
District Levoca 15 District Sabinov 14 District Vranov/T. 17

Source: Own calculation based on data from Statistical Office of the Slovak Republic (total population of
districts, 2004) and estimated number of inhabitants of Roma locations in Atlas (2004)

Map 5 illustrates how the situation differs in regard to segregation and underde-
velopment in the different districts of PreSov Region. Perhaps surprisingly, there is
no clear correlation between a district’s overall level of development and the situa-
tion in its Roma settlements. To the contrary, the index is lowest in the peripheral
districts of Snina and Medzilaborce. In both of these districts, the size of the Roma
population is relatively small both in absolute and relative terms.

While there are huge differences between individual municipalities, the problem of
unemployment is massive even in the case of villages where Roma might otherwise
appear rather well-integrated. With the partial exception of labour migration, which
is of significant importance for some communities, only a very small fraction of the
Roma of working age are regularly employed. To some extent, the difficulties of the
Roma on the labour markets can be explained with structural features. Living mostly
in rural communities in Slovakia’s eastern regions, most Roma live in economic envi-
ronments where working places are a scarce resource. Being on average less
educated and lacking a personal employment history in the formal sector, Roma are
objectively worse positioned than most of their ethnic Slovak counterparts. Another
factor is the very low level of salaries for manual work that result in a level of income
that is, in the case of families with several children, not or is only insignificantly
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Map 5: Districts of PreSov Region by Roma settlements’ level of segregation
and underdevelopment

Scale from 0 (lowest level of segregation
and underdevelopment) to 15 (extreme level)

District Snina 1.01
District Bardejov 335  District Medzilaborce 1.15  District Stara Luboviha 1.77
District Humenné 1.59 District Poprad 2.21 District Stropkov 2.93
District Kezmarok 2.96 District PreSov 2.78 District Svidnik 2.53
District Levoca 1.58 District Sabinov 3.65 District Vranov /T 1.78

Source: Own calculation based on data from Atlas (2004)

higher than the income from welfare payments. As the requests for welfare are not
processed immediately, the loss of employment (and also the return from labour
migration) is in addition to this linked with particular risks, which can be the begin-
ning of indebtedness. From an economical point of view, unemployed Roma that
have sufficient skills to find informal work are therefore often better off with the
combination of income from these activities with welfare payments, than with
income from a formal position. These economic factors might be one explanation
for the often-heard claims by members of the majority population that Roma would
lack the motivation to work.

The economistic and “colour-blind” explanations offered above are however not suf-
ficient to explain the extent of Roma’s exclusion from the labour market. Arguably,
factors of similar importance are ethnic discrimination and the lack of participation
of Roma in informal social networks, where many working places are offered and
job-seekers recruited. Ethnic discrimination and the lack of skills are, in addition to
this, mutually reinforcing: As Roma are seldom offered formal employment oppor-
tunities, they have on the one hand limited opportunities to upgrade or even
maintain their skills. Lacking work experience and insufficient financial incentives
can, on the other hand, be the reason for employers’ dissatisfaction with Roma
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employees. The interplay of these factors deepened in the two past decades the
gap between the Roma and the rest of the population. It is also important to realize
that Roma unemployment adds to the negative perception of the Roma. Members
of the majority population justify their negative emotions towards Roma often with
the minority members'alleged status of parasites, which would avoid work and live
at the costs of the working majority population. In many municipalities of the PreSov
Region, the resulting tensions are intensified by the ethnically divided demographic
development, where an increasingly old and shrinking ethnic Slovak population
faces a young and growing Roma minority, which has in many municipalities
already turned into the local majority.

In the case of some municipalities, the fear of the ethnic Slovaks of losing their dom-
inant position has led to overtly segregationalist and punitive policies, which seek
to control the Roma by blocking any development attempts (Svinia). In some cases,
even the social work by non-governmental organisations was perceived as a hos-
tile intervention, which the municipality sought to undermine (Hermanovce).
However, a large number of municipalities are aware that some form of interven-
tion is needed in order to prevent a further worsening of an already complicated
situation. Due to the far-reaching transfer of competences from the state to the
municipalities, municipalities are today the most important institutions in address-
ing the exclusion of the Roma. To some extent, the role of municipalities is
complemented by non-governmental organisations. However, due to the often
fragile structure of many NGOs, which were in many cases founded in order to apply
for a specific project, the sustainability of results tend to be better when interven-
tions are made by municipalities, or at least with their support.

5.2.The projects in PreSov Region and theirimpact

The two most important tools used by the municipalities are public works and social
field work. Many municipalities make use of the possibility to offer Roma (and other
unemployed) a limited amount of work in so-called “activation” schemes (10 or 20
hours per week). The beneficiaries of this work are not employed, yet benefit from
an increase of their social payment. The praxis of the activation schemes differs very
much from municipality to municipality. While some mayors perceive the activation
work mostly as a formality that allows increasing the social payments, others use
the Roma for the cleaning of public spaces. There are, however, also municipalities
where the Roma are used for more complex works, such as the reconstruction of
buildings. Until recently, also the participation in training (like in the ESF-projects
realized under Measure 2.2) was accepted as a form of activation work. However,
due to changes in the regulations governing the activation schemes, this is no
longer possible.
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Social field work is the second type of activity that is used by a large number of
municipalities. Initiated and realized on a smaller scale by a number of private
organisations, schemes for social field work were promoted by the Office of the
Plenipotentiary for the Roma Minorities. However, to this point the social field work
programmes are not financed from the regular state budget. While Slovakia was
successful in tapping various European programmes for this purpose, the depend-
ence on these programmes led to frequent discontinuities, which considerably
weakened the programme’s impact on the local level. Despite of these problems,
the social field work programmes tend to be recognized as very beneficial. The ESF
projects realized under Measure 2.1 and a new national project (to be implemented
by the Office of the Plenipotentiary) are the most current form of these pro-
grammes.

There are several ways to assess impacts that the projects have on the ultimate ben-
eficiaries. In this part of the report, we draw on data obtained during our field
research, in which we have visited a number of localities and interviewed various
actors. For the purpose of this report, we operationally divide the impacts in several
areas. Additionally, we distinguish between perspectives of the following actors and
groups: mayors and representatives of the local municipalities; NGOs implement-
ing the projects and the ultimate beneficiaries - the Roma.?

Projects’impact as seen by the implementing partners

In general, interventions and projects tend to be more successful if conceptualized
by applicants as part of long-term activities. Thus, localities with previous long-term
work and different experiences with various projects tend to achieve better results.
This is due to their previous experiences in managing projects, but also long-term
work, knowledge and trustful relationship with the groups of the ultimate benefi-
ciaries. Organisations with previous experiences of project managements found it
generally easier to run the projects. Additionally, by working with the beneficiary
groups during their previous project meant that they could build on their previous
experiences. However, even in the localities with previous history of projects, the
ultimate beneficiaries were often greatly affected by the short-term period of proj-
ect implementation. Many of the Roma respondents expressed their discontent by
saying:‘We do not need any projects, we need jobs!'The idea of projects was often
accompanied by a suspicion that the mediating site, frequently associated with
powerful non-Roma mediating institutions, are benefiting from the projects more
than the local Roma.

25  We are aware that there are differences within these groups and that these had different experiences
with the implementation of the projects. However, in this report we focus on the main themes and
recurrent tendencies observed during the field trip.
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The concept of project-type interventions seems unsuitable to address the issue
effectively due to a mixture of the following reasons:

e The phenomenon of social exclusion and unemployment of Roma in Slova-
kia is so’large’that addressing it on individual projects’base (limited in scope
and time) seems an insufficient response to it

e too short time horizon of project implementation
e instability of implementing organisations

e artificially created project programme with (in most cases) no continuity in
terms of job opportunities.

e psychologising reasons and blaming the ‘victims'for insufficient proactivity and
loss of working habits rather than contextualizing Roma unemployment within
the socio-economic exclusions and structural inequalities present in Slovakia.
This point is related to certain tendencies in explaining socio-economic mar-
ginality of Roma, as well as efforts at addressing unemployment and poverty,
by psychological and socio-cultural reasons (e.g. through ‘activating’ their
habits) rather than seeing these as directly related to socio-economic and
structural inequalities intersecting with ethno-racial discrimination.

Some of the interviewed mayors and project managers noted that Roma were a
group with special needs, in particular emphasizing their alleged socio-cultural dif-
ferences (such as a relationship to work ethic, orientation on money and not status)
and lack of skills. We encountered some stereotypical generalizations such as ‘they
do not know how to work with basic tools... we have to buy more tools as they kept
destroying them, or ‘you know how they are, one day they come, another they do
not’implying a set of dispositions categorizing the Roma with a collective label of
unreliability. At the same time, many of the mayors also admitted that some of the
Roma working in the projects proved to be very skilful and talented in a number of
ways. Some of the mayors claimed this to be an achievement of the projects. Other
mayors made a significant distinction between ‘our Roma’and the other Roma/Gyp-
sies, with the first category being a bit more positive. Further differentiations were
made alongside ‘good Roma families’ and ‘problematic’ (less skilful and poor work-
ing habits) lines, which often intersected with spatial disparities, with the latter
category of Roma often residing in the outskirts of localities. In one of the localities
considered as ‘successful, due to a number of projects and involvement of local
Roma, the mayor suggested that the key for their success is ‘the way we've trained
them'’ over an extensive period of time with a support of several projects. His words,
like many of other mayors we encountered, suggested that after the trainings and
work for the municipality the ultimate beneficiaries from the Roma communities
were ‘even employed by the whites’ His claim implied that the training and practi-
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cal experiences gained during various works for the municipality (in various proj-
ects) turned the Roma into more skilful workers. Additionally, because of the work
carried out for the municipalities, the Roma involved in the project gained (to a cer-
tain extent) a reputation of skilful workers among the non-Roma. However, it must
be noted that these job opportunities were mostly in the sphere of informal
employment.

