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New Risks and Social Change
Peter Taylor-Gooby

Introduction: The Post-Industrial Welfare State

This book presents a new perspective on the question of what to do about
the welfare state. Changes in population, family structure, labour markets,
and in the coming to maturity of expensive welfare systems present
formidable challenges to the current welfare settlement. For the most part,
discussion of these developments focuses on the pressures they impose on
existing benefits and services (see, for example, Pierson, 20014, b; Scharpf
and Schrmidt, 2000; Ferrera and Rhodes, 20004, b; Kuhnle, 2000). Key
questions in the literature concern the maintenance of standards and the
politics of retrenchment, realignment, and recalibration. In this book, we
consider different and parallel changes that require new policies and offer
the possibility of more positive directions in welfare reform-—the emerging
policy agenda of new social risks.

The development of European welfare states in the 10508, 1960s, and
19703 took place under highly favourable circumstances, aided by four
key"f*agtors a)golden age’ of relatively continuous growth in economies
characterised by large stable manufacturing sectors which provided high
levels of family-wage employment for the mass of the population;%@lf
nuclear family structures which supplied care for young children, frail

older peopie, and other dependent groups;governments able to manage
their national economies through broadly neo-Keynesian policies which

achieved continuing low unemployment and secure wages;%nd political
1d poiitical

systems in which coalitions of working and middle class groups were able

to press effectively for the provision of benefits and services to meet their

needs and in which the tax consequences of such provision could be

. This chapter has benefited from debates in the WRAMSOC group, and partzcuiariy from
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legitimated. These circumstances favoured the development of a family of
European welfare states characterised by a specific diviston between the
appropriate spheres of public and private action.

As an ideal type, the main business of the welfare state in industrial
society was to provide for needs which were not adequately met through
the ) M—iWe (retirement, unemployment, sick-
ness, or disability) and mismatch between income and need during the life
cycle (e.g. child endowment)—or for needs where state provision was
widely recognised as desirable {e.g. highly-valued services in areas where
the costs of privately checking professional expertise are high, such as
health care or education). Social care, however, was mostly provided
through the family system. Interventions in the family were limited and
: the corresponding services weakly developed in most countries. The
b\"f was - Jrvend outcome was the Keynes-Beveridge or Keynes-Bismarck welfare state: gov:

s %rnments managed economies to promote full employment and organised
social provision for needs which market and family did not meet.

- Things have changed. In an ideal typical post-industrial society,

%S {“'!ﬁw\gn-economic growth rates are lower and more uncertain. Technological

gﬂﬂiET‘f ‘ changes mean that stable employment in the manufacturing sector is no

¢ L IW, with imptications for the job security of

o . semi- and unskilled workers and for class structure and the political interests
1‘;_"%&”\?&; % associated with it. Stricter competition promoted by economic globalisa-

it

tion has advanced labour market flexibility. The fact that women have
L ! succeeded in gaining greater advancement in education and in employ-
‘ ment and are continuing to press for more equal opportunities means that
! traditional unwaged social care based on a gender division of labour,

E itposes strains on the family (EU 20004, b; Daly, 20001 490).

| These changes create new social risks and a new reform agenda for the

| welfare state. This book analyses the emergence of these risks in a range of

| Furopean societies and examines political responses to them by govern-

l.ments and at the Furopean Union level. In this chapter, we define new
social risks, consider how they relate to old social risks, identify the impli-
cations for citizens and government, discuss how new risks are to be
analysed, review the emergence of new risks and policy response to them
at the national and EU level and consider the contribution of reforms in
this area to innovation in welfare state policy-making.

New Social Risis: A Definition

{géﬁwm oN
of New
Jociaf Ridks

their lives as a result of the economic and social changes associated

New social risks are the risks that people now face in the course of

®,
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with the transition to a post-industrial society. Four processes are of
importance:

~

First, women have moved into paid work in large numbers, while the
proportion of men who are economically active is falling. Men's labour
force participation in EU countries fell from 89 per cent in 1970 to
78 per cent by 2¢01, while womnen's participation rose from 45 to 61 per cent
(QOECD 2001b, 20024a). One powerful driver is the importance of two earners
to maintain a satisfactory family income. Another is the increasing demand
from women for greater equality in access to education and to independent
employment. Analysis of Luxembourg Income Study data shows that new
socia] risks emerge most acutely for lower skilled women who find most
difficulty in balancing work and familv, especially in conservative and
Mediterranean countries {Cantillon et al., 2001: p.447).

Second, the increase in the absolute and relative numbers of elderly
people has implications for social care as well as for the cost of traditional
welfare state pensions and health services. The 1atio of those over sixty-five
to the population of working age in Europe is projected to rise by
73 per cent between 2000 and 2030 (OECD, 2001b: 27). Most domestic care
is stiil provided by women. Just oves twice as many women as men spend
time on care tasks for children and older dependants; women of family
age (20-49 years old) who have care responsibilities for children spend
about 46 hours a week on them compared to 2z hours for comparable men.
Corresponding figures for those aged 50-64 who care for older dependants
are 22 and 16 hours, respectively (Eurostat, 2oc24a: tables A.17 and A.19).
Traditional patterns of care impose stresses on women seeking paid
work and generate a demand for provision from alternative sources-—men,
the private sector, and the state, T

Care responsibilities also impact on employment and on incomes.
Data from the 1998 ECHP show that, for couple households with depend-
ent children, go per cent of men of prime working age {20-49) are in
employment compared with only 57 per cent of women. When we tum te
older couple households with care responsibilities for dependent older
people, employment rates fall to 47 per cent for men and 2o per cent for
women—the same two-thirds ratio of women to men (Eurostat zoo2a:
table A.o1). The impact of care responsibilities on women's employment in
turn affects the risk of family poverty. The Luxernbourg Income Study data
show that poverty rates for couple households in the European Union
where only one partner is in paid work are between three and six times

" higher than those where both work and here the effect is most marked in

liberal countries with their weaker benefit systems (Esping-Andersen,

~2002:table 2.5).
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Third, labour market changes (to do primarily with technical develop-
ments in production, which have reduced the proportion of unskilled
manual jobs in industry, and secondarily with the growth in scale and
intensity of cross-nationat competition, which allows countries with lower
ﬁgy levels to use their comparative advantage to attract mobile work) have
tightened the link between education and employment. This in turn
affects the risk of social exclusion among those with poor education. Those
with a minimum level of education are about two and a half times more
likely to be unemployed and nea:ly five times more likely to be in
long-term poverty compared with those who have attended university
{Furostat 2000, tables 2 and 3; OECD, 20024: table D). Education and
skili levels are also linked to progress in work and in quality of working
life. The Employment in Europe survey in 1996 showed that 47 per cent
of empioyees had experienced a significant increase in the skill level of
their job in the last five years, and virtually none a decrease. Skill increases
are much more likely higher up the occupational ladder and the lowert
skilled more likely to anticipate insecurity and unemployment (Gallie,
2002 113-18).

