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Executive summary

The Government of Moldova is reforming its system of social service provision so that it diversifies
its range of services to take into account individual need and increases its overall coverage of the
population. The Ministry of Social Protection, Family and Child (MSPFC) has developed an
Integrated Strategy for Social Services (ISSS) which is undergoing an approval process. The
strategy envisages a refocusing of services away from highly specialised facilities to more
appropriate community-based and preventative services, in line with Moldova's international
commitments. This includes a scaling-down or phasing-out of some specialised institutions, as
agreed in the government's deinstitutionalisation strategy of 2007, and a strengthening of the new
national network of social assistants and other local services.

The strategy takes into account the ongoing process of decentralisation in Moldova and so it
enables local public authorities at the first and second levels (the primaria and raion) to develop
services that most closely reflect the needs in their area, and by the most effective and efficient
means possible, under the guidance of the overall framework for social services provided by the
MSPFC. The ISSS will therefore place significant demands on raion Social Assistance and Family
Protection Departments (SAFPDs), who will have to change the mix of services provided and the
way they deliver them.

An organisational assessment of raion SAFPDs has been carried out to enhance the MSPFC's
understanding of current practices and constraints in raion SAFPDs. The aim is to inform the
drafting of legislation and regulations and support the implementation of the strategy. This report
presents the findings of the assessment. The study is divided into 11 sections:

e The background sections (1-3) introduce the objectives of the study, outline the
methodology and describe the context in which the reform of social services is taking place.

e The findings are in sections 4-10. Section 4 reviews what services the raion SAFPDs
provide. Sections 5-8 look at the resources (human, physical and financial) that deliver
these services. Sections 9 and 10 examine the processes of planning and delivering
services and the characteristics of the organisational culture in which they are delivered.
Key findings are summarised in a box at the beginning of each chapter.

e Section 11 draws conclusions about the effectiveness of the assessment's categorisation
of raion SAFPDs into three types according to their perceived performance (see
methodology section below).

In addition, Annex A offers some detailed recommendations on the next steps for implementation
of the ISSS as a guideline for policymakers.

Methodology

The team assessed 10 raions that are perceived to be achieving different standards of
performance in the delivery of social services. The MSPFC, Ministry of Finance and Ministry of
Local Public Administration were each invited to rank raions and municipalities as low, middle or
high performers according to their own judgement. The team then selected raions about whose
performance there was most consensus among the ministries, taking into account also the
geographical spread of the selection. Three raions in each of the low and middle performance
categories were selected, and two raions from the high performance category. In addition Chisinau
and a raion of Gagauzia were selected automatically because their administrative systems are very
different to the rest of the country. In alphabetical order the raions selected are: Anenii Noi,
Cantemir, Causeni, Chisinau, Donduseni, Edinet, Rezina, Soroca, Ungheni and Vulcanesti.
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The assessment team spent a day in each of the selected raions, carrying out four semi-structured
interviews and two focus groups with key players to gather information about current practices and
constraints. The stakeholders who participated were social assistants and social workers; the
head, accountant and specialists of the SAFPD; the head of the finance department of the raion;
and selected mayors of primarias. The assessment team usually consisted of international and
national experts from OPM and EveryChild together with a staff member from the MSPFC. All
interviews and focus groups were held in July 2008.

Context

Some social services have long existed in Moldova, but before independence the focus of
community-based care was mainly on domiciliary care for the single elderly and disabled.
Guardianship and adoption services were in place for children without parental care, and the
prosthesis service provided aids for people with mobility problems. For other beneficiaries services
tended to be concentrated on full-time care in residential institutions.

Since then the country has committed to a number of international and national agreements and
policies on social care services, and has begun to put in place the mechanisms to implement them.
At the international level these agreements include the United Nations (UN) Conventions on the
Rights of Persons with Disabilities and on the Rights of the Child. At national level, policies have
included the Economic Growth and Poverty Reduction Strategy, the National Development
Strategy 2008-11, and policy documents such as the strategy and action plan for
deinstitutionalisation by the Ministry of Education and Youth. The ISSS which is now under
consideration forms part of the ongoing effort to refocus social services towards community-based
services and away from residential care.

Significant changes have been made to the legislative framework in line with these policy
commitments. In recent years the main relevant law has been the Law on Social Assistance of
2003 which provides for the delivery of social services, as a form of social assistance, overseen by
the central government and carried out at local level by local public authorities. Many other
regulations govern specific services ranging from home care and social canteens to foster care,
adoption and full-time residential institutions, and including also regulations on the provision of
cash support.

The responsibilities for these services are spelt out in broad terms in the Constitution and are
further clarified in fiscal and administrative legislation. The Law on Administrative Decentralisation
of 2006 stipulates that raions are responsible for the administration of social assistance units in
their district and for developing and managing community-based social services. The Law on
Social Assistance of 2003 indicates that the type of social assistance services covered
encompasses in-kind social services, cash allowances and also indirect assistance such as
through payments for services related to housing and tax exemptions.

As for financing, the Law on Local Public Finance specifies the revenue sources of the different
levels and types of local government, and describes the operation of the transfers from the central
budget to local governments which are intended for revenue equalisation. Transfers to a raion are
the difference between its per capita expenditure and its projected revenue, multiplied by the
population.