Some of the interviewed Roma beneficiaries noted that they learned new skills and
gained some practical experiences. However, it must be noted that some of the
Roma beneficiaries were skilful workers prior to their participation in the projects.
Although formally long-term unemployed, many of the Roma worked in various
informal jobs such as construction works. The older generation in particular, fre-
quently had a significant amount of work experience. Although opinions among
interview partners concerning impact for informal employment differed, most of
the interviews showed only limited effects of projects on increased employability
of the ultimate beneficiaries.

e Rather than talking about the acquiring of new skills and inculcating ‘work

habits’ (as is often trumpeted by project managers or policy makers), the proj-
ects had important impacts in other areas relevant for Roma beneficiaries’
opportunities on the job market. It must be said, however, that these impacts
were mainly related to the informal economy, as the majority of the ultimate
beneficiaries consistently reported unsuccessful job searches on the legal
market. What some of the municipality projects achieved was to help the ulti-
mate beneficiaries earn the reputation that they are capable of doing good
work. In other words, they gained certain capital of trust in the eyes of the
local non-Roma and potential employers. Additionally, some of the Roma
workers gained the trust of the mayor, which he then used to get more jobs
for these Roma. Rather than learning work habits or new skills, what seems
to be more significant is that they gained certain cultural capital of trust and
social capital of connections. Combination of these two forms of capital,
underlined by the skilfulness demonstrated in their work, brought some of
the Roma beneficiaries’ new jobs outside of the projects. Thus, for example,
the afore-mentioned mayor of the ‘successful’ village suggested that by now
many gadZo?® prefer to call our Roma for work rather than calling a gadzo
firm....We have trained them... and the gadZo knows that he will pay less to
the Roma for the same work that he would pay a non-Roma. Additionally, the
same mayor would sometime mediate jobs for the Roma beneficiaries by
‘borrowing them to another mayor who called me asking if | might know of
some skilful workers to do something for him!These examples are telling,
because it shows how Roma beneficiaries do get jobs on the market. At the
same time, it also shows that this type of contracts have important economic

26 Gadzois a term used by Roma to refer to the non-Roma.
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dimensions for the contractors. First, the Roma would tend to be paid less for
the same type of work (which raises a question of unequal financial valuation
of labour based on ascribed ethnicity). Secondly, most of these jobs are one-
off informal works with no legalization of these contracts.

The resulting situation of some Roma finding irregular jobs in the informal sector was
interpreted, by several mayors, as a consequence of insufficient incentive to enter the
legal labour market, but also by what was imagined as Roma preference for earning
quick money paid in cash. Rather than being motivated by legal employment in terms
of social and financial status, some of the interviewed mayors suggested that Roma
are more motivated by immediate pecuniary gains. For example, one mayor explained
this with the following words: They (i.e. Roma) have it somehow rooted in them. When
I, as a white, do not have a job, | feel ashamed (because of that status) and try to get
a job as soon as possible. However, for them this is not a priority. For us it is a matter
of honour and it is a shame to be unemployed, for them what matters is the cash!
What the mayor interpreted in terms of habitual, psychological and socio-cultural dis-
positions, however, is crucially based on his inability to reflect on the larger matrix of
socio-economic and structural inequalities. Although the same mayor also mentioned
the significance of poorly set social system and demotivating state incentives to enter
the legal labour market, as well as pervasive discrimination of Roma job-seekers, he
omitted the practical logic and vulnerability entailed in the transition to the bottom
of the legal market. The potential employers often prefer an informal contract, which
makes the labour cheaper, costs lower, and workers’ more easily exploitable. At the
same time, the unstable and often temporary nature of jobs at the bottom of the
labour market means that a combination of social benefits and informal jobs provides
more social and economic security for the people (potential workers) living in pre-
carious conditions.

To conclude, the projects’'long-term impacts of training on the ultimate beneficiar-
ies’ employment prospects on the formal labour markets were minimal. In several
projects, beneficiaries managed to use knowledge, skills and social connections to
find job opportunities after the end of the project. However, most of these jobs were
not formal employments or stable long-term jobs. We have encountered several
examples of Roma beneficiaries who received job offers after, or during the dura-
tion of the projects. However, most of these jobs were in the form of informal, and
frequently seasonal, jobs such as construction works. The most prevalent form of
employment was a combination of informal jobs (fusky) and various social benefits.

Although the majority of projects did not create job opportunities beyond the end
of their duration, they had a number of significant effects on the Roma, as well as
on the municipality and majority of non-Roma populations, or organisations imple-
menting projects. These effects were both evaluated as positive and negative by
various respondents. It is the perception of the beneficiaries that we will turn to in
the next section.

259



UNCERTAIN IMPACT: HAVE THE ROMA IN SLOVAKIA BENEFITTED FROM THE EUROPEAN SOCIAL FUND?

The projects’impact as seen by the Roma beneficiaries

The Roma beneficiaries’ perception of the projects varied depending on the proj-
ects and individual ultimate beneficiary’s position and relation to the project.
However, for the purposes of analysis we can distinguish three points of views by
adapting respondents’ answers to our questioning about the forms of training. It
must be noted that in reality these answers frequently overlapped.

The project trainings were seen as:
1) ‘Better than nothing’
2) ‘Good for something’/'It was good... only if we would get a job now’
3) ‘Good for nothing’

The projects’ ultimate beneficiaries expressed various, often conflicting, opinions
about the projects. Some of them saw the projects as ‘better than nothing, others
suggested that these trainings might be‘good for something’ The latter expression
was made with no direct reference to a concrete opportunity in the future. Rather
than seeing it as useful for their job prospects, the respondents tend to refer to more
unspecified futures.

There were also a number of respondents who valued the usefulness of projects,
offered activities and learned skills, but questioned the overall meaningfulness of
their participation by suggesting that ‘there will not be any type of job like that for
us after the end of the project. For example, two ultimate beneficiaries who partic-
ipated in a training project teaching them how to breed sheep expressed this
succinctly:'We liked the training. They came for us every day with a van and took us
to the farm where we were trained. They fed us and we learned some new things....
but what shall we do now after it is finished? If only someone would give us this
type of job! Most of the ultimate beneficiaries articulated their criticism alongside
similar lines of learning a skill, which did not help them to get a job on the legal mar-
ket. As one community worker, who was responsible for recruiting some ultimate
beneficiaries for the above NGO project, put it: ‘These courses were good and the
boys enjoyed these. However, at the end of the day what are these good for if there
will not be any jobs for them like this. If only you could tell them to create some
farms like that in real... so there would be actually jobs like that!

Some Roma beneficiaries suggested that some of the trainings they attended were
not useful considering their previous education and experiences and type of jobs
they might possibly do. For example, in one of our interviews, several Roma benefi-
ciaries were complaining about how they were made to attend IT skills and computer
literacy courses without seeing any possible link to their job prospects. One of them
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used an example of an older Roma woman in her late fifties who was made to attend
such a course, which had no relevance for her past and future job prospects.

It must be noted that practically all Roma beneficiaries were clearly aware of who
was the implementing organisation. This was especially the case if it was local
municipality and mayor. They were aware that their participation might affect their
status in the village, as well as other aspects of their living — participation in the
scheme of‘activating works’ or their relatives’ position. In the case of projects imple-
mented by NGOs or other non-local organisations, the Roma were not concerned
with these issues.

In two instances, Roma beneficiaries expressed their concerns that they were dis-
missed from the ‘activation works’ based on their disinterest in participating in
projects, or on their poor performance or disciplinary issues. Indeed, we were
repeatedly told that mayors used similar type of power mechanism to enforce Roma
interest and participation in the project. For example, after one beneficiary ques-
tioned the usefulness of a training (implemented as a part of one project) and left,
he found himself without a possibility to continue working in the activation works.
The Roma beneficiaries were aware that the role of mayor is crucial for helping in
their daily lives, as well as possibly making their lives in the locality more difficult.

Several respondents highlighted that some of the more ‘useful’ projects were often
filled with unemployed non-Roma at the expenses of Roma. Similarly to granting
places to non-Roma rather than to Roma, several ultimate beneficiaries accused
mayors for clientelism and preferential treatment. Thus, one of the Roma benefici-
aries asserted that:‘though we were doing the training alongside each other, Roma
and non-Roma, when it is over .... The person who is running the errands and got
employed (by the municipality) is the gadZo and we are here, like we were before,
with no jobs!

5.3.Therole ofimplementing agencies

Potentials and risks: the municipalities as“agents of change”.
A closer social proximity or surveillance with a heavy fist?

We must mention another important factor in assessing the effectiveness of the
projects. The implementation of the projects differed importantly with regards to
rural and urban areas. In most cases of urban projects, there was only minimal rela-
tionship between the ultimate beneficiaries and the implementing agency prior to
and outside of the project. In the rural areas, the project implementation was largely
interwoven into the existing social relationships between the local Roma, non-Roma
and existing political representatives in the village. This proved to be both benéeficial,
but also possibly detrimental for the implementation of the projects.
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The municipalities’ role in successful implementation of projects is crucial in many
ways. The willingness of the mayor to address and engage with Roma issues is a nec-
essary precondition for any possibility of successful project realization. The mayors
of visited localities all emphasised the importance of dealing with the Roma issues.
We encountered mayors with a positive approach to their local Roma, as well as
mayors who were rather hostile to Roma, but participated in the projects for more
pragmatic reasons. The second type of mayors was interested in addressing Roma
issues as it significantly affected the village life. One of the mayors, for example,
shared‘We are living here with them. So, we have to take care of them... otherwise,
things would only get worse!

All of the mayors also emphasised the advantages of ‘knowing their own Roma’(i.e.
referring to local Roma in their municipality). In other words, the mayor or other
municipality’s employee often has a good or elementary knowledge of Roma fam-
ilies living in their villages. This knowledge helped the mayors to assess living
situations of Roma, frequently knowing about their family situation, employment
status and other circumstances. All mayors identified this as positive feature since it
allowed them to exert certain social control over the ultimate beneficiaries that
proved crucial for project management, as well as enabled them to build on their
previous social relationships and knowledge of local Roma. This was praised as
allowing the municipality to choose the best suitable candidates for the projects,
as well as frequently building greater bonds of trust with several Roma beneficiar-
ies. Several mayors used an expression that over the years ‘we have educated
(raised) them'’ (referring to some of the local Roma who have over the years gained
trust of the local mayors). Some of these Roma beneficiaries, who were previously
involved in various projects or had a trustful relationship with the municipality
employees, worked as key contact persons in the implementation of the projects.
They were often occupying a role of more trusted contact persons or ‘informal’
supervisors.