The fourth change lies in the expansion of private services resulting
primarily from attempts to constrain state spending to meet the pressures
on the old risk welfare state listed in the first paragraph. While privatisa-
rion is not in itself a risk, it can generate new risks when citizen-consumers
coramit themselves to unsatisfactory choices, and when regulation of
standards in private provision is ineffective. The shift towards the private
sector has beent most marked in respenses to the pressures on state
pensions. A number of countries are also providing benefits which widen
a@gﬁrivate provision as part of their care strategy for children and frail
older people.

The United Kingdom, which already has the most extensive private

LW RIS ATy SO TAL O,

that the strengthening of private pensions is the most important trend in
the current reform of pension systems (OECD, 2000: 46). Promoting the
growth of occupational and private pensions is a major element in the EU’s
strategy for modernising social protection (EU, zo024a: 38). The UK private
pension scandals are well known (chapter 3). While problems on a similar
scale have not emerged elsewhere, successtul regulation of new private ser-
vices is essential to avoid escalating risks for more vulnerable groups
(Esping-Andezsen, 2002: 16-17).

This brief review of the way in which changes associated with the post-
industrial transition affect pecple's lives indicates that more vulnerable
groups are likely to experience new needs in three areas:

In relation to changes in the family and gender roles:

# balancing paid work and family responsibilities, especially chiid care
e being called on for care for a frail elderly relative, or becoming frail and
lacking family support.

In relation to labour market changes;

« lacking the skills necessary to gain access to an adequately paid and
secure job

e having skills and training that become obsolete and being unable to
upgrade thern through life long learning.

In relation to welfare state change:

e using private provision that supplies an insecure or inadequate pension
or unsatisfactory services.

We go on to consider the context in which new social risks have emerged
on the policy agenda.

Jud ,vh'i’,fax pensions system, has gone furthest, by radically weakening the state second-
:ﬁ:«im‘a) pillar pension and developing private alternatives. Norn-state pensions,
which currently provide 8o per cent of income for the top 30 per cent
of retired people are intended to provide 6o per cent for all by 2050
(OECD, 2000: figure 4.1; DSS, 1998). The Netherlands also has extensive
second-pillar private provision. Other European countries are pursuing pri-
vate pensions as supplements to state pensions. Germany provides subsid-
ies and strong encouragement, Sweden requires workers to invest in
complementary private pensions and Switzerland has well-established
compulsory occupational pensions. In France, long-term tax-subsidised
savings schemes are in process of implementation. The OECD concludes

New Social Risks, Old Sacial Risks, and Pressures
on Governrnent

At the same time as the new risks derived from_the transition to post-
industrialism are confronting the citizens of European welfare states, the
established structures designed to cope with the social needs generated by
industrialism and centred on interruptions to the family wage are facing
pressures from different directions, The crisis of the welfare state has been
extensively analysed {e.g. Ferrera and Rhodes, 2000; Kuhnle, 2000; Plerson,
- 20014, b; Scharpf and Schmidt, 2o01; Taylor-Gooby, zoor, zooz). It involves
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three factors, opetating simultaneously: rising demand, M‘es'
and constraints on the capacily of government 1o reconcile the two.
Q,G@&}l? The most important pressure derives from population ageing as a result
of rising life expectancy and lower birth rates. The proportion of the EU
( demand 5) population aged sixty five and over rose from 13 to 17 per cent between 1980
and 2000 and is expected to rise to 27 per cent by 2040. The proportion of
working age (15-64) increased slightly from 65 to 67 per cent in the earlier
period but is expected to fall to 58 per cent in the latter (EU, 2002a; 30).
Since spending on old age and survivors’ benefits is far and away the largest
proportion of welfare state spending (44 per cent for the European Union
as a whole) and that on health care (which is mainly consumed by older
people) is the second largest, at 22 per cent (EU, 20024 table 2), and since
provision for older people is financed mainly by the taxes and social
contributions of those of working age, these changes in age structure imply
substantial financial pressures.
re gﬂrg‘c!igaf Demands increase just as resources corne under constraint. Drawing on
: ?Q&UM”CG § the work of Baumo! (1967), Rowthorne and Ramaswamy (1997}, and
Iversen and Wren (19084, b), Pierson (zo01a: 84) argues that the shift in the
labour force from the manufacturing to the service sector in the post-
industrial transition also involves a long-teum. trend to declining produc-
tj;_i‘q_i This has implications for economic growth. Productivity rates in the
major economies fell through the 1970s, 198053, and 19g0s. Growth rates,
which were between 2.7 and 4.6 per cent for the four largest Kuropean
economies {France, Germany, ltaly, and the United Kingdom) for the
decade to 1973, fell to between 1.1 and 2.7 for the following decade, then to
0.4-1.7 per cent between 1989 and 1995. A rally in the late 19908 collapsed
fter the bursting of the dot.com bubble so that rates for 1996-2002 were
between 1.4 and 2.6 per cent. The current outlook is one of weak growth
{Calderon, 2001; OECD, 20074, 2003: table A.1).
i ; At the same time, governments’ capacity to manage key aspects of their
% bevtnerts economies is weakened by the implications for tax and subsidy regimes of
Cnpaty increasing capital mobility and the impact of high-volume currency specu-
év odead lation on exchange rates, so that demand:side approaches to unemploy-
(it i ment have become less attractive to policy-makers (Scharpf and Schmidt,
2000: 51-68). For EU member states these effects are reinforced by the
‘open market’ policies of the 1986 Single European Act, the 1994 Maastricht
Treaty, and the constraints on state borrowing of the 1997 Growth and
Stability Pact. The fact that the working class is no longer organised
thigpﬂ_g_h mass ggglgymentlumanufacturing industry, the effect of greater
income inequality (Esping-Andersen, 2002: table 2.2) and greater gi_versity
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in working lives, and the emergence of new political pressures in societies
that have been enriched through continuing growth (involving age
cleavages, gender interests, divisions over environmental issues, and other
concerns) tend to erode the solidarity that supported and legitimated the
traditional welfare state (Beck, r992: ch. z2}.