Services

All sampled raions provide a common set of basic social services through social assistants,
social workers and a range of raion specialists. At the community level these are the services
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delivered by social assistants and social workers. At the specialist level each raion provides a
service for guardianship and adoption of children, and coordinates the use of the prosthesis
service for people with limited mobility. Among services for people with very high need, each raion
sends beneficiaries for sanatorial treatment and all have some residents in full-time institutional
care. They also all disburse cash on the basis of requests submitted on the social questionnaire,
and provide transport subsidies for people with disabilities. But access to additional social services
outside this common set varies widely across the different raions. This is true for long established
services such as social canteens as well as more recent initiatives such as foster care.

Community-level services have developed considerably in recent years but are not yet used to
the extent foreseen by the ISSS. Use of service providers other than the local public administration
is so far ad hoc. Practitioners generally accept the need to provide more of these services and
most commonly perceive funding and capacity to be the binding constraint. In isolated cases the
constraint is a lack of knowledge about the nature and benefits of community-based services, not
only among service providers but also in the primaria and raion administration.

The personnel who provide services at community level—social assistants and social workers—
spend a lot of time doing work that is not direct care work. For many social assistants there is an
emphasis on administration, particularly helping people to access cash support. Caring,
counselling and advisory work is less prominent. But in better performing raions, where they have
had more training and support, they have more direct client contact than in lower performing
raions. As for social workers, they are faced with many menial tasks outside the normal ambit of
social work professionals, such as chopping firewood, fetching water and paying bills. It is in their
job description but it is an aspect of their work which could be done by non-care workers, if such an
arrangement were to be set up. This would free up their time to provide care services to more
people. Many people who could benefit from the home care service cannot access it because there
are not enough allocated places.

Specialist services are fairly limited at the moment and consist mostly of the long-established
mechanisms such as guardianship and adoption. There is little evidence of the availability of
advanced psycho-social services or of other rehabilitative care (occupational therapists and
physiotherapists). Facilities and staff that ought to be reserved for specialist care tend to be used
mainly for non-specialist treatment. As with the social assistants, the specialists spend a lot of time
on administration, such as drawing up lists of the categories of beneficiary in their raion.

Some raions offer their own very high need services, such as an asylum for the elderly, and
others have institutions on their territory that are funded from the central budget, such as an
internat run by the Ministry of Education and Youth. The rate of institutionalisation of children by
raion is not related to whether the SAFPD is considered a strong or weak performer (according to
the most recent available data). Raions which do not have an institution on their own territory
funded from the central budget tend to have a lower rate of institutionalisation than average.

Cash allowances for vulnerable people (‘'material aid'), administered by the SAFPDs, reach far
more people than the entire in-kind social service system. In 2006 some 296,000 people received
aid from the Funds for Social Support of the Population, and 155,000 received transport
compensations for people with disabilities, compared with only 78,000 who received in-kind social
services such as home care or residential care.

Personnel
All raions have similar staffing structures to those recommended by government decision

regarding the apparatus of the SAFPD. Recommendations for staff levels at the SAFPD are based
on population norms rather than assessed need. Although SAFPDs are not obliged to stick to
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these recommendations, some do, without reference to whether their own raion has, for instance, a
particularly high number of children or of elderly people. But some have fewer staff posts, and
some have many more.

Where raions have more staff posts this is usually because they have created new types of job
(such as personal carers) rather than because they have more of the traditional posts. Raions that
are perceived to provide the best services are more likely to have additional staff than raions that
are considered less strong. Raions express concern about the number of support staff available to
them. These include posts such as a secretary, driver and human resource manager. These posts
are not on the official list recommended by the government decision. Some raions consider that the
availability of support staff would free up the time of specialists and others for casework. SAFPDs
also reported difficulties in finding substitute workers when a member of staff is on leave.

On average, raions are quick to recruit social assistance staff, have few reported vacancies and
have a fairly low turnover. Chisinau is a big exception to this. It is much less successful than the
rest of the country in recruiting and retaining social assistants, owing partly to the availability of
higher paying positions to relatively qualified people in the capital city.

Many raions have developed their own practices in management and supervision and are
providing some form of management to social assistance staff even without these tasks having
formally been defined.

Social assistants have extremely varied academic and professional backgrounds. This has an
implication for their training in that they may benefit from a highly flexible (perhaps modular)
system of in-service training which allows staff to complement their existing skills and knowledge
by selecting units which are new to them, rather than undergoing a single course that is common to
everyone. Training is essential also for other employees of the raion SAFPD.

Salary scales for social assistants, as for social workers, are interpreted in very different ways in
the different raions but are not strongly linked to their professional background or performance.
Many raions urged a review of salaries.

Relationships and stakeholder management

SAFPDs do not yet regular involve the general public (beneficiaries and non-beneficiaries) in
social service planning, delivery and monitoring although a few opportunities do exist. Mobilising
communities, such as by encouraging volunteer to look after their neighbours when social workers
are unavailable, could provide an effective and low-cost means for SAFPDs to deliver their
objectives by providing more resources and freeing up social assistance staff to carry out more
professional care work.

SAFPD staff are often in regular contact with each other and fellow professionals in primarias.
Sometimes this contact is formalised such as in weekly meetings. Only occasionally is friction
reported between people working within a primaria. They also have contacts with the raion
administration and with other raions. But raions that have weaker contacts with the finance
departments are less easily able to advocate for additional resources.