At the same time, what was often praised as a beneficial advantage for the project
by mayors and other municipality workers also involved several risks and potential
negatives. A mayor’s position is always situated within the local power asymmetries
and hierarchies, which includes local Roma and non-Roma. In several municipali-
ties we visited during our field research, the mayor held a dominant position with a
centralised power concentrated in his hands. This often led to almost unlimited
power to decide about the selection of the ultimate beneficiaries, surveillance over
their work and evaluation of their performances. This was displayed in possible
unequal, asymmetrical and paternalistic treatments of the project’s ultimate bene-
ficiaries. Several respondents complained that the mayor would only work with
Roma who have showed loyalty to him (for example, in the form of political support
displayed during the elections), informing on the other Roma, or with whom he had
previously developed good rapports. Many ultimate beneficiaries reported that his-
torically crystallised inequalities shaped the selection and treatment of the ultimate
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beneficiaries. Thus, Roma families who had good relationships with families prior
to the projects were often prioritised or overrepresented in the selection for proj-
ect participation. The Roma families who lacked the accumulated social capital of
connections were often marginalised in the project recruitment and more likely to
be dropped during the project implementation. While the mayors often argued that
such exclusions were based on poor work performances or disciplinary issues, the
affected ultimate beneficiaries often blamed personal issues, discrimination or pre-
vious disagreements with the mayor as the main reasons.

Additionally, most of the mayors proudly proclaimed that the key for the positive
change and successful project implementation is an informal policy of a‘heavy fist"
This attitude translated into practice as working with those who ‘took up the offered
opportunity’ presented to them through the projects. In other words, only those
who were in the eyes of the mayors seen as willing to work hard, consistent and reli-
able were selected to work in the projects. The ultimate beneficiaries who for some
reasons failed to fit mayor’s criteria were sacked. As one mayor put it in one of our
interviews:‘l do not give a second opportunity to those who have disappointed me!
Additionally, mayors often emphasised the importance of closely observed super-
vision (bordering with close surveillance).

However, the rhetoric of offered opportunity might in some cases border with
authoritarian and paternalistic treatment of the ultimate beneficiaries. They were
expected to willingly accept conditions and form of supervision dictated to them by
the implementing organisation/municipality. A mayor’s appreciation of the‘hard fist’
approach was often based on very strong judgemental assumptions. First, in some of
the mayors’ discourses the Roma in Slovakia were portrayed in a very generalising
manner as being scroungers, lacking work habits and skills, as well as being cunning
and ready to take the first opportunity not to work. Thus, as one of the mayors
argued, ‘the only way to change this is to be constantly overseeing their work and
making them to come and to work... once you ease up, they will take that opportu-
nity... you have to train them. The second problematic assumption that was
repeated by several mayors was that the Roma were seen as‘spoiled’ by the system
of social benefits, accused of preferring to live on child and social benefits rather than
working in the legal economy. This was further reinforced by the idea that ‘They
should be thankful for this (project as an opportunity)’and any possible dissent or
disinterest on the side of the Roma beneficiaries was used to confirm the above men-
tioned assumptions. The logic of common sense prejudice was reinforced in the case
of the Roma who failed to fit the expectations of the mayors regarding their behav-
iour and also certain assumed ‘gratefulness’ for these types of jobs. For some of the
mayors, any possible difficulty seemed to confirm the general stereotype.

The implementation of ESF projects thus led to twofold processes of simultaneously
countering the stereotypes of Roma beneficiaries and also reinforcing these. On the
one hand, the projects contributed to mayors’ perception of certain small segment
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of Roma population as willing to work in the projects and to actively participate in
the projects (daily conditions of which were often dictated by the mayor). On the
other hand, it led to re-drawing of boundaries dividing Roma into those who want
to take up the opportunity and help, and those who confirm the stereotype of not
wanting to work and being ‘problematic’. This division was often phrased in moral-
ising rhetoric of good and bad Roma/Gypsies, which in many ways resonate with a
classical division of the ‘deserving’ vs. ‘'undeserving’ poor. In several localities, this
also contributed to the growth of social differentiation between the Roma families,
as well as to social polarization and tensions within local Roma. Some families, for
example, accused others of being informants to the mayor.

Projects by non-governmental organisations

While the vast majority of social field work projects were implemented by munici-
palities, a large share of the employment projects (Measure 2.2) were realized by
NGOs. It became clear already in the contacting-phase for the case study that the
category “NGO” includes a large variety of entities that differ greatly in regard to
their history and mode of operation. While some NGOs were founded by the elected
officials of one municipality or the employees of local state institutions in order to
have more possibilities for project-based activities, other NGOs were based far away
from the place where the project was implemented. As the lists of participants con-
tained only names without any contact information, it would have been, in the
cases of concluded projects realized by NGOs from other parts of Slovakia, very dif-
ficult to come up with a strategy to learn anything about the project. The
organisations differed also very much in regard to their institutional capacity. While
some organisations are clearly well-established, in view of the often impressive proj-
ect budgets, it seemed surprising that several of the contacted NGOs seemed to
have no stable office. In a number of cases the attempt to establish a contact failed.

In the case of the projects that were actually visited, the projects implemented by
non-governmental organisations provided different scenarios to the above-dis-
cussed projects in the municipalities. Nevertheless, although the municipal
institutions were no longer the main ‘agents of change the extent to which NGO-
based projects became successful, was significantly influenced by their relationship
with the local municipalities and majority of local Slovak population. This was par-
ticularly the case in the rural settings. In one case, the representatives of one
implementing NGO reported how difficult it was to find a physical space for the
implementation of their projects in one locality. We were told that this was due to
the resistance and reluctance of the local municipality and, more generally, the Slo-
vak inhabitants of the village to rent any public space owned by the municipality to
any projects that would bring Roma beneficiaries into the village centre. Most of the
Roma beneficiaries were located in spatial and social margins of the locality and their
presence and active involvement in the public spaces of the centre were met with
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fear and resistance. This experience was not uncommon among the NGO represen-
tatives we interviewed, and many of them encountered mistrust and unwillingness
to support their activities from the side of non-Roma Slovaks residing in the centres
of the villages. The above-mentioned NGO project solved their difficulties by rent-
ing a parsonage building, with the support of a local Evangelic pastor.

During our field research and interviews with NGO workers, we found different
forms of relationships with local communities and municipalities. From a mistrust-
ful relationship with no support from the side of local municipalities, as noted
above, to a more functional relationship in which municipalities recognised poten-
tial benefits of the NGOs projects. Regardless of the quality of these relationships,
the NGOs, as implementing agencies, tended to act in a more independent way. In
other words, because of their status they were more independent from the munic-
ipalities and, to some extent, managed to avoid the local hierarchies. Additionally,
another important aspect of the NGO projects was that they often work with more
skilled and qualified workers, those with some previous experiences in similar proj-
ects. These two elements contributed to a more open and inclusive selection of the
potential ultimate beneficiaries. At the same time, it also led to more difficulties with
gaining a trust of the local Roma groups (in the case of NGOs starting their projects
in new localities with no prior work with the ultimate beneficiaries).

As much as the NGO autonomous position was identified as frequently beneficial
for the projects, building and maintaining good relationships in the local settings
was crucial for more successful project implementations, as well as for any potential
continuation and long-term impact on the Roma communities. Thus, the most
effective NGO projects were found in localities in which the NGO worked on a long-
term basis, and had a good working relationship with the mayors and
municipalities.

Our evaluation identified two important problems regarding the role of NGOs as
implementing agencies. The first problem was related to functioning of the NGOs
and their economic instability. Some of the NGOs were directly dependent on the
project and some of the arising problems with financing of projects (as described
elsewhere in the report) endangered not only the project implementation but also
their very existence. Secondly, some of the NGO work with the ultimate beneficiar-
ies was limited only to the duration of the project. Their services were withdrawn
when the projects came to the end. Consequently, the projects had only limited
long-term consequences for the ultimate beneficiaries, many of who afterwards
found themselves in the same position as before the projects started. Additionally,
such NGO project interventions frequently led to confirm the Roma beneficiaries’
perception of these being similar to other‘projects;, which provide some temporary
opportunity, but have no effects and impacts beyond the duration of the projects.
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A Special Case: Closed Institutions and their Roma Clients

During the field research we also visited two ‘enclosed’ types of institutions that
were not directly dependent on the ESF projects. The ESF projects involved only a
segment of their clients. The visited projects involved institutions in which the
clients directly lived, worked and were trained. The first project focused on people
with previous social problems (such as alcoholism; homelessness; ex-convicts). The
project involved people who were residing in the institutions prior to the projects.
The second project focused on teenage Roma adolescents from foster families and
orphanages, and their transition to the labour market after reaching 18 years of age.
The projects in these institutions differed significantly from all other projects. The
personal biographies of the clients were often marked with social dislocation from
their families. It was relatively common that these people had previous experiences
of living in similar type of enclosed institutions (such as foster homes, prisons). This
led one of the interviewed managers, for example, to suggest that: ‘the majority of
Roma (clients in the institution) were brought up in foster homes'and thus reasoned
that‘they need this (type of) regime’ Living in specific enclosed spaces of these insti-
tutions, the people had to follow certain rules (both work and social) and were
exposed to greater social control from the side of implementing organisation. They
had to follow regular daily routines not only during working hours, but practically
all the time. These institutions exercised greater disciplinary regimes (than just
focusing on work) in relation to their clients.

It must be noted that the Roma ultimate beneficiaries of these projects differ greatly
from other projects focusing on MRC. Unlike most of the other projects, the Roma
ultimate beneficiaries in these institutions did not have close relationships with their
families and did not hold strong ties with networks of Roma communities. Most of
these people ended up as clients in these institutions as a consequence of their
social marginalisation from/within the Roma communities. Thus, being cut off from
other social networks of security (family ties), the Roma clients were often directly
dependent on the institution, as it provided not only a project site, but also some
kind of home and shelter. This also meant that the effects of these projects on the
people differed from other visited projects. Some of the people were identified as
more problematic due to their previous social (and other) problems. At the same
time, having no other forms of connections and sociability and without a history of
social relationship to the local settings, these people proved to have their behav-
iour and interactions in the implemented projects significantly impacted.

