16 J. C. RAY

mean is being used here; this is calculated not over
the whole population or a representative sample,
burt across the 84 typical cases of this study.

14 When the United States is included in the analysis,
no weighting is added to the regressions because
the difference in populations is so huge — 1 to 658
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12 The problem of observations at the extreme (which
can play an important and determining role in
certain results) takes on a peculiar dimension here
because of the nature of the data: as we are dealing
here with mulriple regressions, it is in principle the
impact of gach item of dara on cach regression
coefficient which must be studied. What is under
observation here is one case from one country;
technically easy to carry out, an analysis of the
effects of such cases would require long and, in this
case, uninteresting commentaries, since here we are
dealing with only particular cases and not a whole
country. The question is whether these unusual
cases should be suppressed in some countries and
not in others.

As for countries which are possibly atypical, it is
not very easy to identify if the country is indeed un-
usual, since it is not just one element which must
be scrutinized, but all of the cases for that country.
It is therefore necessary to undo all of the regres-
sions, taking each country in turn, then compare
each of the regressions to the regression undertaken
for the remaining countries together, and to do this
for each regression coefficient. Systematic analysis
of the results such as these, which should also be
undertaken with weighting in order to take account
of the respective populations of the different coun-
tries, exceeds the limits of a study such as this.

13 One variant of this type of analysis consists of ap-
plying weightings to each case-study according to
the population of the country in question, dimin-
ishing the role of countries such as Luxembourg
and giving a far greater role to a few large coun-
tries of the European Union. The results obtained
would differ greatly from those which we have just
presented, which is to be expected given the huge
demographic differences among the European
member states.
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in the case of Luxembourg, and 1 to 4.4 in the case
of France - as to render the results of no interest.

15 It is interesting, from a methodological point of
view, to consider how far international compari-
sons are shaped by the choice of the country taken
— implicitly or explicitly — as a point of reference.
There are two points to be considered. First, as far
as the definition of questions and categories is con-
cerned, prior to the collection of data, it is right
that where a particular national authority has com-
missioned the study, as in this case, the national
context concerned should be given priority. Had it
instead been funded by the Irish government, it
would no doubt have given greater attention to
large families; if by the French government, to vari-
ous groups of low-income lone parents to whom
French policies would have given specific attention.
Second, as far as the analysis of the data is con-
cerned, for example by means of multiple re-
gression, the choice of one country as the point of
reference is by no means neutral, since it can affect
the impression which the reader is given as to the
generosity or otherwise of (in this case) benefits in
other countries.
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Summary

This article presents selected results from the
first comparative study of social assistance
across all 24 countries of the OECD. The
scope of social assistance, discussed in the first
section, is drawn to include all means-tested
benefits in cash and kind, including those
which provide benefits to higher income
groups. The second section then presents in-
formation on the main programmes in each
country, expenditures and groups of beneficia-
ries, trends over time, administrative struc-
tures, and operation of means tests. It
concludes by developing a new measure of
assistance benefit levels with which to evaluate
different countries’ systems. The third section
distils from the country differences eight pat-
terns, or ‘assistance regimes’, varying from the
limited, discretionary, decentralized models of
Switzerland and Norway to the extensive,
national, rights-based programmes of the
English-speaking world; and from the.relative
generosity of Scandinavia and Australia to
the low, marginalizing benefiis of the
Mediterranean countries and the USA. The
last section turns to the economic pressures
and political debates which are driving con-
temporary policy changes. The concepts and
empirical data presented here will enable
means-testing, targeting and selectivity to be
brought back into the comparative study of
European and wider welfare systems.
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Résumé
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L’OCDE
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Introduction

produced comparing the systems country by
(Eardlev-e

There is a mismatch between the salience of
means-tested social assistance in practice and
in academic study. In the English-speaking
world! in particular, issues of targeting, ‘wel-
fare dependency’, means-testing and behav-
ioural incemtives remain high on the political
agenda. In many other OECD countries, both
claimant numbers and costs of social assist-
ance have been climbing because of rising un-
employment and social and family change.
Encouraged by the World Bank and other in-
ternational agencies, selective ‘safety nets’ are
widely recommended for the developing world
and the new market economies of central and
eastern Europe as the essential social protec-
tion measure to accompany economic reforms.
Interest in targeting, selectivity and income-
testing continues to grow, in the West (Room,
1990), the East (Cornia and Sipos, 1991) and
the South (Burgess and Stern, 1991).