Pierson argues that welfare states, faced with growing needs and mount-
ing pressures on resources, face a future of ‘permanent fsterey %“r?é‘ %%
of some of the levers by which national governments managed their
econormies and the limits to solidarity make the task of funding expensive
state services more difficult. The services developed by the industrial
welfare state to meet the needs associated with lack of access to market
income (pensions, sickness, disability, and unemployment benefits and so
on) are everywhere undergoing reform. Measures to constrain spending by
curtailing entitlements, expanding the role of the private sector or setting
more stringent eligibility conditions are widespread (Myles and Pierson,
2001: 312). Market-based systems are introduced to control spending on
health services through competitive pressures (Rico, Saltman, and Boerma,
2003: 599-600; Rathwell, 1998; ch. 17}, An indication of the impact of these
policies is that average benefits for each person of pensionable age in the
EU-15 fell by 2 per cent between 1994 and 1699; unemployment compensa-
tion per capita fell by one per cent a year between 1990 and 1994, acceler-
ating to 2.5 per centt between 1094 and 1999 {EU, zoo2a: charts ¢, 10, and 11).

This approach stresses austerity as the overriding consideration in welfare
reform., However, analysis of welfare state development must also include
the societal changes of post-industrialisation that are creating a second set
of demands and generating a second reform agenda in the context of the
transition to post-industrialism. Irom the individual perspective these
changes emerge as new social risks’, concerned with access to employment
and opportunities in work, and with managing the conflicting pressures of
family life, social care, paid work, and career. From the welfare state per-
spective they present a shift in political economy which results in new con-
straints on and new opportunities for government and pressures to develop
new policies to manage and meet them. We consider these levels separately.

Key Differences Between Old and New Risks

The Citizen’s Perspective

The emergence of new risks has had a substantial impact on the range of
people’s social needs. Although circumstances vary between countries, the
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new risks share four characteristics from the perspective of the individual
citizen:
CIHzell,

1. Successfullv managing new risks is increasingly important, particularly
for the more vulnerable groups, since the risks themselves affect more
people and because failure to cope with them successfully can have
substantial implications for poverty, inequality, and future life chances.
An exception is elder care, since most carers are middle-aged or older.

2. New risks tend to affect people at younger stages of their lives than do
old social risks, since they are mainly to do with entering the labour
market and establishing 2 position within it, and with care responsibilit-

ies primarily at the stage of family building, rather than with health
care needs or retirement pensions. New risks in relation to long-term
care and pension reform may become more significant in the future.

. For those groups who successfully manage the transition into _Qal jsép_plo
ment or develop strategies to meet care needs, new social risks Eeale tobe S0
pressing. They represent more serious problems for minorities—those
without aceess to adequate training or education, or who are unable to
draw on child or elder care from the family or the state. Old social risks,
to do with retirement and ill health, were more likely to form part of
the continuing life-experience of the mass working class of industrial
society. This has implications for the politics of new social risks.

Cd

4. They involve both labour market and family life, and thus extend

demand for state intervention into areas of life that had been seen as
private from an old risks perspective, redrawing the public/private
boundary, and raising normative issues of where in the family the
responsibilities for generating income and providing care lie.

New risks are significant but transitory and particulas. They open up new
issues about the moral assumptions behind welfare state policy-making.

The Perspective of Government

The new risks generate new constellations of interests, which cross-cut old
social risk constituencies in complex ways. They bear particularly on
women, on younger workers, and on those without relevant skills. One

hypothesis is that new cross-class alliances will emerge to pursue welfare

state restructuring in a more diffuse ‘life-politics’ (Giddens, 1994: 45-9).
Those most affected are typicaliy members of minorities and are intimately
linked in: families with partners and parents who do not face the pressures

directly, which may explain why such groupings are only weal\iy developed
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The reform process is likely to involve groups other than the immediate

-risk-bearers, and the interests of groups such as emplovers in reiation to

child care may lead policy in particular directions.
Policy-making in the traditional welfare state essentially involved the
design and implementation of programmes to meet needs that market

incomes did not satisfy. The welfare states that developed operate mainly
through horizontal transfer over the life cycle, with some vertical transfer
to poor minorities. Such arrangements depend on intergenerational

and (some) social@[idaxity. During the ‘golden age’ redistribution was
relatively painless because the costs of transfers could be mitigated for the
immediate losers by growth: higher incomes outweighed rising tax, an
option unavailable in an age of ‘permanent austerity’. Under current
circumstances, the old risk politics of welfare is in large part about the grad-
ual erosion of commitments to continue the expansion of state spending
through processes of recommodification, retrenchment, recalibration, and
rationalisation {Pierson, 200T: 455). The most important example is the
am&'j“ﬁstment of pension entitlements as schemes mature through such
tactics as the raising of pension ages, increased sttingency of pavment
calculations, a reduction in early retirement, and a greater role for the
private sector {Hinrichs, 2001; Myles, 2002; Bonoli, 2003).

In this context, the zero-sum game of net tax-paver and net benefit
recipient (or rather, those who believe themselves to be net payers and
recipients) is particularly intense. This brings factors which inhibit reform
to the fore—governments wish to avoid blame for unpopular reforms and
interested parties seek to vete or delay change. Differences in institutional

structures influence the extent to which these factors operate. An
approach which places stress on new risks alongside the old risks of estab-
lished weifare states must consider a modified agenda of political divisions
and social values. From the perspective of govergment the main differ-
ences between new and old risks are as follows.

o
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I. Old risk policies tend to involve financial commitments requiring &sfwess
el il

substantial tax and social insurance contributions. For this reason, and
because they invelve mainly horizontal redistribution, they tend to
require a politics of solidarity, for example through the notion of a
‘generational contract’, ‘risk-pooling’, or a state that provides ‘cradle-
to-grave’ care or offers a ‘people’s home'. Since the overwhelming
majority of the population of industrial societies thought they might
‘need the services supplied, such solidarity could be mobilised. Virtualty all
- attitade surveys (see, for example, Ferrera 1993; Kaase and Newton 1996;

ot oot
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Svallfors and Tayvlor-Gooby 1999; ch. 1; van Qorschot 2000) concur that
pensions, health care and provision for disabled people—the major
programmes to meet needs not met through the market—enjoy high
legitimacy. Government in the transition to post-industrialism faces the
problem of how to justify cut-backs and constraint in these areas while
developing new risk services that tend to go to mingrities. This involves
the tactics of blame avoidance and cumulative change charted by
Pierson (1994) and others, and is expressed in the enormous resilience
of these services against change.