Interaction with the MSPFC is less frequent and is concentrated on the provision of information to
the ministry. Raions do not always have much contact with institutions run by central government
that operate on their territory. This lack of interaction makes it difficult to understand how the
institutions, or the resources in them, might be transformed to deliver community-run services
locally. Interactions between non-governmental organisations (NGOs) and raion SAFPDs also tend
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to be relatively infrequent and are often initiated by the NGO (which might contact the SAFPD to
offer to deliver food aid to people in need) rather than by the raion actively seeking their support.

SAFPDs express a need for support in improving awareness of the services they provide,
mobilising communities to support implementation of the strategy and building relationships with
partners.

Logistical support / non-personnel inputs

While there are standard ratios for key personnel inputs, other input requirements are not clearly
defined upfront and apparently not factored into funding norms. It is not clear who (central
government, raions or primaria) is expected to take responsibility for the additional resources
required by social assistants and social workers who are remunerated by raion administrations but
who are physically working in primarias. Quite often this seem to be expected of primaria while in
terms of legislation it is the responsibility of raions. The most common inputs for social assistants
and social workers which are not clearly outlined or funded are office space, computers and
transport. There is a need to more clearly outline these inputs, allocate responsibility for them and
set up funding arrangements.

Raion SAFPD offices are generally adequate but do not take into account sufficiently the
extensive interaction with beneficiaries around cash benefits (taking applications and related
activities), which would benefit from being located in a space that has an enquiries desk, a waiting
area and perhaps a consultation booth. Social assistants often have a working space in their
primaria but many find it difficult to find an area for confidential conversations.

Transport can cause difficulties in terms of both efficient use of time (staff may spend a long time
travelling between clients) and cost (many social assistants pay most of their own transport costs
while carrying out work-related duties). Many expressed the difficulty of paying for walking shoes
and suggested that bicycles might be useful at some times of the year to reach beneficiaries more
easily.

A number of raions have been innovative in developing forms, procedures and databases to
manage their resources. But there is a lack of standardisation and setting of standards (such as in
management of case files) which impacts on the availability and reliability of information and the
ability to manage. There is a need to have more centralised development of tools (such as the
case of the social questionnaire) although the needs of users and ease of use should be
considered.

Financing

Local governments' expenditure on social protection has grown faster than other components of
their expenditure over the last two years, and in the ten raions visited it comprised 5.5% of local
government expenditure in 2007 altogether. But there is significant diversity around this figure, with
Chisinau devoting 3% of its expenditure to social protection and Edinet devoting 11%. Per capita
social protection expenditure varies from MDL 61 in Cantemir to MDL 140 in Edinet.

Although the legislation provides for substantial local autonomy in decision-making and budgeting,
the funding that is available is driven primarily by cost norms for different services as identified by
the Ministry of Finance. Funding availability is therefore to a great extent driven centrally. Raion
SAFPDs often feel that these norms underestimate the cost of delivery of services but they report
little success in negotiating any revision. So despite the fact that decentralisation exists in law there
was a significant sense that, given funding constraints and the centrally driven identification of
services and costs, little room exists for substantial decision-making at the local level.
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Service planning and implementation

The budget process is well institutionalised and forms the core of the planning process but there
seems to be too little emphasis on ongoing resource planning (including the setting of targets
and costing) and too little interaction between service sections in raions and the finance sections.
Outside the budget process there are no uniform and consistent processes for service and
resource planning in SAFPDs. Such a process should be encouraged and preferably regulated and
monitored by the ministry.

Procurement reform has brought some challenges (lengthier processes and potential
discrimination against local procurement) but has established more transparent processes. There
are not concerns from SAPFDs on procurement (which is normally centralised in a raion) but
alternative mechanisms for procuring social services should be investigated.

The shortcomings and lack of standardisation with regard to procedures, operational systems and
databases, mentioned above, impact negatively on monitoring and evaluation. There is also a
need to monitor to a much greater extent and explicitly quality of services, and impacts and
outcome.

Organisational culture

SAFPDs vary in the way they deliver their services. Some prefer flexibility and innovation while
others prefer to adhere more closely to the recommendations of government laws and regulations.
Leadership style has a strong impact on the ambience of the SAFPD and its approach to delivering
services.

Some raions are gradually developing an approach to service delivery that is centred on the user,
but more commonly services are determined by supply-side considerations (what the raion has
available to provide, rather than what the user needs or requests). Social assistants are
succeeding in offering a point of contact that provides a service closer to the beneficiary than
previous social service models. But the further development of services close to the beneficiary will
require the continued roll-out of gatekeeping commissions and the strengthening of community
services.

It is intended that raion SAFPDs may develop a 'learning culture' as part of the revision to
management and supervision practices. This implies the regular exchange of experiences between
social assistance personnel, and the soliciting of advice from users about the type of services they
would wish to have and they way they might best be provided.

The rights of individuals are being considered in many cases but there are opportunities for
greater equality of access to services and an increased emphasis on the maintenance of
confidentiality and dignity.

Conclusion

The raion visits did not confirm the initial three-way classification of raions as high-level, medium
level and low level. Three broad conclusions can be made with regard to the types of raions and
administrations visited:

e Indeed, a couple of raions stand out in terms of embracing the philosophy of community-
based and preventative social work and have developed quality services (and
management) in support of this approach. These raions have dedicated leadership and
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people but have benefited in most cases from participating in projects with non-
governmental and international partners and funding. This points to the positive impact
which the right type of support, including financial support, could have on service delivery
improvement and development.