Yet there has been remarkably litcle cross-
national analysis of social assistance and other
income-tested schemes even in the Western
world.2 We have little comparative knowledge
of the nature of different schemes, how ben-
efits are calculated, whether they are rights-
based or discretionary, the conditions attached
to benefits, the levels of government respon-
sible for financing and operating them, their
effectiveness in reducing poverty or their ef-
ficiency in targeting those in need. Leibfried
(1993: 139) has argued that concentrating on
the margins of the welfare state is important
because it is here that the limits and the con-
tent of social citizenship are best tested.

This paper draws on recently completed re-
search studying the full range of means-tested
assistance programmes operating in the 24
OECD countries in the early 1990s. Data on
social assistance arrangements were collected
using two questionnaires: one sent to officials
in the appropriate government departments,
the other to academic experts. The replies to
the questionnaires were collated into a single
national report which was sent back to the in-
formants for validation and a volume has been
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country-(Eardley-et-al-1996b).-This—volume |

provided much of the raw data for another
more analytical report in which arrangements
were compared and contrasted across coun-
tries (Eardley et al., 1996a).

This article is in four main sections. The first
presents a typology of social assistance to
order the variety which we uncover. The sec-
ond section presents a comparative survey of
key features of social assistance across OECD
countries. This forms the basis for a ‘map’ of
‘social assistance regimes’ in the third section.
The final section brings the story more up to
date and surveys current debates on the future
of assistance, interpreting these in terms of the
common pressures faced by different assist-
ance systems. The limits of this article should
be noted. Our exercise is clearly ‘Linnaean’
rather than ‘Darwinian’: the aim is to chart
and classify the species of social assistance we
observe in the world rather than to offer a
comprehensive theory to explain their variety
and different forms of evolution. Nor do we
evaluate means-testing and forms of social as-
sistance according to independent evaluative
criteria (cf. Gough, 1994).}

A typology of social assistance

The term ‘social assistance’ does not have a
fixed or universal meaning. In some countries
it embraces a wide range of non-resource-
tested but categorically targeted aid for such
groups as orphans, immigrants and older
people. In others (frequently the same coun-
tries) it excludes means-tested or income-
related benefits administered as part of social
insurance. There are some countries where as-
sistance includes extensive services in kind as
well as cash benefits.

There are only three mechanisms by which
the state can directly* allocate income or ser-
vices to individuals or households {Atkinson,
1989). The first is the ‘universal’ or contin-
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gency benefit allocated to all citizens within a

©  certain social category. These benefits are not

specific service or to a refund «
of the charge for a spec1ﬁc ser

related to income or employment status.
Second, there is social insurance, where the
benefit is related to (a) employment status and
(b) contributions paid. The third comprises
means-tested or income-related benefits where
eligibility is dependent upon current or recent
resources, though other categorical conditions
may also apply. Our study focuses principally
on this third category of resource-tested ben-
efits.

Within resource-tested programmes we
make three preliminary distinctions (Gough,
1994):

1. The first is berween poverty-testmg and
‘general means or income-testing’. The for-

mer provides resources to people ‘who

would otherwise fall below a_

wustally officially_défined, minimum_ivi v1ng'

standard. This often reflecs a political
judgement rather than a scientific assess-
ment (Veit-Wilson, 1993). It may or may
not be referred to as a poverty standard, but
there is some recogpition of provndmg a

‘safety net’ below which nobody shotild fall.

General means-testing, on the other hand, i§™"

concerned to relate benefits to current re-
sources across a broader range of income
groups — it may be no more than a means to
restrict access by the well-off (cf. Eurostat,
1993: 6).

2. There is also a distinction between cash

and ‘tied’ benefits. The former provide
money benefits for either exceptional needs
or regular payments. ‘Tied’ benefits entitle
recipients to free or Slleldlzed use of a

ficularly important tied bene
countries is housing assistance.
3. There is an important di
tween schemes for all people
tain income/resources group
awarded to more specific cate
this group, such as older or «
sons.