. New risks affect particuiar subgroups at particular life stages most

keenly. They involve political divisions that do not map easily onto the
traditional class and party structures and are likely to involve alliances
with other social actors interested in the expansion of the workforce
and in enhancing national economic competitiveness. If old social risk
welfare was often seen as the outcome of a ‘democratic ¢lass struggle’
(Korpi, I?Eéf)\;c}'}?y{ risk welfare programmes may be O_E’?EIHéiﬁ_dan the
interests en}lﬁﬁgﬁed by the outcome of that struggle.

e i B horem

. Old risk policies were designed primarily to support people at stages in

their lives when needs were not met through the wage relationship.
They thus involve substantial transfer expenditure and may be seen as
an economic burden at a time of stringency. New risk policies are often
concerned to help more people support themselves through paid work,
They may form part of a nationai strategy to mobilise a greater propor-
tion of the population and to enhance economic competitiveness in a
globalised market, and open up particular agendas for business and
unions. To the extent that policy focuses on these issues, labour market
reform predominates and child care becomes a2 more impaortant issue
than care for older people. About 42 per cent of women of prime work-
ing age (between twenty and forty-nine)} are involved in child care as
against 6 per cent in elder care (Eurostat 20024: table A.17).

. New risk policies meet needs mainly by encouraging and enabling dif-

ferent choices and behaviour patterns rather than providing benefits.
They are concerned with the engagement of the citizen in paid work
and with changes in the pattern of family life. They involve issues
of responsibility for providing income and for domestic care that cut
across the boundary between public and private spheres. New risk
politics directs attention 1o issues of legitimation and moral values.

. Because new risks are less likely to involve the entrenched interests,

major expenditures, and neo-Keynesian apparatus of interventionism
that concern national governments and more likely to involve equal
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access to employment, the balance of family and work and the issues of
training and education that concern an open market in labour, the
European Union islikely to seek a stronger role in this area than it has in
relation to old risks. New social risk activity will also enable the
European Union to intervene directly in citizen’s lives and may help to
repair the ‘democratic deficit’ (Richardson, 2co1: p. xv},

The politics of old social risk policy-making concern the extent to which Jolidcs

welfare states are able to resolve the tensions that emerge between different
groups when governments seek 1o retrench or contain spending on highly
popular policies. Interest focuses on the extent to which it is possible to
construct agreements which allow the interests of labour, business, and
welfare state service users to be reconciled and to contain the burden of
financing provision (Pochet 1999; Rhodes 2001; Hemerijck 2002), and on
examples of successful accommaodation such as the ‘Dutch miracle’
(Hemerijk and Visser, zo00).

New risk welfare politics is concerned primarily with mobilising the
popuiation to enhance competitiveness and with expanding opportunities
and changing behaviour and assumptions about responsibilities. While
the mass services of the traditional welfare state generate their own con-
stituency, new social risk cleavages are much more likely to cross-cut exist-
ing social divisions. At the same time, new possibilities for employers and
for those trade unions which represent workers most affected by new risks
to form alliances in response to the shifts in the labour matket emerge, An
important theoretical concern is with changing modes of economic
regulation and social roles in the family. This raises questions of how public
policy innovations are legitimated and of how shifts in the approach of
policy-makers and of business and unions ate to be understood.

Paradigms and the Legitimation of Policy Change

~A convenient approach to the policy stance of a government is provided by

the notion of policy paradigm. Borrowed from Kuhn’s influential work on
the development of core ideas shared by communities of natural scientists
{1970), the notion of policy paradigm is used to sum up the shared core

~ beliefs of a policy community. It includes ideas about the goals of policy;
' thg Identification of issues as problematic in relation to those goals; explana-
- -tions of why problems arise; solutions to identified problems; explanations

of why they will meet the problem; and definitions of the appropriate role
for government and other actors (Hall, 1993: 279}.

ol ot 3.
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The Keynesian paradigm was deminant in industrial countries for much
of the pest-war period. This approach included an account of the workings
of political economy and of why a market system might be subject to
unevenness and shorifalls in growth through mismatch in the availability
of capital and investment opportunities at particular times (leading to
depression or inflation), together with a recipe for economic intervention
that explained how government could intervene through manipulation of
interest and exchange rates in order to stimulate or restrain the economy.
In this context, the traditional welfare state was legitimated as interven-
tion which redistributed to groups with a high propensity to consume,
especially at times of demand deficit, and which enabled governm?xﬁ"to
regulate demand through social programmes and social infrasttucture

projects. Meeting political pressures from the working class and other
interest groups could thus be reconciled with pelicies which secured the
conditions for continued econormic growth.

After the oil crisis of the 1g7cs, policy-makers in many countries lost
confidence in this paradigm as traditional approaches to economic
management became more difficult to pursue. The internationalisation of

financial markets reduced the capacity to manipulate interest rates and
undermined governments’ ability to dictate exchange rates; stronger
international competition, reinforced by the growing importance of the

Furopean Union as a free trade zone, influenced the extent to which

the return to labour in cash and social wage could be determined in
responise to internal political demands without regard to developments
eisewhere (Scharpf and Schmidt, zooc: ch. 1).

Policy-makers sought for new paradigms. The chief response among
economists was monetarism, which stresses neoliberal, anti-inflationary
policies rather than employment or growth objectives. The fact that
‘Germany’s success with a pragmatic version of monetary policy that
emphasized a strong and stable currency provided policy-makers with a
powerful example to emulate’ at the time, ensured that broadly monetarist
approaches became the dominant paradigm in pelicy-making (McNamara
1908: 6). Monetarism enjoins goverrments o pursue the weifare of citizens
bv reducing economic intervention and containing inflationary pressures
by manipulating the money supply as the primary tool of economic man-
agement, rather than working directly on the level of demand. Throughout
Europe, political economic paradigms were increasingly influenced by the
assumption that the objectives of the welfare state are best advanced by
ensuring that the market works efficiently, rather than expanding the pro-

vision of penefits and services, Such an approach is implicit in the priority
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given to low inflation, low budgetary deficits and low pubiic debt in the
Maastricht treaty crizeria for membership of EMU. As a recent President of
the European Central Bank put it:

Greater flexibility in labour, product and financial markets together with sound
fiscal positions and wage moderation will support the objective of mainta-ir_‘:i;h;,:
price stability and will create stable conditions to foster employment creation. Such
an interaction of policies. .. is the best possible way to enhance the long-term
welfare of the citizens of the Furo area. {Duisenberg, zoo2)

It is also reflected in the original guidelines for the European Employment
Strategy, in which the four sections deal with increasing emplovability,
developing entrepreneurship, encouraging adaptability, and strengthen-
ing equal opportunities policies (EU 1998, Annex), rather than reflation,
job-creation, and passive benefits.