¢ Butin all raions the team found examples of good practices and innovation in some aspects
of service delivery (e.g. some had strong management procedures, others had a good
system of recording their interaction with beneficiaries, others had developed their own
regulations for new types of service). Rather than focus on differentiation between raions in
terms of rigid categories and devising support programmes on the basis of this, the focus
should be on how in different raions innovative practices have developed around different
areas, and how these best practices can be distilled further and shared.

e Chisinau and Vulcanesti are less comparable to other raions because of the uniqueness of
responsibilities and administrative structures and, for Chisinau, its greater resources.

Recommendations

Given the diversity of experience in different raions and the extent of service innovation,
mechanisms should be set up to ensure learning from best practice and dissemination of best
practice to all regions and incorporation these into legislative and administrative frameworks.

Service availability and service planning

There is a need for a methodological framework for strategic planning of social services at
territorial level, as proposed as one of the areas of work in the ISSS action plan, to ensure that the
sum of the services provided by raions add up to deliver the national objectives. A blueprint for
service delivery, with suggestions not just for what services to provide but how they can be
provided, might assist in this process. It would be important for the MSPFC to define a minimum
package of service outcomes (i.e. what it expects should be achieved in the raions).

Legislative framework

In some raions legislation is seen to be too prescriptive, limiting innovation and specific
adjustments in raions depending on their circumstances; but for other raions there was a concern
about the legal framework not being developed in enough detail. This suggests that it might be
valuable for the MSPFC to provide a broad-based law, but accompanied by more detailed
guidelines outside the legislative framework for those raions that seek additional guidance. The
body of legislation related to social services is fragmented and it would be useful to develop a clear
vision of how the different laws and regulations relate to one another.

Absence of key inputs

There is a need to clarify policy regarding responsibilities for providing office space and other
material inputs. As for another aspect of the operational framework, forms and databases, these
might benefit from being harmonised; information must over time include service outputs (an not
just inputs) as well as outcomes in order not only to monitor inputs but so that impact and cost-
efficiency can be assessed.

Human resources
Staffing levels should be flexible according to the needs of the raion. The MSPFC could offer

guidelines about the management and supervision of staff. A system of performance-based
progression through salary grades for staff, with opportunities for promotion, should be elaborated

viii
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to encourage professional development and enhance personal motivation. A modular system of
training would accommodate the different professional and academic backgrounds of recruits.

Financing

Financial mechanisms have to be developed to incentivise deinstitutionalisation and efficient
service delivery. With regard to adequacy of funding it is necessary to assess the sources of
differential levels of spending between raions and for processes to be put in place to assess the
cost-efficiency of service delivery and through comparison between raions and other international
cases to set standards and make proposals for improving efficiencies. A greater development of
alternative mechanisms for providing and procuring services would be beneficial for the quality and
range of social services.
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1 Introduction

1.1 The purpose of this report

Since the early 1990s Moldova has taken big strides in putting in place the administrative systems
and capacity to deliver social assistance, including cash benefits and social welfare services to its
population and so confront some of the challenges resulting from the rapid change in the society.
The challenge has been to deliver a set of social services that meet the needs of the population in
the face of rising demand and tight fiscal constraints.

Today social assistance in Moldova is planned and delivered by an energetic and committed cadre
of staff, employed by central and local governments and also by non-state organisations. They
provide a core set of social services in cash and in kind, for all age groups of the population,
ranging from temporary respite centres for mothers and babies to long-term domiciliary care for the
elderly and including a number of preventative care services. Their work is supported by people
working in other sectors such as health and education, and also informally by volunteers including
neighbours in local communities. Funding for services is provided by central and local public
authorities and external organisations. Together these human and non-human resources combine
to deliver a service which provides a solid foundation for the future development of social care in
the country.

The Moldovan government acknowledges gaps in social assistance and policy analysis and
service reform is ongoing. The government is planning to increase the coverage of social services
to those in need and to diversify the range of services so that it can better take into account the
situation of individuals. In June 2008 it approved a new Integrated Strategy for Social Services
(ISSS) which is now due to be considered by parliament. The strategy envisages a refocusing of
services away from highly specialised services to more appropriate community-based and
preventative services, a scaling-down or phasing-out of some specialised institutions and greater
responsiveness to the needs of customers. It is premised on the ongoing strategy of
decentralisation in Moldova and so it will lead to more responsibilities and autonomy for the first
and second level local authorities.

The ISSS will therefore place significant demands on raion Social Assistance and Family
Protection Departments (SAFPDs), who will have to change the mix of services provided and the
way they deliver them. The strategy assumes an implementing agency that is well-resourced,
where the personnel are dedicated and inventive, where there is significant initiative to respond to
problems and where there is flexibility in resource allocation as new problems manifest and as
improved and more efficient ways of dealing with issues are developed. These are some of the key
characteristics of an effective social assistance organisation as identified with the MSPFC in its
strategy workshop of July 2007 (see Box 1.1).

Box 1.1 What does an effective organisation need?