These three distinctions generate
nations as shown in Figure 1.
One approach would be to ig
eral income-related benefits in ce
as the growing numbers of incom
ily allowances. However, this cav
in Australia and New Zealand w
social insurance features. Their s
systems are, in the terms introc
almost entirely resource-tested, b
cused solely on those with minirr
To limit our study to ‘povert)
grammes would be to exclude vis
tipodean benefits except - for
Special Benefit. Moreover, wheth:
efits extend to those with higher
purpose of such schemes is still t
minimum level of subsistence
fined) to those at the bottom.
However, to be consistent we
include Family Credit in Brit
related family allowances in Iraly
the Earned Income Tax Credit
Arbeitslosenhilfe in Germany,
lowances in Sweden, and so on.
exclude all tied benefits or bes
from our study would be to hir

All groups Specific
Poverty-tested Cash 1 2
Tied 3 4
General means-tested Cash 5 ‘6
Tied 7 8

Figure 1 Taxonomy of means-tested schemes

Journal of European Social
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The salience of social assistance

son with countries where these are important, -
for example Food Stamps in the USA. © 8 -5
Moreover;the-degree of-integration-of housing——The salience of social-assistance can-be-charted 8 8 &
benefit with social assistance varies across by the size of state expenditures and the pro- 3 g 8
countries, so to exclude it would distort com- portion of beneficiaries in national popu- g e E.8
parisons. lations. Table 2 shows, in the first column, the 3 28 & J§
This paper therefore embraces all categories ~ total estimated numbers of beneficiaries in IS %lﬁ, 5 %
of means or income-tested benefits in Figure 1,  households receiving any form of social assist- g '§I'§§ 5|8
whether or not they are regarded as assistance ~ ance (not the number of households) as a pro- @l5 "0
within the countries themselves. portion of the total population.® Columns 2 g 7 & o g
and 3 present estimates of total assistance .§ g Iéu R Sla | ]
. expenditure as a share of GDP and social Pl ] ;;o: 8§ Bl & 5
security expenditure. Given the difficulty in §2¢8 b E B %—"‘: Q'g §
A comparative map of social obtaining a consistent definition of social Y|2ES sgfy gEZS 5 3
assistance security expenditure across countries, we place § § g é E S ;:‘: § gEJb % =5 ":i':, E ]
greater reliance on the GDP share indicator. HEEE 5 S28 3 ~2 3 g _5
. The table reveals considerable variation in M %‘ g § s -2 & 2 g3 :m =z A <
A tally of national programmes . . - S g e2 cSww 2<EE T o an
the importance of social assistance in different g| S 8% T8 EE g EE, é"{ £x &
countries. The proportion of the population = 53 2 58§82 = E E’: E"[ O] 84 2
Table 1 allocates all major means-tested pro-  receiving social assistance varies from 0.7 per =° - OCE Bl T3 =
grammes in OECD countries to one of four  cent in Japan and Greece to 25 per cent in y & § 9 o
categories: general, categorical, housing assist- ~ New Zealand, 18 per cent in Australia and 16 ] o g el i g _g g 2 g
ance, and other tied assistance. The nature of  per cent in the UK. Total assistance expendi- E ‘E ‘B %8B E A8 8 §_E
schemes can change over time and this table ture varies between 0.1 per cent of GDP in o *-—2 ] ; 5 s 3 EF ':‘ 5.‘% B “.EE 8
(and this article) relate to the situation in May =~ Greece and 13.0 per cent in New Zealand; and L'y B8 .-E "',5' g £ iﬁ Epg 2| S5 2 fod
1992. It excludes separate schemes for one-off  as a share of social security between 1 per cent Rl g £ g % g ..‘j*i‘.s’l 2 % 84 3 Aé ig §] 5 E Y arg &
and emergency payments. in Luxembourg and 100 per cent in New ) u g @A g é@ég&’ 58 §' 3 g E s %; - BB
In the OECD, only Portugal and Greece lack Zealand. Even excluding the exceptional cases 8 é ‘;' 8 *5 2 g i?,} § g 2 0 = g i g 52 & g8
any general, non-categorical assistance pro-  of New Zealand and Australia, these are wider g §l8gYe % mgﬁiA:‘E E ) %"3 @g g "u} g5 X § << §
gramme, though Turkey’s is extremely limited ~ variations than for spending on other social g3 € 5,‘;"5 % é g' i 5} fggs >g -g %"-; ﬁ % S8 E Tai g 5
and those in Spain and Jtaly vary markedly be- ~ programmes, such as social insurance. AT {%é} g g 3 §[Z :% swl8l BSEE '§ g §2
tween regions. Most also have one .or more The salience of means and income-tested i & LR T E‘* g ’EE gEEE Elg SIEElE 3§ 8§ "
group-specific assistance schemes. These arees-  benefits is particularly high in a minority of HNEEEER % gi EEREE ElEAEE E‘ _53 w2 g g EZ '
pecially important in Australia, New Zealand, countries. Whether we take more than 10 per % Cl<aB &S ad ’lDf‘ <=0 2EsRglE 58558 530
the USA, Belgium, France, Iceland, Ireland, cent of the population receiving benefits, or g s g 5 ]
Italy, Luxembourg, the Netherlands, Portugal  expenditure exceeding 3 per cent of GDP or 30 2 E B bl
and Spain. Th@SA is unique in the range of  per cent of social security, the same five coun- E 5 g ,5"" ; ° g
other tied assistance programmesy The ma-  tries emerge on top: Australia and New g 3 ?d 'g s g & 3 3
jority of these programmes are targeted at low-  Zealand, the UK and Ireland, and the USA. IR g g z 8 g B
income households, families or individuals, but (Italy spends more than 3 per cent of GDP, Fl2 fa 2 2 5! 3| & K &
in several countries there are income-tested and Iceland might also be in this group if ° g = Sl < .‘E ﬁ g8 “( k| = Eg
programmes (of which family allowances are ~ spending on its pension supplements were in- E 5 —‘g % E '§ f;n_: § 2l E ) g E _E E
most common) which extend their benefits fur- cluded.f The social security systems of the & é 8 5 £ § 532 g E .éi o E g2
ther up the income scale, through extensive English-speaking world clearly rely more on E @ Mt U oaem al 2 B 5<
earnings disregards or tapered benefit with- means-testing than elscwhefé:)At the other ex- < s
drawal rates (indicated by an asterisk in the  treme the countries are more mixed: Japan, the INE g . / B
table)(AustraIia and New Zealand are unique Benelux countries, Iceland, and Greece, =8 g § £ ° B E 3 ‘ g 18 B B
in the extent of such schemes.) Portugal and Turkey among the southern g8 2 5 3 5 EE ,_LE (B"‘ /é T; E“j
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\
. ! . . . .
, Table 2§ Indicators of the salience of social assistance