From this perspective new social risks, which direct policy-makers’
attention to labour market change and issues surrounding women's greater
involvernent in paid work, offer cpportunities which may i the develop-
ing paradigms of social policy-makers more closely than the high cax/
high service spending approach of the industrial society welfare state. The
paradigm-shift in economic policy also plays an important role in the legit-
imation of new developments in social policy,

INew risk policy-making is bound up with new approaches to economic
policy. We move on to consider new risks in the context of theoretical
accounts of the welfare state.

Analysing New Social Risks: Welfare State Regimes

The regime categorisation of welfare states has proved remarkably durable
in providing a framework for the analysis of social policy. [t distinguishes
Nordic social democratic welfare states, where entitlement is based on
citizenship principles and where the objective is a high level of universai
protection against social risks; Continental corporatist welfare states, based
on social insutance systems, where levels of provision are generally
high, tut the social hieracchies of work are reflected in entitlement;
Mediterranean welfaze states where pensions, health care, and education

.are highly developed and other services are now catching up with average
. European Union levels and where the family plays a prominent role; and the
- liberal regime, where state provision is more limited and targeted and private
. Market systems are encouraged to a greater extent. The regime categorisation
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also corresponds to distinctions in levels of welfare. Nordic regimes tend to
have lower rates of poverty and inequality and better protection for vulner-
able groups than corporatist or Mediterranean regimes, with liberal
regimes faring worst (Esping-Andersen, 2002 table 2.3). The hierarchy of
social opportunities follows a similar pattern (Korpi, 2000). Thus the
regime framework applies both to policy mechanisms and to the outcomes
achieved in welfare states.

This approach has provided the backbone for work focused primarily on
old risks, whether globalisation and labour market shifts are seen as the
chief problem (Scharpf and Schmidt, 2000), permanent austerily
(Pierson, 20014, b} or population ageing and the rigidity of existing sys-
tems (Ferrera and Rhodes, 2000). It requires some modification to analyse
the emergence of new risks and the way in which welfare states address
them. The regime perspective focuses on the way different social groups,
mainly class-based, contest the allocation of the resources generated by
economic growth, drawing on ‘industrial society’ and ‘power resources’
theories. The key concepts deployed are ‘decommodification” (how far
welfare provision reduces the domination of citizens' lives by market
forces) and ‘stratification’ (how far class inequalities are modified by or
simply reflected in the redistribution of resources by the welfare system-—
Fsping-Andersen, 19g0: 3). -

Family and gender issues were relegated to a subsidiary role in the
traditional welfare settlement, on the assumption that famity provision
for breadwinner husbands also met the needs of their wives {(see, for
example, Beveridge, 1942: 9-11). Policies to manage new social risks address
the opportunities and burdens for women directly. Employment had
previously been tackled via Keynesian economic policies and welfare
had been largely concerned to reallocate market resources to those whose
needs were not met through the market wage system. New risk policies
are concerned strongly with meeting needs through the mobilisation of
labour, with direct targeted interventions to support wages, where these
are inadequate, 0@ with the use of private services in areas formerly
addressed via the state. ‘Recommodification’ and ‘flexibility’ emerge along-
side decommodification and stratification as key concepts for analysing
welfare reform. We now examine patterns of welfare state policy inputs
anid outcomes in relation to family and employment in more detail, to
see whether regime categorisation needs modification to provide an
adequate framework for understanding the emergence of policies to meet
new social risks,
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New Social Risks in Balancing Work and Fawmily Life

State social policies differ in the assumptions implicit in them about
women's activities and in the division of responsibility for waged werk in
the labour market and unwaged domestic work necessary to provide care
for children and older people and maintain a home. Initial approaches
to analysing this issue reflected the gender cleavages between the male
productive and female reproductive and domestic spheres of ideal typical
industrial society. Thus Lewis categorised European welfare states in the
19805 according to the extent to which policy assumes a gender division
between male breadwinner and female homemaker (Lewis, 1993: ch.1).
Similar approaches have been elaborated by Orloff {(1993), Bussemaker and
Kersbergen (1994), Rubery (1999), Kniin and Kremer (1997) and others.

More recent analyses point to the increasing recognition of women as
wozkers in a number of welfare states, but indicate that social provision is
in most cases ill-adapted to support mothers who also participate actively
in paid work, ‘Broadly speaking, states have tended Lo recognise woraen {01
the purpose of social entitlements either as mothers or as workers, In a rare
case, like France, both ... have been recognised. In Sweden in the late
twentieth century, recognition as mothers has been grafted onto recogni-
tion as workers. Where the male breadwinner model still has major
purchase, then women find that their position as paid workers is at best a
matter of secondary concern (Britain and Germany) and at worst actively
discouraged (Italy)” (Lewis, 1998: 15).

The chief input in this area is the level of state spending on services
which reiieve the care burden on the family and part’cuﬁﬁ_y’é}: house-

whxch women are able to partlcxpate in paid work alongside men.

Table 1.1 shows ihat the inclusive Nordic citizenship welfare states
committed substantially more than any other group of European countries
to care services for children and older people between :980 and 1999,
spending roughly three times the EU average on elder care and twice as

much on family services. Care spending in the corporatist heartland of

_Europe has roughly doubled. The liberal-oriented states continue to rely
. heavily on market and family provision. Spending in the Mediterranean

§tates has expanded rapidly from a low base and now exceeds the liberal
group in family care. When thé statistics are analysed on a national basis,

- France stands out through the level of spending on child care support,
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Table r.1 Trends in state spending on new social risks (% GDP 1980-99)

1980 1999
Services  Services  Active Services  Services Active
for for labour for for labour
ciderly families  market elderly families market
and support and support
disabled disabled
Nordic 77 1.60 ©.B8 2,73 .78 1.67
Corporatist 0.46 0.38 o.13 0.75 0.74 1.T4
Libetal .53 .29 0.28 0.59 .32 .74
Mediterranean  0.08 .04 0.2 0.25 0.37 0.47
EU-15 .85 a.55 0.25 0.08 0.83 1.00

Netes: Nordic: Sweden, Denmark, Finland; Corpotatist: Austria, France, Germany, Belgium,
Netherlands; Liberal: UK, Ireland; Mediterranean: Greece, [taly, Portugal, Spain. EU average is
based on all fifteers members.