In the first Institute we visited, the project had 30 Roma out of 110 clients. It must be
noted that 25 were Roma women (which is an unusually high percentage compared
to the other visited project. The project manager reported that 10 persons found
stable jobs after the end of the project).
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In the project working with young Roma teenagers, we were told about an inter-
esting follow up to the project. This involved finding formal employment of six
persons in construction work. This work was mediated by one of the social workers
of the project, who accompanied the clients in their search and assisted them in
finding this work. Moreover, the project worker also helped the people with find-
ing accommodation and their transition to more self-sustaining routines (such as
paying bills, etc.). This example shows that the active involvement and further work
with project’s ultimate beneficiaries after the completion, or as a follow-up of a proj-
ect, can be highly important in providing possible bridge from the artificial
environment of project-type of work to entering the formal labour market.

The case of closed institutions is also interesting from a perspective of their engage-
ment with the locality and surrounding community. In both cases, the representatives
of the implementing organisations mentioned that their clients were met with mis-
trust from the side of the municipality representatives and the surrounding local
community. This was due to the stigmatization ascribed to the people’s past trajecto-
ries. The negative associations attached to their categorization as ‘homeless;
‘alcoholics; or ‘Gypsy foster-children’ and ‘kids from orphanages’ underlined some of
the negative perception that these projects encountered. At the same time, their rel-
atively enclosed nature and several material project outcomes, which became visible
in public spaces (such as constructing a playground or cleaning public spaces) as a
result of the work carried out by the people, played a role in influencing a more pos-
itive image. Additionally, one of the project managers of the institutions highlighted
not only the social aspect of the projects, but also financial benefits for the munici-
palities hosting such enclosed institutions (for example, the fact that the clients of the
institutions become residents of the locality, which in turn brings more money to the
municipality budget).

The role of commercial subcontractors

Commercial subcontractors played an important role on several counts. First, many
of the municipalities subcontracted an organisation for writing their project pro-
posal and negotiating with the ESF Headquarters. The evaluators noticed an
increasing amount of organisations specializing in ‘project writing’ with no previ-
ous experience of working with Roma related issues. If the projects were granted,
many of these organisations received not only a financial amount, but frequently
transformed into operating in the advising area. These organisations were not
based locally, and communicated and coordinated their work from geographically
distant areas.

Itis interesting to note that some of the organisations made a pre-agreement with

the municipalities that they will become the expert service provider for various
trainings implemented in the projects. These subcontractors frequently delivered
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specialized courses and trainings (e.g. psychological trainings). However, it was dif-
ficult to gain more information about the commercial subcontractors, since our field
research focused primarily on the project-implementing organisations and the ulti-
mate beneficiaries.

Side effects: Project impact on the local perception of the Roma community

Most of the projects visited during the evaluation field research had a positive
impact on the perception of Roma in the municipalities. This was noted both by the
implementing institutions (municipality or NGO) but also by some of the ultimate
beneficiaries themselves. The fact that Roma were seen as working in public spaces
and improving various municipality properties led to improvement of the local
image of the Roma. Roma employed through the projects, more specifically in
smaller towns and villages, became more visible. Rather than seeing the Roma as
‘just standing around and not doing anything;, as described to us by several may-
ors and local non-Roma inhabitants, they were seen as working for the municipality.
This activity served to counter the widespread image, shared by the majority of Slo-
vaks, seeing Roma as ‘work-shy’. Additionally, it also increased the status of the Roma
involved in the project as ‘skilful, based on the type of work and products of their
work. For example, in several localities the Roma worked in creating new pave-
ments, constructing new fences or signposts. These jobs frequently involved types
of work associated with higher degree of skill and qualification. Several respondents
expressed in a positive tone that ‘this was made by our Gypsies.

Some of the Roma themselves reflected positively on this type of work and involve-
ment in projects. It was frequently one of the first opportunities they were given to
work in these types of jobs. Their previous experience in ‘working for the munici-
pality’ (i.e. as a part of the Activation Works) was frequently restricted to menial tasks
such as sweeping up streets or mowing. Unlike their non-Roma co-workers, the
Roma are only rarely trusted by the municipality co-ordinators (or mayors) to be
given work requiring manipulation with more expensive tools or driving munici-
pality tractors/cars. Some of the Roma ultimate beneficiaries expressed positive
opinions regarding their opportunity to work in the projects as some of these were
seen more positively than the ‘activating works’ At the same time, some ultimate
beneficiaries complained that they were made to work in the same type of jobs
(regardless of their status of working in the project or ‘activating works').

268



CASE STUDY: ESF PROJECTS IN PRESOV REGION

5.4.Risks linked to ESF’s administrative structures

Consequences of mismanagement and changing the rules

One of the most significant difficulties that were reported by the implementing organ-
isations and municipalities we visited were related to the organisational changes that
occurred in the senior structures of the ESF management in Bratislava. These changes
came in the middle of the examined period. Senior management of ESF, after the 2010
elections, encountered two difficulties. First, they reported problems with manage-
ment of projects both in Bratislava and in local implementing organisations, as well
as a high number of previously approved projects that appeared ungrounded or with
seemingly high budget approved for certain types of activities. The new senior man-
agement of ESF developed critical stances and misgivings regarding the effectiveness
of certain activities.”” For example, psychological trainings, an activity that was greatly
supported during the first half of the examined period, came under critical scrutiny
under the new leadership. Many of the psychological trainings were identified as inef-
fective and their number was significantly reduced. (Instead of the psychological
trainings, more practical and skill-oriented trainings came to be emphasised in the
second part of the observed period). Additionally, the approved fees were said to be
too high in the initially approved projects, and the implementing organisations were
often refused payment of the approved sums (often after the activity was already
implemented and agreed upon with the subcontractor). The ESF justified its position
on the grounds that the approved sums in the projects were never fixed but only
approximate and the conditions of the contract stipulated that real prices should be
the'best’ prices in given time and space.

The arrival of newly appointed senior management in the ESF in 2010 was followed
with a thorough control over some of the ESF projects, which resulted in changes of
conditions, affecting the project implementations. Additionally, the changes in the
headquarters also resulted in difficulties with communicating between the regional
partners and the Bratislava headquarters. According to the opinion of ESF man-
agers, new rules decreased some bureaucratic requirements, all changes were fully
in line with contractual conditions and no retroactivity took place.

Introduction of a cap on the lump-sum for certain services/goods as introduced by the
managing authority is a positive step towards the efficient use of the public funds.
However, introduction of such limits and new procedures in the middle of the projects’
implementation can create unnecessary harms. As confirmed by our field research, the
changes introduced by the managing authority led to an increasing amount of polic-
ing aimed at scrutinising the project implementation in greater detail. On the one
hand, this led to discovering fraudulent problematic projects. On the other hand, the

27  According to the ESF managers, this critical stance was based on the information gained by
comprehensive market survey about services and prices.
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increased vigilance led to obstructing many project implementations. Practically all
project managers or municipalities’ workers expressed their dissatisfaction with the
managerial work in Bratislava. The reported difficulties were listed as follows:

e inefficient communications with long time lags in obtaining responses from
Bratislava headquarters, often ascribed to a high turnover of administrative
staff at headquarters in Bratislava

e a perception of unnecessary bureaucratic requirements
e changes in previously approved projects and inconsistency

These points were constantly reiterated by all the interviewed persons in the eval-
uation research. The last point was identified as particularly problematic. Some of
the organisations made their agreements based on the previously approved budg-
ets and calculations. However, in many cases the ESF representatives in Bratislava
modified the conditions, and only after the subcontracted company or individuals
carried out their work. Although there was a three months ‘transition period’ for
organisations to comply to‘costs limits’ (and regardless that outstanding obligations
were fully re-funded) this left many of the organisations struggling financially to
negotiate payments to the subcontracted parties. The resulting problems financially
endangered not only the running of the ESF projects, but also frequently put at risk
the very existence of the implementing organisations. In cases, in which the imple-
menting organisation was the local municipality, financial means had to be taken
from other areas of the municipality’s budget. Although frequently causing signifi-
cant financial difficulties, most of the municipalities were able to recover from such
financial mismanagement and losses. However, in the case of NGOs implementing
the projects, these retrospective changes left many organisations with substantial
problems (some our respondents used expression: “on the brink of bankruptcy”).

Additionally, the above difficulties often negatively influenced the relationships
between the implementing organisation and the ultimate beneficiaries. Some of
the problems led to significant delays or withdrawal of promised activities and serv-
ices of sub-contracted companies were often paid with difficulty or delayed. The
reasons given by the ESF representatives were met with mistrust.. In addition, some
of the Roma beneficiaries we talked with, accused the implementing organisations
(project managers or mayors) of “stealing money or using the money for their own
interests, and not to the benefit of local Roma”. The whole chain of trustful relation-
ships, one of the key for successful project implementation, was often significantly
harmed by these problems.
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Politics of project reporting - circumventing categories of numbers and
of activities

One of the invaluable aspects of carrying out qualitative field research, as a part of
the evaluation was to contrast the seeming uniformity and formalised reporting
present in the official project documentation, with the situation on the ground. The
field visits, based on interviews and observations, frequently revealed discrepan-
cies between data in written reports and the complex realities on the ground. While
many of the projects we visited were already closed, by talking to variously situated
actors from the implementing organisations and targeted ultimate beneficiaries,
we were able to obtain stories that frequently differ from the official reports. One
such aspect was to obtain information both from the project managers, mayors or
projects’ ultimate beneficiaries about differences that were not detectable from the
documentation.

One of the first discrepancies was the relative circulation of actual ultimate benefi-
ciaries involved in projects. This high mobility of the ultimate beneficiaries is often
impossible to detect from the same number of the ultimate beneficiaries that
appeared in the proposals and in the final reporting. This does not capture the fluc-
tuating dynamics of persons who left the projects. This was caused mainly by three
interrelated factors:

a) The ultimate beneficiaries finding another type of income (whether in the
form of formal or informal jobs). Although we encountered some state-
ments that finding jobs was a direct result of the training provided during
the projects, we were not able to verify such statements with concrete evi-
dence.

b) Disagreement between the implementing organisation or municipality
workers and the targeted groups. According to the mayors or project man-
agers, this was usually based on reported unreliability and disciplinary
problems of some of the ultimate beneficiaries (such as problems with alco-
hol). According to the ultimate beneficiaries, this was often an outcome of
poor treatment or inadequate working conditions from the side of the
implementing organisations.

¢) Local intra-politics and social relationships within the ultimate beneficiaries’
groups, as well as between the ultimate beneficiaries and the organisa-
tions/municipalities. Some of the drop-outs were caused by inter-personal
conflicts.