SOCIAL ASSISTANCE IN OECD COUNTRIES

Table 3 Social assistance expenditure as a percentage of Gross Domestic Product (GDP), 199

Country SA recipients as SA expenditure SA expenditure as % of
% of population as % of GDP social security expenditure
1992 1992 1992
Australia 17.8 6.8 90.3
Austria 4.8 1.3 6.7
Belgium 36 0.7 3.0
Canada N 15.1 2.5 18.9
Denmark 8.3 1.4 7.8
Finland 9.2 0.4 n/a
France 2.3 1.8 6.4
+ Germany 6.8 1.6 11,92
Greece 0.7 0.1 n/a
Iceland 3.7 0.2 1.2
Ireland 12.4 5.1 41.2b
Traly nfa 15 9.1
Japan 0.7 0.3 3.7
Luxembourg 2.7 0.4 1.4
Netherlands n/a 2.2 10.9
New Zealand 25.0 13.0 100.0
Norway 4.0 0.7 4.8
Portugal 2.1} 0.4 3.8
Spain 2.7 1.2 8.4
\ Sweden 6.8 0.5 6.7
Switzerland 2.3 0.8 1.8
Turkey n/a 0.5 n/a
T UK 15.3 6.4 33.0
y UsA 17.5 1.3 39.8

Notes: Column (3): Social security denominators from OECD Household Transfer Data Base, except for
Australia, Belgium, Iceland, Luxembourg, Portugal, UK ~ where government calculations of social security
used. These different denominators can affect the shares shown; for example, the shares for Germany are
considerably higher than those shown in German government sources.

* 1990
1991. :

European countries all exhibit low levels of
spending and low numbers of recipients. In be-
tween are found the majority of members of
the (expanded) EU plus Norway.

Patterns of social assistance

Aggregate measures of this sort may hide as
much as they reveal. Beginning with the num-
bers of individual beneficiaries of general

Josrnal of European Social Policy 1997 7 (1)

assistance schemes, the unique scale of Income
Support in the UK is striking. It delivers ben-
efits to 15 per cent of the British population, a
higher proportion than any other single pro-
gramme in the OECD. The US Food Stamps
programme, the various provincial benefits
provided under Canada Assistance Plan, and
in recent years the Finnish Social Assistance
Allowance deliver to about one in ten of their
populations; whilst social assistance in Sweden
and Germany cover roughly 5 per cent.