Services for elderty and disabled include: residentlal care, home-help services, day care, and
other services in kind. Services for famnilies Include: formal day care, personal services, ouse-
hold services, other family benefits in kind, Active Labour Market Policies include: training,
youth measures, subsidised employment, employment measures for disabled people, ecmploy-
mernt services,

Source: Calculated from OECD (2001a)

which at 1,23 per cent of GDP in 1999 is midway between the corporatist
and Nordic groups. This pattern of spending on care is broadly reflected in
the extent to which women with family responsibilities participate in paid
employment.

Couples where both members are engaged in paid work may pursue one
of four employment strategies—the ‘dual earner’ model, in which both
women and meén participate more qument the ‘mod-

ified industrial’ model, which casts the male as a full-time and the woman

as a part-time wortker, the ‘duai carer’, in which both work part time and
share domestic care work equally, “and the * reverse industrial’, in which the

woman works full time and the man part time. The more flexible work and

family roles of ideal typical post-industrial society are reflected in progress
towards the dual breadwinner or dual carer medels and in the extent to

which social policy seeks to sustain this (Lewis, zoor; see also Daly, zoo1x).
The European Labour Force survey examines the employment patterns of
dual earner households with and without dependent children. Nowhere
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do more than two per cent of working couple households follow the dual
carer model with both partners in part-time work. Similarly, fewer than
2 per cent of working couples follow the reversed traditional pattern of
female full-time, male part-time employment {Eurostat 2o00zd). For the
vast majority, the division is between the modified industrial and the dual
bread-winner pattern. [ —

The proportion of dual earner hiouseholds is rising across Europe, as part
of the shift towards a post-industrial society, and accounis for at least
6o per cent of all couple households supported through wotk everywhere
except in Greece, Italy, and Ireland, where it exceeds 45 per cent. In all
cases, among working couples without children at least two-and-a-half
times as many foltow the dual earner as follow the modified industrial pat-
tern. However, among those with children, there is a rapid shift to the
modified industrial model, which predominates for this group in the
United Kingdom, Germany, and the Netherlands, and is widespread in
the other corporatist and liberal countries with the exception of France
(Eurostat 20028). Table 1.2 shows how motherhood reduces women's
engagement withh work 1o a very limited extent in Nordic countries, but ftas
a much greater impact in the corporatist, liberal, and particularly
Mediterranean context. [n corporatist and liberal countries, mothers who
remain in work are much more likely to do so part time.

More detailed analysis of trends between 1084 and 19099 in employment
patterns in couple households with a young dependent child {(under six)
points to a wider impact of child care on women's paid work across the cor-
poratist countries and the United Kingdom. Everywhere there is a trend
away from the traditional model of man in fuli-time work, woman as full-
time unwaged mother, which was dominant in 1984. However, in the
Mediterranean countries the majority of those mothers who work do so
full time, while in corporatist continental Europe and the United
Kingdom, mothers tend to work part time. France with its extensive chitd
support policies is again the exception (OECD zoo1c: table 4.2). In relation
to long-term care, a recent European study shows that midlife informal
care is associated with ‘reductions in work hours or exit from the labour
force’ which is not recovered after care responsibilities end (Spiess and
Schreider (zoo2: 13).

B Regime theory broadly corresponds to patterns of both welfare state
inputs and of outcomes in relation to the balance of care and paid work for

+. Women and men. However, these outcomes are produced through different
~Theans as the following chapters show. In Nordic countries, state support




15 FLILR TarLOR GOy

Tabie 1.2 Women’s employment and child care

% Women aged 25-55 in
employment, 2000

Share of part-time employment
for women, aged 25-55, 2001

No One Two All women Those with a
children child children child under six
Denmark 78.5 88.1 77.2 20.8 6.1
Finland 79.2 78.5 73.5 n.a. n.a.
Sweden 819 Bo.6 81.8 n.a. n.a.
Austria 76.0 75.6 65.7 24.8 50.4
Belgium 65.6 71.8 69.3 33.4 45.0
France 73.5 74.1 55.8 23.8 36.7
Germany 773 70.4 56.3 33.9 571
The Netherlands  75.3 69.9 63.3 58.1 69.4
Switzerland 84.3 75.5 5.5 n.a. rn.a.
Greece 53.1 53.9 50.3 8.5 8.0
Italy 52,8 52.1 42.4 23.7 25.0
Portugal 72.6 78.5 70.3 14.3 11,0
Spain 54.6 a7.6 43.3 16.6 19.4
Ireland 50.8 51.0 40.8 1L.a. .
UK 79.9 75.0 54.7 40,8 66.4

Note: ILO definitions of employment and part-time employment used.

Sources: Calculated from OECD (zoo3) Social Indicators, zooz, 554

enables high full-time participation by most mothers, In France, state pro-
vision, and in Mediterranean countries, strong family support, enabies
those mothers who work to do so full time. In the United Kingdom, the
market emphasis leads to high rates of women’s employment, but reliance
on private provision means that mothers tend to shift to part-time work.
Corporatist conservative countriss have strong similarities in their reliance
on sociat insurance, but ditfer markedly in orientation to women’s oppor-
tunities to act as full-time paid workers, with substantial differences
between France and Germany. Similarly liberal market regimes provide
limited state support for decommodified child care. However, recom-
modification through entry into the labour market may be possible
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through reliance on private nurseries and day care, balanced by part-time
employment, offering different opportunities to higher and lower earners.

Changing Labour Market Risks

The chief new social risks emerging in the sphere of paid work are three:
problems in entering the labour market, problems in maintaining stable,
secure, and reasonably well-paid employment and associated social secu-
rity entitlements and problems in gaining adequate training in a more flex-
ible labour market. Governments across FUrope Nave devoted TesOurces 10

active labour market programmes designed to increase the proportion of
the population in employment and endorsed in the 1997 European
Employment Strategy. Spending across the European Union on activation

policies increased fourfold overall between 1980 and 1999 {Table 1.1)._
Nordic countries, which already had higher spending levels in 1980

remained in the lead, followed by corporatist, liberal, and Mediterranean

regimes, who increased provision in the 19905 from a very low base. Table 1.3

gives information on activation spending and access to vocational training

for employees on the input side and unemployment rates for young people

and overall employment rates in relation to cutcomes.