— Adequate human, financial and physical resources

— Good policy processes

— Good planning, budgeting and performance management processes
— Efficient and user-centred service provision

— Leadership and influence
Source: MSPFC workshop with OPM and EveryChild, Malovata, July 2007.
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The MSPFC wishes to understand current practices and constraints in raion SAFPDs to inform the
drafting of legislation and regulations to support the strategy. A more detailed view of current
service delivery will also assist in developing appropriate support programmes and organisational
support and identify funding areas and issues which need to be addressed. As elements of the
strategy have already been piloted in some raions and generally raions have dealt with their
mandate in an inventive way, the selective review of current practice in raions assists in identifying
best practice as developed by SAFPDs and allows for sharing of such best practice between
regions. This exercise carries out that assessment.

1.2 Specific objectives
The objectives of the exercise are therefore:

1. to determine the status quo in terms of service delivery, resourcing and capacity in SAFPDs;
2. to identify constraints on service delivery and implementing the ISSS; and
3. to prioritise the support needs of SAFPDs.

The output of the exercise, in addition to systematic information about services and constraints, is
a set of findings to support drafting of legislation and regulations and to support the identification
and development of support programmes. The findings will also inform a broader public
expenditure review of the subsector which will support budgeting discussions / negotiations and
proposals around financing mechanisms.

1.3 Structure of the report
The study is divided into 11 sections which fall into three parts.

e Background (sections 1-3). Section 2 describes the methodology for the study. Section 3
outlines the context in which the reform of social services is taking place.

e Findings (sections 4-7). Section 4 reviews the services that are provided or will be
provided by different raions. Sections 5-8 assess the quantity and characteristics of the
resources that deliver these services: section 5 examines the human resources, and
section 6 the relationships between them; section 7 focuses on physical resources such
as equipment; and section 8 looks at the availability of financial resources. Sections 9-10
identify the procedures by which these resources are used to deliver the services and the
characteristics of the culture in which they are delivered. Key findings are summarised in a
box at the beginning of each chapter. In all interviews and focus groups the team asked
stakeholders explicitly what they consider to be the most important support needs of the
different provider groups in the context of the introduction of the ISSS. The needs that were
commonly expressed are incorporated into the summary of needs at the end of each
chapter.

e Conclusion. Section 11 draws conclusions about the effectiveness of the categorisation of
raion SAFPDs into three types.

Annex A offers some detailed recommendations on the next steps for implementation of the ISSS
as a guideline for policymakers.
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2  Methodology

The methodology for the organisational assessment is based on a recognition that the levels of
support that the MSPFC will need to provide to raion SAFPDs is dependent on their current
capabilities. The methodology assumes that high performing SAFPDs (often those located in
raions where administrative capabilities are high) will need less support than low performing
SAFPDs. If central government support will be highest to the low and middle performing SAFPDs
then it makes sense to learn most about these departments.

2.1 Selection of raions

The aim was therefore to select 10 raions that are perceived to be achieving different standards of
performance. The MSPFC, Ministry of Finance and Ministry of Local Public Administration were
each invited to rank raions and municipalities as low, middle or high performers according to their
own judgement. No criteria were prescribed for making this assessment. The team examined the
three sets of rankings and selected raions about whose performance there was most consensus
among the ministries, taking into account also the geographical spread of the selection. Three
raions in each of the low and middle performance categories were selected, and two raions from
the high performance category. In addition Chisinau and a raion of Gagauzia were selected
automatically because their administrative systems are very different to the rest of the country.

The raions that were selected are shown in grey in Figure 2.1 below. In alphabetical order they are:
Anenii Noi, Cantemir, Causeni, Chisinau, Donduseni, Edinet, Rezina, Soroca, Ungheni and
Vulcanesti. Together they contain some 40% of the population. They offer a wide range in terms of
population size and distribution, geographical location, socioeconomic development and
administrative capacity.

Note that because the process of selecting these raions does not use a strict randomised sample
readers should exercise caution in considering the generalisability of results: quantitative data
collected in the raions cannot be extrapolated to provide national-level estimates.

2.2 Implementation of assessment

The assessment team spent a day in each of the selected raions, carrying out four semi-structured
interviews and two focus groups with key players to gather information about current practices and
constraints. This helped to gain an understanding of their training and experience, problems being
experienced and changes required, supervisory and management activities, and time utilisation.
The four groups of providers and stakeholders interviewed were:

¢ selected mayors of primarias;

¢ head of the finance department of the raion;

¢ the head and the accountant of the SAFPD (sometimes separately); and
¢ the specialists in the SAFPD (sometimes together with the head),

while the focus groups were held separately with social assistants and social workers.

Raion SAFPDs themselves selected which of their own staff and which mayors to invite to
participate in the assessment. In total more than 200 people took part.
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Figure 2.1 Raions selected for assessment
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Source: OPM. Note: The 10 selected raions are shown in grey.

In each raion the assessment team consisted of international and national experts from OPM and
EveryChild together with a staff member from the MSPFC, except in Chisinau where the
assessment was conducted by the national team only. All interviews and focus groups were held in
July 2008.

Certain quantitative information on budgets, personnel and service delivery was gathered either
during or after the visit to raions in order to provide further background and verify some of the other
information. Where secondary data are available for the entire country (such as for the number of
social assistants employed) these are used in preference to data that are restricted to the selected
raions only.