When categorical, group-specific schemes
are included, New Zealand, Australia and

Country General Group Cash Housing Cash + Other tied T
assistance e i istance  housing assistance  sc
1] 2] [1+2) 3] - assistance  [4] as
[1+2+3] : 1
Australia 0.1 6.7 6.8 - 6.8 - ¢
Austria 0.1 0.7 0.8 nfa 0.8 0.5 1
Belgium o 0.6 0.7 - 0.7 - i
Canada 1.8 - 2.5 n/a 2.5 - pi
Denmark 1.4 n/a 1.4 n/a 14 - 1
Finland 0.4 - 0.4 n/a 0.4 - C
France 0.2 1.0¢ 1.2 0.8 2.0 - 2
Germany 0.5 03 08 02 11 0.9 2
Greece? = 0.1 0.1 n/a “0.1 ~ 0
Iceland 0.1 0.1 0.2 n/a 0.2 - 0
Ireland 0.3 4.8 5.1 - 5.1 - 5
Ttaly 0.2 2.7 2.9 - 2.9 0.4 3
Japan 0.2 0.1 03 . - 0.3 - 0
Luxembourg 0.4 0.1 0.5 n/a 0.5 - 0
Netherlands 0.8 1.4 22 n/a 22 - 2
New Zealand 0.1 13.0 13.0 - 13.0 - 13
Norway 0.5 0.2 0.7 0.2 0.9 - 0
Portugal n/a n/a 0.4 n/a 0.4 - 0
Spain 0.03 1.0¢ 1.1 - 1.1 - 1
Sweden 0.5 - 0.5 1.0 1.5 - 1
Switzerland 0.2 0.6 0.8 - 0.8 - 0
Turkey® 0.5 n/a 0.5 - 0.5 n/a 0
UK 2.5 0.1 2.6 1.2 3.9 0.3 4.
UsA 0.4 0.9 1.3 - 0.3 - 1.6 2.1 3.
Notes

Expenditures refer to programmes shown in Table 1 unless otherwise stated.

Numbers may not add up due to rounding.

- indicates that there are no substantial forms of expenditure within the particular category, whereas 1

indicates that information is not available.
21988
b1993

¢Excluding means-tested age pension (for which expenditure figures not available).

Iceland predominate — fully one-quarter of
New Zealanders, one-fifth of Icelanders and
one in six Australians receive means-tested
benefits.” Ireland also joins Britain in the
high-coverage countries. Aid to Families
with Dependent Children (AFDC) and
Supplemental Security Income (SSI) cover 7.5
per cent of the US population, but these over-
lap with the recipients of Food Stamps (though
not entirely, which underestimates the total
number in the USA). In the next group are

Austria (mainly based on supplementar
sion recipients), Canada, Finland and $:
At the other extreme, only 2 per cent or
of the population receive social assista
France, Greece, Japan, Portugal,
Switzerland. -

France, the UK and the Netherlands :
ceptional in the coverage of their housi
sistance schemes. In Britain, beneficiarie:
lap with those of Income Support to a
extent, but in France they far outnumt

Journal of European Social Policy 19



26 IAN GOUGH ET AL.

recipients of RMI or the other assistance

means-testing. Evidence on other tied benefits
is sketchy, but two countries stand out: the
USA with over 11 per cent receiving Medicaid,
the most extensive assistance programme in
the country; and the UK with a similar
share receiving Community Charge Benefit in
1992. When housing assistance and social as-
sistance in special circumstances is included,
Germany also joins those countries with ex-
tensive populations receiving means-tested
benefits.

The pattern is similar when we turn to ex-
penditure (Table 3). Looking first at general,
non-categorical “assistance programmes, the
UK stands out — spending 2.5 per cent of GDP
on Income Support — followed by Canada and
Denmark. When categorical schemes are con-
sidered, the distinctive patterns of New
Zealand and Australia but also Ireland are
clearly revealed. Britain also leads the OECD
world in spending on specific means-tested
bousing benefit (which goes to people other
than just those on incomes at the assistance
level), followed by two very different coun-
tries: France and Sweden. Other tied benefits
are prominent in three countries. On the one
hand there is the USA, notably as a result of
its unique medical assistance programme
Medicaid. On the other hand, Germany and
Austria devote the bulk of assistance to resi-
dents of homes for older people and on pay-
ment for other care services. This may be a
feature of social assistance expenditure in
other countries which is not always apparent
from official statistics.