In general, Nordic societies have high levels of spending on labour dna&rs(g
market activation and maintain very high levels of engagement in paid Telle 12

work among thetr populations, which in turn supports the levels of taxa-
tion which are necessary to finance expensive welfare states. They have
strong vecational training programmes. Unemployment among young
people remains gﬂ%‘%tial despite high overall employment rates.
Conversely, the liberal market-otriented United Kingdom spends much less
onlabour market policy and does not provide statistics on vocational train-
ing, but maintains relatively high employment (with significant youth
unemployment) in a much more flexible labour market. Among the cor-
poratist countries, spending on activation has increased substantially in
recent years from a low starting point, there is a strong commitment to
training and the level of employment in general is moderate. Youth unem-
ployment varies. Developing Mediterranean welfare states have lower levels

of spending, less training, rather lower engagement in paid work, and

much higher youth unemployment.
The divergent cases are Switzerland, where the high level of participation

Inwork is achieved on lower activation spending, mainly through very high
{88 per cent, OECD, 2003: table B) male employment, with much lower rates
- for mothers, consonant with the less extensive child care support noted in

|
{
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Table 1.3 Labour market participation and active labour market support
spending®

ALMP Employeesin - Youth Employment
spending continuous unemployment  rate (15-64,
(% GDP, 1999)  vocational rate (15-24-year- % population
training oids as% labour  of working age,
(9%, 2001} force, 2002) 2002}

Denmark .66 53 7.7 75.9

Finland .40 50 21.0 68.1

Sweden 1.GG 61 11.8 73.6

Austria 0.44 a1 0.8 65.3

Belgtum 1.38 4 8.2 50.9

France 1.30 46 20.0 63.0

Germany 1.26 32 9.7 65.3

The Netherlands  1.32 41 5.2 74.4

Switzerland 0.51 NA 6.0 79.0

Greece 0.18 15 26.4 56.7

Italy 0.67 NA 27.2 55.5

Portugat 0.74 7 1.5 68.2

Spain 0.29 25 22.2 58.4

{reland 1.18 4T 2.0 65.3

UK o.31 8 12.1 71.7

KUtz 1.00 38 15.1 654.3

Notes:

¢ Active Labour Matket Policles include training, youth measures, subsidised employment,
employment measurs for disabled people, employment segvices
I The UK government statistics from CSC (2003: ¢hart 3.18)

Sources: BU {20028 chart 77 and table 9); EU (2003: annex); ORCD Employment Qutlook,
July (2002 tables B and C; OECD (zo01a))

the preceding secticn and reflecting the high proportion of migrant workers;
Portugal with a relatively sttong commitment to paid waork; the Netherlands,
where high recent activation spending and high labour market participation
reflect the policies associated with the ‘Dutch miracle’ and Finland where
vouth unemployment remains high in the context of relatively high overall
unemployment, ineffective labour market management, and the economic
shock of the break-up of the Soviet Union. The division between the two
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largest corporatist economies, France and Germany, noted in relation to
gender and family policies, is also evident in relation to unemployment
among young people, which is relatively high in the former case, in the con-
text of barriers to labour market entry from high labour costs.

Those with low skill levels are particularly vulnerable to low-paid
employment once they gain access to work—34 per cent of low-skilled
workers in the European Union as opposed to 13 per cent of the higher-
skilled workers are in jobs which pay more than 25 per cent below average
national wages. Wornen and non-EU nationals are particularly likely to be

in low-paid work. Low pay is particularly prevalent in liberal-}eaningm

tries, the United K"igg—dom and Ireland (18 and 2o per cent of jobs) and
scarce in Nordic countries (20 per cent or below) with the cther regire
clusters in intermediate positions (EU, 2z003: table 37).

This brief review indicates that the regime categorisation provides a
useful tool for approaching new social risk reforms, but needs to be modified
to include the distinctions (which are most marked in relation to family
pmi_sz _category and to analyse welfare goals in

terms of recommodification and flexibility as well as decommodification
and stratification. In general, Nordic countries secure higher labour market
participation overall and among women and mothers; corporatist societies
come next, followed by the Mediterranean societies. The liberal regime suc-
ceeds in activating some population groups but provides less support for
men and young people. We now move on to consider the role of the
European Union.

The European Unicn and New Sccial Rrisks

The growing importance of new risks opens up particuiar opportunities for
the European Union in welfare policy-making, which we discuss in Chapter
8. Although the 1957 Treaty of Rome called on member states to cooperate
to improve living standards and working conditions (article 117) and article
118 referred to ‘close cooperation’ in social security, attempts to develop a
positive social policy, alongside economic policy, have met with limited
success. These attempts are encapsulated in the rebuff to the 1993 Green
Paper on Furopean Social Policy {EC, 1592a: part I}, which led to no posi-

- tive policy proposals, while an Employment White Paper in the same year
- advanced a different set of priorities, promoting monetary stability and an

".open and decentralised labour market characterised by greater flexibility
- (EC, to93b: 12-16). Economic policy co-ordination has enjoyed spectacular

Vegima
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success in the creation of a common currency and an open market across
much of Europe. Social policy has only progressed in areas directly relevant
to economic issues, such as equal rights for women in training, education,
employment and pay, or the use of structural funds to foster employment
opportunities (Geyer, 2001: ch. 9).

The official summary of recent developments in employment policies
highlights measures to address new risks:

Activation has become the main theme of labour market policy reforms . . . member
states have sought to increase financial incentives to take up work ... accompanied
by increased pressure on those on benefits to participate in active labour market pro-
grammes, to intensify their efforts to look for work and to accept job offers. ... In

! many parts of the Union, childcare support and parental leave arrangements have
been improved to make it casier for women to take up paid employment. (EU,
zooz2da: 8-9).

Social inclusion policy is also directed primarily at the risks associated with
access to emplovment:

A stable job providing a steady source of ingome is recognised as the key factor in
preventing social exclusion ... improvements in childcare and parental
leave .. . are relevant social inclusion policies, especially when they focus on the
vulnerable group of lone parents to help case the difficult transitton frem benefits
into paid employment. Some member states have sought to ensure equitable access
to education and training, while a few have sought to enhance job opportunities fot
immigrants and ethnic minorities. (EU, 20024a: 7-8).

The EU social policy is at an early stage of development. However, it seems
that attempts to intervene in relation to the ‘old risk’ areas of social insur-
ance and taxation have not been successful. The chief social policy areas in
which EU policies command consensus have been in relation to more

equal opportunities in ernployment and in the use of the Open Method of

Co-ordination to advance employability, entrepreneurship, and adaptabil-

ity in the labour market. These policies address the new social risks of bal-
ancing work and family and gaining access to employment, and proceed by
encouraging progress towards common goals rather than attempting to
impose a legal harmonisation of national poiicy instruments. As the
Buropean Union develops, its capacity to support new risk policy-making

may expand the availability of jobs, but also increase the risks for more
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vuinerable groups and the need for further policy-development to deal

with the problems that emerge.