The assessment team, on the basis of raion visits and the information collected, made an

assessment of organisational culture as the time available for the information gathering did not
allow for a more systematic, questionnaire-based assessment of organisational culture.
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3 Context

This section briefly summarises the policies and legislation that support the development of social
services and reviews the financial and administrative framework within which the policies operate.
Finally it gives an overview of the proposed changes to the system under the ISSS.

3.1 Social services

3.1.1 Policy context

Some social services have long existed in Moldova, but prior to independence the focus of
community-based care was mainly on domiciliary care for the single elderly and disabled.
Guardianship and adoption services were in place for children without parental care, and the
prosthesis service provided aids for people with mobility problems. For other beneficiaries services
tended to be concentrated on full-time care in residential institutions.

Since that time Moldova has noted challenges such as the limited diversity of services, the
centralised nature of service provision, the difficulty of responding to individual need and the small
number of beneficiaries compared with demand. It has begun to respond to these challenges and
affirmed its commitment to expanding and improving the delivery of social care services under a
number of international and national agreements and policies.

At international level the country is a signatory to conventions including the United Nations (UN)
Convention on the Rights of Persons with Disabilities, and the UN Convention on the Rights of the
Child which promotes interventions that aim to provide children at risk with a family-based rather
than an institutional solution wherever possible.

At a national level the Economic Growth and Poverty Reduction Strategy 2004—-06 plans for the
diversification of social services and the improvement of their quality, accompanied by the
introduction of minimum standards. It proposes the development of services that enable people to
be reintegrated into the community wherever possible. The National Development Strategy 2008—
11 follows on closely from this: it pledges support for vulnerable population groups and includes
amongst its essential programmes and measures the development and diversification of social
services, the promotion of deinstitutionalisation and the redirection of finances from residential
institutions to community services.

Some of the most recent policies developed by the Government of Moldova include the strategy
and action plan for deinstitutionalisation by the Ministry of Education and Youth, and the
establishment of the network of social assistants. The ISSS which is now under consideration
forms part of the ongoing effort to refocus social services towards community-based services and
away from residential care (see section 3.3 below).

3.1.2 Legislation

Significant changes have been made to the legislative framework in line with these policy
commitments. The mandate to provide social services is enshrined in the constitution of 1994,
which obliges the state to take action to ensure that everyone has access to good welfare services
(see also section 3.2 below). In recent years the main relevant law has been the Law on Social
Assistance of 2003 which provides for the delivery of social services, as a form of social
assistance, overseen by the central government and carried out at local level by local public
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authorities’. Numerous other laws and regulations govern the provision of particular services,
detailing to whom services are to be provided, by whom and how. A summary is provided in Box
3.1.

Box 3.1 Laws and regulations on social services
Some of the main laws and regulations governing social services include the following:
General

Law on Social Assistance no. 547-XV of 25 December 2003, published in Official Monitor no. 042, Article no.
249, 12 March 2004.

Decision no.1478 of 15 November 2002 regarding indemnities for families with children.

Law regarding veterans, no. 190 — XV of 8 May 2003

Law regarding social protection of the citizen —victims of Chernobyl disaster, no. 909-XIl of 30 January 1992
Community services

Social assistants: Resolution of the Government of Republic of Moldova no. 24 of 10 January 2007 with
regard to the approval of the Regulations with regard to the way of employment of social assistants,
published in Official Monitor no. 003, Article no. 25, 12 January 2007.

Social support canteens: Law on Social Support Canteens no. 81-XV of 28 February 2003, published in
Official Monitor no. 67-69, Article no. 283, 11 April 2003.

Resolution of the Government of Republic of Moldova no. 1246 of 16 October 2003 with regard to the
approval of the sample Regulations with regard to the work of social support canteens, published in Official
Monitor no. 218-220, Article no. 1297, 24 October 2003.

Specialised services

Foster care: Resolution of the Government of Republic of Moldova no. 1361 as of 17 December 2007 with
regard to the approval of the sample Regulations with regard to the Foster Care service, published in Official
Monitor no. 198-202, Article no. 1436, 21 December 2007.

Guardianship: Resolution of the Government of Republic of Moldova no. 581 as of 25" May 2006 with regard
to the approval of the sample Regulations with regard to the conditions of establishment and payment of
indemnities for the adopted children and children under guardianship/trusteeship, published in Official
Monitor no. 083, Article no. 624, 2 June 2006.

Decision of the Council of Ministries of the Soviet Socialist Republic of Moldova about approval of Regulation
regarding guardian ship authority, dated 1972.

Adoption: Draft law regarding legal status of adoption discussed for the first time in Parliament 12 June 2008,
not yet approved.

Family-type homes: Resolution of the Government of Republic of Moldova no. 812 of 2 July 2003 with regard
to the approval of the minimum quality standards for the family type homes, published in Official Monitor no.
149, Article no. 863, 18 July 2003.

" Law on Social Assistance no. 547-XV, dated 25 December 2003.
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Day-care centres: Resolution of the Government of Republic of Moldova no. 812 of 2 July 2003 with regard
to the approval of the minimum quality standards for the social services delivered in day care centres for
disabled children, published in Official Monitor no. 122-124, Article no. 831, 11 July 2008.