Although many of the projects were affected by the afore-mentioned circulation of
the ultimate beneficiaries, most of these were not reported.
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So, in the light of the above analysis, to what extent is the practical implementation
of the ESF Operational Programme “Employment and Social Inclusion” conducive to
the specific needs of the Slovak Roma social inclusion? More specifically, are the inter-
ventions under the OP (that are supposed to be reaching Roma communities) indeed
reaching those communities? Are the funds nominally allocated for Roma integra-
tion indeed spent on addressing the vulnerability of Roma and if they are spent, are
they improving the chances of Roma to obtain employment? Did the allocation of
the financial resources match the territorial distribution and the scale of the chal-
lenges in the country, namely, the distribution and density of the Roma population?

The conclusions are structured along those main questions outlined at the begin-
ning of the study.

6.1.Can aclear link between the project inputs and
outcomes be established?

Determining the links between inputs and outcomes - and between projects
under individual measures

The analysis of the available project data suggests that it is difficult to establish a
clear link between inputs and outcomes and even outputs in the case of most of
the projects. The situation is different for the two measures, but for purely defini-
tional reasons.

Projects under Measure 2.1 stand much better in regards to this link, because their
very purpose (and expected “output”is providing field social work. The presence of
social workers in the field is already an output and from a pure formal perspective,
it is easily accountable. As regards outcomes, the situation is a bit vague. One can
hardly expect that field social work itself would make a dent in the vulnerability of
Roma. It could do that only if field social work is seen as a preparatory layer for other
interventions. One of the primary purposes of the field social work is similar to any
social assistance —preventing the vulnerable communities from sliding into deeper
marginalization. Lifting them out of poverty requires a broad variety of approaches,
interventions and funding tools.
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Such tools ideally should have been provided by the interventions under Measure
2.2. The available data suggests that interventions under both measures were
designed and implemented in parallel with no clear link between the two. Thisis a
missed opportunity, because field social workers could have been used as a
resource for the identification of reliable partners in the communities, facilitating
the project formulation and supporting the monitoring of the implementation.

Data on the reported outcomes on individual projects exists in the project moni-
toring reports, but all of them are narratives in pdf format. As a result the reports
are descriptive and are loosely related to the outcome indicators envisaged in the
project applications and in the project reporting forms. Extracting useful quantita-
tive data out of them would require detailed analysis and processing of each
individual report and standardizing. Even if that expensive and time-consuming
task is done, the results would still be dubious, given the dubious formulations and
definitions used.

The quality of the data infrastructure

Another important reason for the difficulty in establishing clear relationship
between project inputs and outputs is the very quality of project-related data that
is collected, and the way it is maintained. The current system (both application and
monitoring forms) is generating information, but not data. In most cases, this infor-
mation is interesting but not useful for M&E purposes. One remains with the
impression that the designers of the respective forms and the databases of projects
in general, have had only a vague idea of how the data generated in the respective
fields would be used, and for what purpose - or did not bear in mind the possibil-
ity of quantitative analysis at all.

Moreover, it seems that the database was not thought to be a tool useful for M&E
purposes. The database is built as a document archiving system with “project inven-
tory” functions. It provides guidance on where to look for detailed documentation
on a particular project, but not direct access to that information. Data on the proj-
ects (even in the areas where quantitative data exists in the project files) is not
machine-readable.

Very few of the fields are useful as a source of quantitative data on the projects, both
their inputs, outputs and outcomes. Improving those forms would require a minor
investment that could yield significant improvement of the project implementation
data infrastructure.
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6.2. Did the allocation of the financial resources match
the territorial distribution and the scale of the challenges
the Roma population is facing?

This question has three mutually complementary aspects. Do the ESF funded proj-
ects reduce the regional disparities in Slovakia? Are the localities with higher share
of Roma population receiving higher share of ESF funding? If they do receive such
funding, does the latter reach the Roma?

Therelevance of the“”MRC” categorization

There is a fundamental problem both for researchers and policy makers. Any eval-
uation of policies or development interventions related to Roma raise the question
of how to define the’'Roma universe’ Frequently are questioned: the Roma demog-
raphy (hnumbers) and the approach to identification of Roma, whether it should be
self-identification or external identification. It is often questioned whether such an
identification of Roma does not break the principle of human rights and if it is not
against the law.

Concept of the “MRC”" is thus a suitable approach and policy-making tool, because
it goes beyond sheer demography or ethnicity and circumvents all the above con-
tentious questions. It is in fact a territorially focused concept. It is based on
sociological assumption that vulnerable Roma are living in certain territorial
“enclaves” - enclaves of social exclusion. The process of defining the MRC (“map-
ping”) does not investigate individual ethnic identity, but is only taking an
“inventory” of settlements. This categorization, however, has certain shortcomings,
in that it does not capture Roma who are integrated or who live in non-marginal-
ized communities. However, it is perfectly suitable to evaluate the targeting of
developmental interventions.

Territorial “sociographic” mapping of Roma communities in Slovakia has been con-
ducted in 2004 by a consortium that included state administration bodies (the
Plenipotentiary of the Government of SR for Roma Communities), and Slovak non-
governmental organisations. The MRC mapping is considered to have been a
positive, successful and desirable initiative which was clearly a step forward in pub-
lic policies vis-a-vis the Roma population. Our feeling is that the legitimacy of
territorial “sociographic” mapping (and the fact that no stakeholders have cast
doubts about it) has become a positive model for a broader consensus concerning
practices for data collection in the public interest.
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The territorial distribution of the projects and itsimpact on the disparities
among regions

The first of the underlying concepts of the ESF programme is the aim to reduce dis-
parities among regions. Working within the framework defined by the European
Commission, the Slovak ESF programme seeks to “increase the competitiveness and
performance of Slovakia’s regions and of the economy as a whole” by “addressing
structural unemployment and regional disparities in employment throughout the
country”.

In the structure of the ESF support, the priority of the less-developed regions is
reflected by the fact that the most-western Bratislava Region is targeted only with
a specific programme with a very limited budget. Based on the methodology of the
European Union, which determines the NUT 1 regions’eligibility based on their eco-
nomic strength, the rest of Slovakia is a priority region.

Even though all of Slovakia is fully eligible for ESF support, significant differences
between Slovakia’s western regions on the one hand, and the eastern and south-
ern region, on the other hand, exist. Despite of these regional disparities, the ESF
structure possesses no systematic instrument that would steer investments to the
regions or municipalities that are most in need of support. The analysis of the data
from the sample of projects suggests that, on the contrary, people in such locations
benefit from ESF funds even less than the inhabitants in average localities. Using
spending per Roma inhabitant as an indicator, the investments were highest in
some districts of western Slovakia, suggesting that other factors influence the allo-
cation of RSF funding apart from the real needs. More importantly, the analysis
showed that the chances to benefit from ESF support correlate with the size of the
municipality — the smaller it is, the less likely it is to get targeted by ESF funding.
Another important finding is related to the different situation of regions in a similar
situation, namely Kosice and PreSov Regions. Despite similarities, they differ greatly
in their ability to attract ESF funds for Roma inclusion.

Even though it would require additional research to identify the causes of these
inequalities, it is clear that the complexity of the administration of ESF funds plays
a pivotal role. Developing the project and administrating the grants requires a high
level of know-how and experience. One consequence of this phenomenon are small
municipalities that lack the capacities to develop and implement projects; another
is the role of subjects of various types, which specialize in the acquisition of Euro-
pean funds and support municipalities with the administration of funds or realize
their own projects. Even though this study dealt not in detail with the costs of these
arrangements, it was an often heard complaint of project-implementing organisa-
tions that the involvement of intermediaries would lead to rising costs.
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Are the localities with higher share of Roma population receiving
higher share of ESF funding?

The majority of Roma in Slovakia live in the less-developed eastern and southern
regions of Slovakia, which are, according to the above-mentioned rules, fully eligi-
ble. However, it should at least be mentioned that there is a small concentration of
Roma in the rural Malacky District of Bratislava Region. Roma are found in 17 munic-
ipalities of this region. In the case of five municipalities, the share of Roma is in the
range of 10 — 23 per cent. Due to their location in the Bratislava Region, none of
these municipalities was able to apply for ESF support for social field work or real-
ize other MRC-relevant activities within the axis 2, even though the data from the
Atlas (2004) indicates that the level of segregation in this district and the entire
Bratislava Region (index = 1.7) is higher than in the other regions of Western Slova-
kia (Tren¢in Region: 0.8; Nitra Region: 1.1; Trnava Region: 1.0).%8

This observation leads to an important insight. Even though the concentration of
segregated settlements in eastern Slovakia implies a direct correlation between the
living conditions of Roma and the situation of the surrounding economy, such cor-
relations are neither automatic nor universal. Economic development offers
opportunities (especially informal employment) also for those on the margins, and
it can also be associated with specific threats, such as rising costs for housing. Eco-
nomic factors can also lose significance due to historical factors, such as the
development of the ethnic settlement pattern, the local housing and employment
policies during the socialist period, or the fate of the local Roma community during
the period of persecution in the first Slovak State (1938 - 1945), which led to path-
dependencies. If investments are to reach those Roma communities in the greatest
need, territorial criteria need to be developed not from general data on socio-eco-
nomic conditions, but on the basis of the mapping of the concrete conditions within
the Roma community. As has been demonstrated in this report, the dataset of the
Atlas of Roma Communities (2004, update planned for 2012) is an extremely help-
ful tool for this purpose. The allocation formula for the structural funds should
reflect the map of socio-economic conditions at the level of the municipality.

The matching of the data from the Atlas, with the data from the sample, showed that
there are considerable differences in regard to the territorial distribution of two groups
of projects that are listed as being relevant for marginalized Roma communities.
Whereas projects realized within action 2.1 (social work) targeted municipalities that
had a higher share of Roma and a higher unemployment rate than the average of
municipalities included in the Atlas, the opposite is true for the projects realized under
action 2.2 (training and employment projects), where the Roma were in many cases
just one of several target groups. As designed, Measure 2.2 has implicit structural char-
acteristics that skew the potential pool of ultimate beneficiaries towards those already

28 However, these municipalities are eligible to apply for ESF funding under the axis 3 of relevant OP.
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employable — a group that is not overrepresented among the Roma. Due to impre-
cise indicators, it was impossible to determine in the framework of this study, what
share of the ultimate beneficiaries of these projects were in fact Roma. However such
data is necessary when resource allocation is in question. In such cases data from var-
ious sources should be used (and not just the information from the census or from
the Atlas). Information from qualitative research needs to be integrated with data from
quantitative surveys and administrative records. GIS methodologies should be used
more creatively for targeting vulnerable groups without “counting” them through con-
troversial one-dimensional approaches.