The Emergence of and Response to New Social Risks

Atorad

New social risk issues have entered the policy agendas of European countries p,

at different periods and have met with varying responses, The pace of reform

also differs. It is the regime frameworks, structured by old social risk policies,
that are likely to exert the strongest influence on the recognition and expe-
rience of new social risks. In the Nordic context, the well-established care
services and the active labour market policiesmrrr'utfg’;ffé‘ Eﬁé-impact of the new
risks. Citizens are well supported in balancing paid work and domestic care,
and in gaining access to work. In this setting, the most pressing new social
risks are likely to concern groups such as migrants who have weaker access
to existing policies, or to derive from the expansion of private provision. In
corporatist countries, the established compromises between social partners
and government privilege the interesis of core workers, and assumptions
ahout gender roles delay the development of collective provision, New social
Pgislgs:wi}reDE.Eilﬁely to emerge in an acute form and policy responses have to be

Pcié%m'é&. 'f“hhﬁ?iberal model tends to offer market solutions to new social risk
needs, so that access to care is unequal, and labour market policies prioritise
limited and incentive-based approaches, excluding vulnerable groups.
The Mediterranean context assumes a family basis for social care and more
corporatist labour markets, with a large informal sector, so that new risks
become pressing in relation to women’s employment and the security of
those unable to gain access to established jobs.,

Second, the shifts in paradigm and policy discourse and in the recalibra-
tjgn of policy regime required by new risks will differ in different natignal
contexts. Policy contests will be more intense and efforts to legitima-te

‘changes in policy assumptions and individual behaviour more marked
where the divisions between soctal groups are most strongly entrenched in

- the existing welfare system, and where the resources of social solidarity to

- sustain new policies in the interests of minorities are weakest. Nordic coun-

- tries with their established broad solidarity find it easier to develop inclus- |
.-.=:;_'1v'e_ new risk policies, and to pursue them through state interventions. In ]

. Corporatist systems, where new risk issues cut across established insider/

may become stronger. This must be set in the context of the progress of > s _outsider labour market and public/private family divisions, redirection of
EU economic policies which stress market freedoms. Open markets 7

R _Iffl'-_i_-fdifﬁcult to introduce new instruments, so policy typically modifies the

~policy provokes more intense conflict, and blame avoidance is significant.

i"powées
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existing settlement. In liberal countries, with their orientation towards
private solutions, conflict will surround not so much the need to meet the
new tisks as the role of the state in doing so, but governments wiil find the
strict regulation of private services in a fexible economy difficult. In
f* ‘Mediterranean countries, changes in women's involvement in paid work
[ impose severe stresses on traditional patterns of family support and are
:’ likely to produce conflicts over whether and how far government should
\_intervene in this area.
New social risks apply immediately to minorities, While opportunities to
gain access to decision‘mak—i“;lwg vary between countries, new risk minorities

B e
tend everywhere politically to be weaker than the established policy actors:

tprg_d_eﬁ unions, employers, and business. Those new risks which relate to the
interests of actors who are more powerful than the immediate bearers of
the risks (most importantly those which restrict the availability of workers
and damage competitiveness) are likely to be most prominent on the polit-
ical agenda. The risks which relate to the mobilisation of the working popu-
lation will tend to attract most attention, followed by child care and then
the care needs of older people. Thus new sodiai risks will involve debates
about public responsibilities i welfare that lead to different policy inter-
ventions in different regimes, with an overall emphasis on increased
involvement in paid work. '

A New Direction for European Welfare States

The_welfare politics of new 1isks provides opportunities for the develop-
ment of positive-sum policies which deliver gains 1o some groups without
major penalties for others—for example, moderate-cost child care provi-
sionn which enables more womern to enter the labour market and reduces
child poverty, or training programmes which assist those with obsolete
skills to find work and aid national productivity. They also enable the for-
mation of constellations of political interests more influential than tl}{g
risk-bearers themselves, who may promote reform programmes that oflit-
flank the defensive and sometimes mtrﬂufarf?le attrition struggles of much
traditional wellare policy-making. For these reasons, recognition of the sig-
nificance of new risks alongside old risks adds an impoerttant rider to the
bleak conclusions of work on permanent austerity. Pierson ends his
influential study of The New Politics of Welfare (2001l 456):

while reform agendas vary quite substantially across zegime typoes, all of them place
a priority on cost containment This shared emphasis reflects the onset of permanent
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austerity .. . the control of public expenditure is a central, if not deminant consid-
the contemporary climate remains a harsh ane for offorts to improve

social provision . . . or to address newly recognized risks.

eration . ..

New social risks may involve policy developments that are significant and
positive but which may not figure in traditional approaches to the study of
welfare states, because they are not primarily concerned with issues of
retrenchment and spending constraint. Instead they involve the problems
of constructing constituencies of support across different social actors for
new policy departures, A positive ‘new politics’ of welfare is thus possible
to the extent that an adequate framework of policies to meet new risks can
be justified and implemented within different welfare regimes and differ-
ent polities. The responses to new social tisks discussed in the following
chapters demonstrate the continuing resilience and innovative capacity of
Furcpean welfare states.
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New Social Risks in a Conservative
Welfare State: The Case of Germany

Andreas Aust and Frank Bénker

introduction

The German welfare state is still in a state of transition (Bénker and
Wolimann, 20004). Given the weak performance of the German economy
since the mid-1990s and the coming demographic challenge, the need fo(r
change is now broadly accepted. At the same time, institutional constraints
and the breakdown of the traditional social policy consensus have compli-
cated the initiation and consclidation of reforms, so that the contours of
the new settlement are becoming visible only gradually. The reform debate
has further intensified since the parliamentary elections in September
2002. The current term has seen hectic legislative activities in almost all
fields of social policy,

In this chapter, we focus on one particular aspect of welfare state
development in Germany, the emergence ¢f, and the reaction to, new social
risks. The German social policy tradition, structured to meet the needs of
traditional breadwinners within an industrial labour market, faces sharp
challenges from shifts in family roles and from the rise of non-standard
gmp]oyment (Esping-Andersen, 1999).- The conservative welfare regime
exerts a strong influence on the way in which new social risks emerge, and

't_he policy-making framework with its multiple checks and balances
imposes constraints on the response to them. We first examine how the
) if}terplay between the general socio-economic changes outlined in Chapter
R ?_and national welfare state institutions has shaped the emergence of new
'_:§wa1 risks. Then we turn to discoutses and policy developments and

L 'l";'h?nks for useful comments on earlier drafts go to Hellmut Wollmann, Karl Hinrichs,
_reterTaylor-Gooby, and other members of the WRAMSOC tearn.