Very high need services

Deinstitutionalisation: Resolution of the Government of Republic of Moldova no. 784 of 9 July 2007 with
regard to the approval of the National Strategy and Action Plan with regard to the reform of the system of
residential childcare for years 2007 to 2012, published in Official Monitor no. 103-106, Article no. 823, 20
July 2007.

Gatekeeping: Resolution of the Government of Republic of Moldova no. 1177 as of 31 October 2007 with
regard to the setup of the Commission for protection of children in difficulty and the approval of the sample
Regulations with regard to the work of this Commission, published in Official Monitor no. 178-179, Article no.
1248, 16 November 2007.

Residential institutions for children: Resolution of the Government of Republic of Moldova no. 432 as of 20
April 2007 with regard to the approval of the minimum quality standards for care, upbringing, and
socialisation of children in residential care, published in Official Monitor no. 060, Article no. 468, 4 May 2007.

Residential institutions for the elderly and disabled: Resolution of the Government of Republic of Moldova
no. 1500 of 31 December 2004 with regard to the approval of the sample Regulations with regard to the work
of the asylum for elderly and disabled persons, published in Official Monitor no. 013, Article no. 68, 21
January 2005.

Temporary placement centres: Decision no.450 of 28 April 2006 regarding the approval of Minimum Quality
Standards for Temporary Placement Centre concerning child care, education and socialisation, and format.

Resolution of the Government of Republic of Moldova no. 1018 of 13 September 2004 with regard to the
approval of the sample Regulations with regard to the work of the Temporary Placement Centre for children,
published in Official Monitor no. 175-177, Article no. 1204, 24 September 2004.

Sanatoria. Regulation no. 32 of 9 June 2003 regarding the evidence and distribution of the medical
rehabilitation tickets for elderly and disabled people, approved through the order of the Ministry of Labour,
Family and Social Protection decision.

Other services

Fund for Social Support of the Population: Law on the Republican Fund and the local funds for social support
of the population no. 827-XIV of 18 February 2000, published in Official Monitor no. 065, Article no. 460, 8
June 2000.

Resolution of the Government of Republic of Moldova no. 1083 of 26" October 2000 with regard to the
application of the provisions of the Law on the Republican Fund and the local funds for social support of the
population, published in Official Monitor no. 139-140, Article no. 1192, 2 November 2000.

Social protection of the disabled: Law on the social protection of the disabled 821-XIl of 24 December 1991,
published in Official Monitor no. 008, 24 December 1991.

3.2 Funding framework and responsibility for social assistance

Efficient delivery of welfare services is dependent on clear allocation of responsibilities and
availability of adequate funding. Responsibilities for welfare services and the financing
mechanisms are spelt out in broad terms in the Constitution and are further clarified in fiscal and
administrative legislation.
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The Constitution of the Republic of Moldova (1994) in Articles 47 to 51 sets out the right to social
assistance and social protection, mandating state action to ensure a decent standard of living for
Moldovans and establishing the right to insurance against major contingencies impacting on
economic survival (unemployment, disability, widowhood and old age). Special obligations are
identified in favour of families, mothers, children and orphaned children. With regard to disability it
is stated that government “shall ensure that normal conditions exist for medical treatment and
rehabilitation, education, training and social integration of disabled persons.”

3.2.1 Administrative structure and budget system

In addition to the central government, the Constitution (Articles 112 and 113) also establishes two
further administrative tiers: district councils (raions) and village and town authorities (primaria).
Article 109 states that the principles underlying local public administration are those of “local
autonomy, ... decentralization of public services, ... democratic election of local public
administration authorities ...” and “consulting the citizenry on local problems of special interest”.

The Law on Local Public Administration (No. 436 of 2006) introduces the notion of administrative
territorial units. The Law on Local Public Finance (No. 397-XV of 2003) defines the budgets of
administrative territorial units as “budgets of villages (communes), towns (cities), regions, the
autonomous territorial unit with special legal status, and the City of Chisinau. The act also
distinguishes between 1st-tier administrative territorial unit budgets, namely “local budgets of
villages (communes) and towns (cities, except for the City of Chisinau)" and budgets of 2nd-tier
administrative territorial units meaning “raion budgets, central budget of the autonomous territorial
unit with special legal status, and the municipal budget of Chisinau”.

The Law on the Budgetary System and the Budgetary Process (in Article 2) states that the national
public budget of Moldova (a “unitary system of budgets and funds”), includes in addition to the
budgets of the administrative territorial units as defined above, the “state budget, the state social
insurance budget and the mandatory health insurance funds”.

In the context of the “unity” of the budget system the Law on Local Public Finance (2003, Article 3)
states that local budgets are “stand-alone elements”, formulated and executed “on the conditions
of financial autonomy” and that delegation of functions to local government must be supported by
central “allocation of funds necessary”. The Act mandates consultation with local government
about fund (re)allocations.

3.2.2 Responsibility for social assistance

The Law on Administrative Decentralisation (No 435 of 2006) stipulates that raions are responsible
for “[a]ldministration of social assistance units of district interest” and for “[d]evelopment and
management of community-based social services for socially vulnerable categories, monitoring of
social service quality” This removed primaria responsibility for social assistance that was contained
in the Local Public finance (No 397-XV of 2003).