The results of the field study showed that it is beneficial if employment/training
projects are prepared in cooperation, and later accompanied by social field work in
the locality. Possibly, better results could have been achieved if such synergies
would have been sought in a systematic way.

Implications for Roma employability

While the ESF continues to finance programmes for the access of vulnerable groups,
the priority of the current programming period are investments into the adapt-
ability of workers and businesses. In case of the Slovak OP “Employment and
Social Inclusion”, the first priority axis “Employment Growth” aims to support this
objective. By far the largest share of resources was invested into this framework. A
large share of the resources invested under this scheme went to private companies
that sought to expand their staff or increase the skills of their workforce. As noticed
in the analysis of the project data, Roma benefited from the projects realized under
this priority axis only to a negligible extent. There are a few projects listed as rele-
vant for marginalized Roma communities, yet this relevance is based on the fact
that a single employee is from this group. In addition to this, the documentation
did not allow verification of whether Roma were in fact employed, as this informa-
tion had not the character of binding indicators.

In view of the exclusion of the Slovak Roma minority from the formal labour markets,
it is not surprising that Roma are not benefiting from projects that seek to improve
the skills of those that are already employed. From the perspective of the Roma, and
other groups of long-term unemployed, programmes with such an intention do the
opposite, that is deepen the skill gap between those inside and outside of the for-
mal labour market. At least theoretically, the Roma and other vulnerable groups
might benefit in the future from the positive impact of such projects on the targeted
regions’ economic performances. However, in view of the very difficult position of
the Roma on the labour market, it is unclear whether such a “trickle-down effect”
would, without other forms of intervention, reach the Roma at all.
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As outlined above, the ESF priority during the current 2007-2013 period is to
increase adaptability of workers, enterprises and entrepreneurs by improving the
anticipation and positive management of economic change. In addition to this, the
ESF still addresses employment issues and works to prevent social exclusion and
combat discrimination.

In Slovakia, the ESF programme puts in this regard particular emphasis on the inclu-
sion of Roma, which are rightly identified as a particularly vulnerable part of the
population. Roma were targeted by two different types of activities. The first type
is the social field work (financed under Measure 2.1), which did not directly address
employment issues. The second type are the training and employment projects
(financed under Measure 2.2), which sought to improve the position of unemployed
Roma (and other beneficiaries) on the labour market by improving their skills. As
outlined above, the territorial distribution of these projects is, at least from the per-
spective of the Roma, a questionable issue, as great resources were invested into
locations where the Roma are not a significant minority. The documentation
accessed in these cases often did not allow establishing what share of the ultimate
beneficiaries were Roma.

The objective of the field research undertaken for the purpose of this study in the
Presov Region was not to verify to what extent Roma were in fact targeted, but to
study the impact of training and employment projects that were realized in munic-
ipalities with large Roma communities. The most important, alas sobering, finding
was that only a very small number of the ultimate beneficiaries of the studied proj-
ects ended up with finding employment in the official economy. Due to this
disappointment, a significant number of the interviewed ultimate beneficiaries
assessed the trainings very negatively as a “waste of time”, from which benefited
only those who provided the trainings, instead of the ultimate beneficiaries. Why
did the projects fail to meet the initial expectations? First, it is necessary to be aware
of the current economic environment in Eastern Slovakia, where the economic cri-
sis has led to the loss of many working places. As the challenge of unemployment
is by far not limited to the Roma, the situation is especially difficult for the Roma,
which cannot present themselves with a successful employment record. While a
training certificate might prove decisive in another economic environment, the bar-
riers in the current situation are too great for such a certificate to make a difference.

That being said, it seems necessary to think of the skill-based approach also in
broader terms and question some of its underlying assumptions. While there can
be no doubts that the low educational background of Roma and the lack of formal
employment records are important factors that impede Roma access to employ-
ment, the findings of the field research clearly suggested that it would be
misleading to explain the exclusion of Roma from the labour market only due to
educational deficits or other cultural features of the Roma. Repeatedly, the
researchers were assured by mayors that some of the ultimate beneficiaries would
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be excellent and motivated workers, which would nevertheless remain with no
chances on the labour market because they are Roma. It seems remarkable that the
summary of the Slovak ESF goals avoids the term - discrimination — which is used
by the European Commission in their description of the general goals The authors
of this report propose to comprehend integration as a process where both sides —
those inside, and those outside or on the margins of society (or, more specifically,
the labour market) will have to change their attitudes and actions. Of course, such
a change cannot be simply dictated from above. However, the crucial importance of
structural funds for the economy of many Slovak regions might offer the chance to
stimulate developments in the right direction. Companies bidding for tenders
financed from EU Structural Funds could for example be asked to demonstrate that
the composition of their staff reflects the ethnic composition of their municipality
or region. While such measures will certainly be unpopular, it clearly is not effective
to train Roma, if there is at the same time no will by the private sector to overcome
negative preconceptions of the Roma.

While there were only single cases of Roma that managed to find formal employ-
ment, in some locations the trainings seemed to have an important role in the
municipal approach towards the local Roma. Mayors explained that the trainings
would improve the performance of the Roma within the public work programmes
managed by the municipality, which are in some municipalities used to realize quite
complex investments into public property, such as the upgrading of schools, the
building of a municipal hall, the improvement of public spaces, or the building of
flood protections. As outlined in the previous chapter, these municipal public works
do have a number of positive aspects, such as the improvement of the Roma work-
ers’ chances on the informal labour market or the bettering of inter-ethnic relations
thanks to the demonstrated “usefulness” of the Roma for the entire community.
However, the study identified also a number of risks, which are mostly linked to the
highly dominant position of the mayors, who exercise control about many aspects
of the Roma and can decide quite arbitrary which of the local Roma “deserves” to
be offered employment (housing, training, etc.). The dominant position of the
municipalities/mayors is best described as a dilemma: On the one side the munici-
pality is (unlike NGOs) a stable and at the same time local institution, which is able
to use sources from various funding schemes to implement a long-term plan; on
the other side, the monopolist position of the municipality leads to a highly
dependent relationship between the municipality (represented by the mayor) and
the Roma, which comes along with a risk of misuse and arbitrariness. In addition to
this, it has to be realized that there are municipalities that are unwilling or not capa-
ble of realizing project-funded integration activities.

While municipalities should have a key role in any integration strategy, the state is, for

the mentioned reasons, well-advised not to concentrate all competences in the hands
of the mayors, but develop a system where several types of institutions co-operate.
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Most of the recommendations outlined below stem directly from the current study
and its findings. They are not limited however just to those findings and benefit
from broader knowledge about Roma inclusion that exists and is relevant to the
specific topic of ESF projects and their implications. When such knowledge is
referred to, it is done for the purpose of “opening up the issue” - and taking the ESF
results-orientation of Roma targeted interventions out of the narrow perspective
of only “ESF funded” funded projects. It is also important to note that although most
of the recommendations are explicitly oriented at the ESF funded projects, they are
applicable to other structural funds as well.

7.1.Towards results-oriented ESF implementing structures
and procedures

Results orientation will be a major eligibility and assessment criterion for the next
programming period. The results of the study suggest that much can be done in
this direction — and at relatively low cost. At least three suggestions emerge in this
regard: simplification of the ESF application procedures, improvement of the appli-
cation and monitoring forms making them “meaningful data generation tools”and
genuine involvement of Roma communities in the entire process of implementa-
tion, monitoring and evaluation.

Streamlining the administrative structures and simplifying the rules

The visits to projects revealed that difficulties with the administration of the funds
leads to massive problems. These problems do not only affect the projects’imple-
mentation negatively, but threaten in many cases the future existence of the
institutions that were awarded the grants. Most of the interviewed project-imple-
menting organisations reported serious problems, due to the changes in conditions,
which on the side of the ministry led to the refusal to recover parts of incurred costs.
Changes concerned both the choice of approved project activities and their costs.

It has to be emphasized that any change of contractual relations is very much a non-
standard procedure. The reported changes were problematic, as these changes were
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imposed even on intermediary financial reports, which had previously been accepted.
For example, approved fees were said to be too high in the initially approved projects,
and the implementing organisations were often refused payment of the approved
sums (often after the activity was already implemented and agreed upon with the
subcontractor). Although there was ‘transition period’for organisations to comply with
new ‘costs limits’and although the approved sums in the projects were never fixed
but only (real prices should be the‘best’ prices in given time and space) it might harm
the project-implementing organisations, paralyzed many projects and undermine the
basis for a trustful relationship between project-implementing organisations and the
administration. The changes in conditions were introduced in two steps with certain
transition period. They were also both published on the ESF website and delivered to
project-implementing organisation by email. However, all these measures were per-
ceived as insufficient by respondents who often complained not to be informed in an
appropriate way. Should they be informed, as mentioned by respondents during the
field visits, properly it would have allowed for modifying the project realization in a
way that would comply with the new regulations.

We strongly recommend, first of all, that the entire process is critically revisited in
order to minimize unintended damages. This critical review should also assess the
enormous problems the ESF funds beneficiaries experienced, which neither
appeared overtly overpriced nor were in any way fraudulent. We do further recom-
mend making use of an independent third party (e.g. ombudsperson or appointed
mediator) to oversee the communications between the ministry and the project-
implementing organisations — the ESF funds beneficiaries.

A second important problem is the complexity of the administrative rules. As a con-
sequence, many potential applicants lack the capacity to apply for ESF funding or
are able to manage ESF grants only with professional support, which significantly
increases the costs of the actions.

Another likely outcome is a problematic specialization on the side of the applicants
for the ESF funds (the project-implementing organisations), which are not in all
cases the organisations known for their expertise in the field of Roma inclusion, yet
rather unknown subjects that specialize on the administrative side of the project
realization. While this form of specialization might help to minimize administrative
difficulties, it seems unlikely that this type of recipient of the grant is well-disposed
to realize the project in the very specific environment of the Roma community, to
achieve interventions with long-lasting results.

The complexity of the administrative agenda contributes also to delays on the side
of the ministry, which lacks the capacities to timely control all financial reports.

Even though Slovakia choose not to make use of this option, already the 2007 - 2013
the ESF Regulations included the possibility to reimburse indirect costs on the basis of
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a flat rate, making it possible to pay for operations based on outputs and results rather
than financial input. This would at the same time allow shifting the focus of the mon-
itoring process from the monitoring of spending to the monitoring of results.

We strongly recommend that Slovakia, in the next Operational Programme, will
make use of this opportunity — the country has already taken first steps towards this
system (although unluckily introducing it in the middle of the projects’implemen-
tation). The most important precondition for a successful transition to a
lump-sum-based system is a rigid analysis of the costs of various types of actions
(e.g. vocational training per day/participant, computer training per day/participant,
creation of temporary working place per month/person, internships abroad per
month and person). The resulting “catalogue of costs” should further reflect the set-
ting of the action (rural/urban), costs for transportation of the ultimate beneficiaries,
the size of the groups, and the place of origin of providers of services (to reflect
transportation and accommodation costs).

An important precondition for the functioning of a lump-sum based system will be
the creation of strong incentives regarding the quality of the actions. While the
assessment of outcomes (e.g. number of trained participants that found employ-
ment) looks, in principle, like a good approach, the incentives have to be formulated
in a way that does not motivate project-implementing organisations to refuse
already at the project start stage, those ultimate beneficiaries, who are likely to be
difficult to place. We recommend thoroughly studying the experiences of EU mem-
ber states that have already made use of lump-sums in the on-going Programming
period (e.g. Finland (starting in 2012), some German federal states (since 2011). This
study must not be limited to ESF-funding, as similar quality-control mechanisms
were, for example, used by some member states in order to assess performance of
schools (which are, by the way, also in Slovakia “lump-sum” financed institutions!).

Smarter reporting and monitoring forms that generate meaningful data

The results of the study suggest that the M&E infrastructure can be improved through
improving the administrative procedures, reporting formats and the scope of respon-
sibilities of the structures that already exist (namely the field social workers). Such
changes would not require dramatic investments or fundamental changes in the
existing procedures, thus they could be operationally feasible and cost-effective.

One immediate area of possible change is changing the application and reporting
forms so that the targeting (definition of “MRC-relevant”) is improved. The project
category “relevance for marginalized Roma communities”is on the one side very
vague and contains projects of very different characters.? Especially in case of older
projects, which were written before the change of indicators took place, it is often
impossible to find out how many Roma were actually reached. The category’s open-
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ness is, on the other side, an advantage, as it allows taking notice also of projects,
where Roma are only one of several target groups. The open character also provides
an incentive for applicants to consider the possibility to reflect Roma concerns in
cases where the project’s main objective is different.

Striving to maintain the open character’s advantages, while achieving more clarity
about future projects’ character and the way they define and reach the ultimate
beneficiaries, we suggest simple improvement in the project application forms,
which would improve their informational value. More specifically,

e In the application form, the applicants claiming that their project is con-
tributing to the horizontal priority “marginalized Roma communities”, should
be asked to provide an explanation of how exactly marginalized Roma com-
munities will be targeted (directly or indirectly). Namely, is the group of the
ultimate beneficiaries mixed or homogeneous; what is the estimated per-
centage of Roma among the ultimate beneficiaries (so that a realistic
estimate is provided - and not simply the population data for the respective
settlement). If the project does not target Roma directly, it should be
described how it would benefit the Roma. Detailed samples of the possible
forms and questions can be developed as a follow-up to this research.

e In addition to this, project-implementing organisations should at the end of
the project realization provide a detailed overview of the composition of the
targeted group of persons. One way of doing this would be to create a form
that links information on the features of the ultimate beneficiaries (X axis: e.g.
Roma, long-term unemployed, disabled, men, women) with information on
the type of involvement (Y axis: e.g. training, job created, user of services).

Having the data is not sufficient — making good use of data is equally important.
Currently the Ministry stores a lot of information in electronic form. However, the
system in its current form allows for directly exporting only fractions of this infor-
mation directly into tables, which could be analysed with excel or statistical
software. Accordingly, the analysis of the sample conducted for this study was pos-
sible only through the highly time-consuming manual copying of data from pdf
documents into new excels tables. It would be highly desirable to establish a list of
project-related key data and indicators, which can be exported directly from the
database.

29 The analysis showed that MRC relevance tended to mean something different in different funding
lines. While Roma represented at best a small percentage of the ultimate beneficiaries of the projects
funded under priority axis 1 and examined for this study, all ultimate beneficiaries tend to be Roma in
the social field work projects funded under Measure 2.1. In case of Measure 2.2., the involvement of
Roma differs from project to project. Of the 39 projects with meaningful indicators, 15 per cent
targeted only Roma while in 43% of these projects the majority of the ultimate beneficiaries were not
Roma. In the case of six projects (15%), less than 15 per cent of the ultimate beneficiaries were Roma.
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Another important aspect is better tracking of the outputs of project activities.
On the one hand, this can be done in a cost-efficient way through improving the
administrative reporting forms. On the other, the outcome-focused M&E infra-
structure can be improved through involving the ultimate beneficiaries and the field
social workers in the process. The new role of the latter is described in the next sec-
tion; as regards the ultimate beneficiaries, their involvement in the outcome-level
monitoring and evaluation can bring huge benefits beyond just data.

Active involvement of the Roma communities in the entire project
implementation and M&E cycle

“Nothing for Roma without Roma” has turned into a standard mantra, but is rarely
materialized in reality. Monitoring the results of Roma-targeted interventions can
be an ideal opportunity for Roma involvement. A broad range of community-level
observation and reporting techniques exist, making possible the involvement of
the people that are supposed to be targeted. Available technology hugely expands
the scope of such techniques (like “Really simple reporting” or community
observers). Institutionalizing such role and including it as part of the ESF condi-
tionality (currently being discussed) can provide a powerful leverage for increasing
the responsibility of the organisations implementing Roma targeted projects (ESF
funding beneficiaries), and at the same time, will provide an opportunity for con-
structive feedback on the meaningfulness of projects. What is more important,
active Roma involvement can be a building block for transformation of the ultimate
beneficiaries from a “target group” into empowered actors. This would contribute
to overcoming the dependency culture and social marginalization, and thus in the
long run magnifying the long-term impact of the implemented projects.

Hearing the voices of the organisations implementing the projects (the beneficiar-
ies of the ESF funding) is also important. The existing procedures for monitoring and
evaluation focus, to a large extent, on administrative procedures. According to the
project-implementing organisations interviewed, the ESF managing authority did
not encourage them to provide feedback concerning their satisfaction with the
functioning of the funding procedures. In view of the very serious problems that
were reported by most of the interviewed recipients of the grants, this appears to be
a serious deficit. The managing authority should therefore develop procedures to
regularly measure the satisfaction of project-implementing organisations with the
administrative procedures that could help identify, in a timely manner, emerging
difficulties before they evolve into problems of systemic character.

The managing authority of the ESF also lacks, to this point, procedures to assess the
outcome of the supported projects. Apparently, the present study represents one of
the first attempts in this direction. In order to identify what kind of methods are suc-
cessful, methods for the measuring of outcomes should be developed. As the study
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revealed, considerable differences exist between the perspectives of project-imple-
menting organisations (especially mayors) and the ultimate beneficiaries, thus it
seems especially important to find ways to integrate the beneficiary perspective into
the framework for the monitoring of projects. Suitable methods could be: interviews
with the ultimate beneficiaries and focus groups, both during the project realization
and after its conclusion. As the ultimate beneficiaries tend to be in highly dependent
positions, in respect to the owners of municipal projects, it is absolutely necessary to
realize such interviews in the absence of mayors and other municipal workers.

As a general recommendation, the development and implementation of suitable
evaluation and monitoring structures should be done in partnership with various
institutions, such as universities, research-focussed NGOs or international organ-
isations.

7.2. A new role for field social workers

Field social workers are doing tremendously important work, but it is too biased
towards social assistance. Often they are providing a basic social safety net to peo-
ple facing the real challenges of exclusion and marginalization. This activity is very
important and it is important to have it maintained as a form of basic social safety.
At the same time, it is regrettable that these activities, which should be considered
an elementary service for a group of inhabitants with specific needs, are not directly
financed from the Slovak state budget. The project-type of funding, which comes
along with higher administrative demands and limited durations, is not well-suited
to finance activities that need to be realized continuously over a longer period of
time in order to bring the best results.

The authors also think that deliberate efforts are necessary to boost the develop-
ment and inclusive aspects of this work. This can be done in a number of ways.

One s to boost the field social workers’ role in monitoring and evaluation, and
thus contribute to the individual interventions’ orientation towards results. The field
social workers are currently a huge potential - still underused - asset in that regard.
They are present in the field and have first-hand information both on the status of
the community as well as on the available social and human capital. They simply
know (or should know) who is who in the communities and could be the liaison
with the ultimate beneficiaries. They can play more explicit role as information
sources on the status of the communities. Quantitative data collection on the status
of the Roma communities has always been a weak aspect of Roma-targeted inter-
ventions — only partially offset by the Atlas of Roma Communities and its update
(due to be completed in 2013). Field social workers can be used as local level
data collectors, updating the data from the Atlas on an on-going basis (on some
basic indicators at least). They could be also more effective in collecting informa-
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tion on the outcomes of different interventions (and on the presence of different
implementing agents) in a given territory. This data can be one of the many inde-
pendent sources of information necessary for building a comprehensive picture of
the community, required for comprehensive M&E.

Second, in addition to more explicit role in the monitoring and evaluation, the field
social workers should have more explicit role in the design of the employment
and income generation targeted projects. They should not be part of the imple-
menting structures — but should be used as a resource and a source of knowledge
on community dynamics, possible internal conflicts of interests and other patterns
that could have an impact on the projects’ success. Currently the communities of
the ultimate beneficiaries are treated as ‘black boxes’and opening them up is nec-
essary for the success of interventions in the long run.

Independent of this discussion, we would like to suggest involving the social work-
ers into the social work micro-grant schemes, which proved to be a successful tool
to mobilize citizens of excluded communities. In order to prevent these activities
from unintentionally deepening ethnic frictions, we suggest that these micro-grants
could be given for activities that are beneficial for the local community, to members
of the minority and majority alike.