The broad description in the Constitution of social assistance seems to encompass both income
support (excluding social and health insurance), support in kind and provision of a range of
traditional welfare services (home care, assessment and referrals). This is further spelt out in the
Law on Social Assistance (547-XV of 2003) which identifies social assistance as “allowances in
cash”, “social services” and “indirect” provision” (including discounts on purchases, payments for

services related to housing and tax exemptions)
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3.2.3 Revenue distribution and equalisation

As is mostly the case with different tiers of government, in Moldova expenditure responsibilities are
not commensurate with revenue sources or fiscal capacity at the different levels. Provisions have
been put in place for revenue sharing. Such revenue sharing not only addresses the potential
imbalance between function allocation and fiscal resources but also makes provision for
redistribution to administrative territorial units with lower taxable capacity because of lower income
(revenue equalisation).

The Law on Local Public Finance specifies the revenue sources of the different levels and types of
local government. While there are slight differences between raions, primaria and large cities /
areas with special autonomy, local governments have the following broad revenue sources:

e Local Taxes, recommended by the Tax Code (for example territory development tax,
publicity placement tax, market tax, etc.)

o Full revenue from certain taxes payable in the area (for example, income tax in the case of
raions and “private tax based on property ownership” in primaria);

e Contributions from general government (shared) revenue calculated as a proportion of
certain taxes (such as a minimum of 50% of corporate income tax to raions and from
individual income tax in primaria);

e Transfers from the state budget;

e Special resources from work performed, services rendered, or other activities carried out by
the public institutions funded from respective budgets.

Transfers from the state (central) budget to local governments can take two forms (Articles 9 and
10 of the Law on Local Public Finance):

o “Transfers from the financial support fund for administrative territorial units intended to level
off their financial capacity”;

e “Special-purpose transfers for the performance of additional functions” as delegated to local
government by the central government.

Transfers (or what is called Financial Support for Administrative Territorial Units) are funded from
voted amounts from the “state” or central government budget and contributions from raions where
tax capacity is significantly above the average. Transfers to a raion equal the number of people in
the raion multiplied by the difference between the jurisdictions projected per capita expenditure and
its projected per capita revenue. If the projected per capita revenue of a jurisdiction exceeds its
projected per capita expenditure by more than 20% it makes contributions to the central
government revenue.
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Box 3.2 New draft law on local public finance — potential changes

The new draft law on local public finance reiterates the condition of financial autonomy of local governments
and strengthens this by stating that “within the budgetary process, there is no subordination relation between
the central and local public authorities and between local public administration authorities of level | and level
Il, except for the cases provided by law” and that “these relations are based on principles of autonomy,
legality, transparency and co-operation in issues of common interest”. The draft law also sets out the right of
local authorities to contest in administrative court any actions which infringe their local financial autonomy. It
does not provide explicitly for the right to consultation, as in the existing Act.

The draft law proposes the determination of transfers to local governments on the basis of the gap between
a target amount of revenue for a local authority in the previous financial year and actual average revenue for
the territory. The target amount of revenue for an authority is based on 90% of the per capita revenue for the
country in the previous year multiplied by population and weighed to take into account the level of need in a
territory (factoring in the extent of urbanisation, the proportion of children in the territory and adjustments for
size to compensate jurisdictions with very few inhabitants for lack of economies of scale in service provision).
A critical proposal in the draft law — still to be considered by Parliament - would be that transfers flow directly
from central Government to primaria, and not via the raions.

3.2.4 The status quo with regard to decentralisation and local autonomy

Moldova has made great progress since 1994 in putting in place administrative and fiscal
legislation providing the base for viable local government structures. The Constitution,
administrative law as well as public finance legislation clearly states the principle of
decentralisation of service delivery and autonomy of local government, also in fiscal matters. Raion
councils and mayors are democratically elected. Legislation thus allocates functions and makes
provision for “own” revenue of local authorities from which to fund service delivery in these areas.

In addition, the Law on Social Assistance also envisages local autonomy and initiative in the
development of social services. It states in Section 10(5) that “local public administration shall
organise the provision of social services subject to social problems existent within the area of
coverage” and at 13(4)(a) that raions “shall emphasize local social problems, organization and
provision of assistance subject to local requirements”.

As pointed out in later sections, while local autonomy in the delivery and financing of social
assistance is stated in legislation, the fact that budgeting and determination of taxes remain fairly
centralised, limits the actual autonomy of local government to decide about services and the
funding of services.

3.3 ThelSSS

The social assistant and social worker are considered to be the main providers of social services at
a local level according to the Law on Social Assistance of 2003. However, social services include
much more than the services provided by these two types of worker. Social services can be
broadly classified into three types: community services, specialised services and very high need
services.

e Community services, or primary care services, give users an entry point into the social
service system. Most people use these services near to where they live. These services are
often quite general and relatively cheap to provide. They can help to prevent people from
finding themselves in difficulty, and to identify and meet most of their needs if they do need
assistance. Community services include services provided in community centres; services
provided by social workers (domiciliary care) and social assistants; and social canteens.
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Some are funded by primaria offices and donors, but most are provided by the raion
SAFPD;

e Specialist services are those provided to people with more complex needs whose
difficulties cannot be resolved within the community and through interventions of social
assistants and social workers. These include services for children for whom substitute
families must be found (through guardianship, foster care or adoption, or in family-type
homes); day care centres; and short-stay centres such as temporary placement centres for
mothers and babies, rehabilitation centres and social apartments. It also includes the
prosthesis service which provides mobility aids. Again,