7.3.Blending mainstreamed and targeted approaches

The European Commission is explicit that Roma concerns should be “main-
streamed”. The goal of the EU is not to create separate programmes for Roma, but to
pay special attention to the particular situation of the Roma within all relevant EU
policies. The reality however is usually more nuanced. As has been outlined in the
statistical analysis of the project data, the Slovak ESF programme failed to stick to
this principle. The vast majority of the MRC-relevant projects were realized within
the two actions of the priority axis “Social Inclusion”, while the share of Roma among
the ultimate beneficiaries of projects realized in the first priority axis — “Growth of
employment”was very low. There was, however, a large number of training projects
realized under Measure 2.2 that targeted both Roma and non-Roma.

All this suggests that the answer to the question “Shall we prioritize targeted or
mainstream approaches?”is - “Both, depending on the specific circumstances”. The
analysis has shown that different communities are facing different challenges and
blending both approaches is a key for successful and sustainable inclusion of Roma
populations. For that purpose adopting the four major principles outlined below
could help the projects under the OPs in the next programming period achieve bet-
ter outcomes for the Roma:
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Explicit focus on segregated communities

The ESF programme divides Slovakia in two types of regions. While the Bratislava
Region is considered to be too developed to qualify for the highest level of support,
all the rest of Slovakia is considered a priority region. This division disregards that
there are very significant differences on the level of sub-regions and localities. As
demonstrated the usage of a segregation index, which was developed for this study
on the basis of data from the Atlas of Slovak Roma Communities (2004), the differ-
ences in terms of development are in particular great in the case of Roma
settlements. Mainstreaming the use of the segregation index (or of some simi-
lar instrument) is recommended in the future, for both targeting of projects as
well as for evaluation of the projects’ outcomes. An instrument like this index
can be also used for the implementation of the anticipated Roma targeting condi-
tionality of the structural funds in the next programming period.

The analysis of the project data showed that only the projects realized in Measure
2.1 were concentrated in municipalities where the share of Roma and the unem-
ployment rate is higher than in the average of municipalities with Roma inhabitants.
One way of achieving that the available resources will be better targeted to places
where a larger amount of Roma live, could be to fund Roma-targeting training and
employment projects primarily as follow-ups to social work projects. In addition to
this, the data from the Atlas of Roma Communities (2004, to be updated in 2012)
and other municipal level data could be sources of data for such assessments. The
segregation/underdevelopment index developed and applied in this paper could
be one of the methods used for this purpose.

At the same time, it seems necessary to warn about a policy that would steer all
resources to those locations where conditions are the worst, as this might be per-
ceived as a form of punishment against those municipalities that avoided
segregationist policies in the past. One possible approach to tackle these dilemmas
might be to develop tailor made funding schemes for different types of Roma
beneficiaries. While a programme for the inhabitants of highly segregated com-
munities (whose chances to become integrated on the regular labour market are
the lowest) could create employment through activities linked to the upgrading of
the segregated settlement (upgrading of housing, paving of streets, water supply),
the programmes for inhabitants of less segregated locations could be ethnically
mixed and aim for the inclusion of the Roma in the regular economy.

In regard to employment, the projects sought to minimize the entrance barrier by
investing into the skills of the Roma. Even though the number of visited projects is
too small to make the study’s findings fully representative, the study revealed that
the success of this strategy is limited. In the opinion of the authors, such pro-
grammes underestimate the importance of other factors that contribute to the
exclusion of Roma from formal employment. We want to mention, in particular, the
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widespread discrimination and the depressed condition of many local labour mar-
kets, and also the complicated interplay with welfare and social security.

As those responsible for the programme are not in the position to change the
parameters of the entire social system, in the following section we will recommend
a number of measurements, with the intention to improve the results of the
employment projects:

Mainstream the concern for Roma through conditionalities for the usage of EU
structural funds in all funding lines

EU funds do play a very significant role in the local and regional economics of the
less-developed regions of Slovakia. While the resources of the ESF could be used to
prepare Roma for employment, the funding from other EU programmes should be
spent under the condition that the contractors of EU-financed construction projects
demonstrate that the composition of their workforce reflects the ethnic composition
of the district where the investment is taking place. This soft version of affirmative
action might be politically more acceptable than policies that are directly interven-
ing in the contract relationships between private subjects. To increase political
acceptance, this rule could be part of a more general rule, according to which a cer-
tain share of the workforce for EU-financed construction works has to be recruited
locally to ensure that part of the benefit will stay in the targeted area.

A possible alternative to this ethnic approach could be a request that the recipients
of the ESF grants, realizing projects in disadvantaged districts, need to make use of
the labour provided by municipal companies (obecné firmy), which employ local
long-term unemployed.

Mainstreaming of policies so that Roma benefit as well

From the point of view of the authors of this report, the idea to reflect the needs of
Roma in all EU-funded activities is a good and important one. This applies in par-
ticular to all activities that generate employment. For this reason, it appears as a
major weakness that Roma concerns were mostly ignored in the case of the prior-
ity axis “Growth of employment”.

However, at the same time, it is important to stress that the mainstreaming of Roma
concerns will not be sufficient if the Roma issue in Slovakia should be addressed
effectively. The living conditions of many Roma differ, especially in the segregated
settlements, radically from the conditions of the majority population. There can be
no doubt that specific tools are necessary to address the problems of the minority.
One of these tools is the social field work, which was financially supported by the
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ESF in the form of projects realized under Measure 2.1. All interviewed stakehold-
ers confirmed that the presence of social workers is one important precondition for
the successful addressing of other needs. Unfortunately, the project-based way of
financing these essential services often leads to discontinuities, which can greatly
reduce the effect of the work. Therefore the maximum should be done to allow
these programmes to function on a continuous basis.

Support of complex municipal projects

In the given economic environment, the most realistic legal job opportunities for
Roma are programmes administrated by their home municipality. The project vis-
its realized for this study demonstrated that many mayors developed noticeable
skills in using this workforce for the improvement of the municipal infrastructure at
low costs. These projects seemed successful in improving the image of the local
Roma community, as the Roma are seen to be beneficial for the community. While
such an effect is certainly highly desirable, it seems at the same time recommend-
able to impose rules according to which, the Roma part of the municipality will also
benefit from these public works.

We further propose to encourage municipalities (and possibly also NGOs that are
able to demonstrate sufficient experiences and capacities for such a complex task)
to come up with project proposals for more complex employment projects. Key fea-
tures of such projects would be:

e being prepared on and supported by (earlier and parallel) social field work

e long duration of 5 years or longer

e combination of training and employment

gradual reduction of ESF-support in order to encourage efficiency and mar-
ket-oriented choice of products and services

e partnership with local companies (where possible)

To summarize, ESF — and any other - interventions should be driven by pragmatic
common sense — and not by abstract ideological arguments. The answer to the ques-
tion “What works?” should precede the question “What to do?” The decision in each
individual case (locality and/or a project) should be driven by this pragmatic crite-
rion — what approach yields tangible results and helps lift the people out of poverty
and marginalization. In order to achieve that though, clear results orientation is a
must. This obvious idea emerges as the overarching conclusion of the entire study.
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Annexes

Table A-1: Division of costs within projects (mean values calculated

on basis of sample)

Measure/ Realized Realized Realized Realized Realized
Number budget - budget: budget: budget: budget:
of projects total: - Costs of - Costs of - Costs of - Costs of
trainings social field project public
work management relations
2.1/213 Total: 930,1076 € 101,778 € 8,746,117 € 312,246 € 152,751 €
(100%) (0.1%) (94.0%) (3.4%) (1.6%)
Mean: 45,371 € 48 € 42,457 € 1,494 € 717 €
Max: 133,267 € 10,177.8 € 127,568 € 16,783 € 10,819 €
Min: 1,784 € 0€ 1,784 € 0€ 0€
2.2/74 Total: 8,869,572 € 7555435 € 16,530 € 1,075,057 € 222911 €
(100%) (85.2%) (0.2%) (12.1%) (2.5%)
Mean: 119,859 € 103,499 € 223 € 14,528 € 3,012€
Max: 376,247 € 336,686 € 14,731 € 54,546 € 27,144 €
Min: 13,500 € 10,178 € 0 389€ 0€
All Total: 18,170,648 € 7,602,434 € 8,762,647 € 1,390,288 376,035
priorities (41.8%) (48.2%) (7.6%) (2.0%)
and
actions/287 | Mean: 65,128 € 26,489 € 31,295 € 4,895 € 1,306 €
Max: 376,247 € 336,686 € 127,568 € 54,546 € 27,144 €
Min: 1,784 € 0 0 0 0

Source of data: Own calculations based on documentation of projects included in project sample. Only
project documentations that include a final report were included in the calculation. The sum in the realized
budget is the sum spent by the recipient of the grant according to the final report. This sum can differ from

the expenses that were recognized as eligible by the Ministry.
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Table A-2: Project budgets and size of target groups

Action/Numb Contracted Realized budget = Number of Costs per
er of projects budget (% of contracted Participants participant
budget) (based on
realized
budget)
2.1/213 Total: 11,660,518 € 9,301,076 € 143,639
(79.8%)
Mean: 56,604 € 45,371 € (80.2%) 678 65 €
Max: 320,906 € | 133,267 € (41.5%) 7,428 1,593 €
Min: 13,467 € 1,784 € 20 2€
(13.2%)
2.2/74 Total: 11,767,958 € 8,869,572 € 5,490
(75.4%)
Mean: 159,026 € | 119,859 € (75.4%) 74 1,615 €
Max: 365,500 € 376,247 € 618 12,417 €
(102.9%)
Min: 17,095 € 13,500 € (79.0%) 0%° 99 €
All priorities Total: 23,107,570 € 18,170,648 € 149,137
and (77.6%)
actions/287
Mean: 82,823 € 65,128 € (77.8%) 516 122 €
Max: 365,500 € 376,247 € 7,428 12,417 €
(102.9%)
Min: 13,467 € 1,784 € 0 2€
(13.2%)

Source of data: Own calculations based on documentation of projects included in project sample. Only
project documentations that include a final report were included in the calculation. The sum in the realized
budget is the sum spent by the recipient of the grant according to the final report. This sum can differ from
the expenses that were recognized as eligible by the Ministry.

30 This value refers to one part of a larger project (No. 27120230040) that was realized in several villages.
As explained in the methodology, in the table projects that were realized in several locations are split
up and divided among these locations. In three villages, the trainings had to be cancelled as it proved
impossible to find participants.
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