In most continental EU member countries,
categorical assistance for specific groups is
. more important than general programmes. In
particular, older and disabled people are sepa-
rately catered for. This is the case in France
(also for lone parents and widows), Belgium,
Portugal, Italy and Spain. In Germany,
Ireland, the Netherlands and Spain there are
separate assistance schemes for unemployed
people. In Europe outside the British Isles,
categorical  social  assistance dominates

Journal of European Social Policy 1997 7 (1)

in Belgium, France, Greece, lualy, the

***775chemesrsubstantiallyfr—aisingfthefproﬁlefof‘Nethe[lands Spain, Austria and Switzerland.

Trends in social assistance
-

The general pattern of social security in the
120th century has been for older forms of pub-
'lic assistance to be replaced by social insurance
‘and, in certain countries, universal benefits.
{But in the 1980s a reversal of this process was
‘noted - in some nations. Atkinson (1989:
/107-12) found a rapid decline in the share of
j British social security expenditure devoted to
| public assistance before the First World War.
"The new income-tested schemes, beginning
with the 1908 Old Age Pensions Act, ac-
counted for one-third of social security
spending in 1914 and about one-quarter in the
inter-war period. By 1949, the former had dis-
appeared and the latter had reached a nadir of
around one-eighth of a much enhanced social
security bill. Means-tested benefit expenditure
remained at this share for the next two
decades, then began to rise again after 1979.
Room (1990), writing on the emergence of a
‘new poverty’ in the EC, noted a similar trend
for the numbers relying on social assistance to
rise in the early 1980s, due above all to rising
unemployment.

We can now update and extend this work to
cover all OECD countries from 1980 on-
wards. Table 4 shows trends in numbers re-
ceiving, and government spending on, ‘cash’
social assistance — that is, excluding housing
and other tied assistance.? The absolute
changes in recipients range from the UK at one
extreme (a growth in share of population of
nearly seven percentage points) to New
Zealand at the other (a decline of over five
percentage points). Most countries record a
substantial expansion in the proportion of
beneficiaries, notably  Britain, Australia,
Canada, Ireland, Germany and the Nordic
countries. The proportionate increase has been
greatest in Scandinavia {except Sweden),
France and Portugal. The expansion of cover-

SOCIAL ASSISTANCE IN OECD COUNTRIES

Table 4 Changes in cash social assistance (i.e. excluding all tied assistance), 1980-92*

Country Recipients % Recipients % Expenditure % Expend,
pop: pop: GDP: GDP:
Change Index & Change Index
1980-92 1992/1980 N 1980-92 1992/1%
Australia® 4.2 131 1.4 126
Austria® -0.4 92 & 0.3 124
Belgium 1.7 189 - 0.2 156
Canada 41 170 0.9 197
Denmark n/a n/a nfa n/a
Finland 5.7 ) 265 0.3 438
France! 1.5 296 v 0.2 (0.7) 196 (20
Germany® 2.9 2 - 0.6 160
Greece n/a n/a 0.0 100
Iceland n/a n/a n/a nfa
Ireland 3.7 142 22 174
Italy 1.2 135 = 0.4 135
Japan -0.5 59 -0.1 60
Luxembourg n/a n/a- n/a n/a
Netherlands 1.1 143 0.5 133
New Zealand® =57 82 4.4 151
Norway 2.5 271 < 0.5 486
Portugal 1.2 241 0.2 221
Spain nfa n/a 1.0 473
Sweden 2.7 164 < 0.3 (0.7) 272 (1¢
Switzerlandf 0.5 130 y, -0.1 89
Turkey n/a n/a n/a n/a
UK 6.7 177 = 1.2 (2.1) 190 (27
uUsas - 1.0 116 = 0.2 115

Notes: Numbers in brackets include housing assistance for France, Sweden and UK.

s Increase to 1991 or 1990 where no data for 1992

bSocial assistance data for financial years (1/7 to 30/6) related to later calendar year; e.g. 1991/92 as

. proportion of 1991

<Includes payments to residents in homes
4 AP and AAH only

¢ Social assistance data for financial years. These ran from 1/4-31/3 until 1990, then from 1/7-30/6.
assistance data related to earlier year until 1990 (e.g. 1988/89 as proportion of 1988) and to later ye:

1990 (e.g. 1991/92 as proportion of 1992).
fSupplementary pensions only
& Recipients: SSI plus AFDC only.

age of the major schemes in the USA (with the
exception of EITC) is one of the lowest in
the OECD. Overall, country differences in the
coverage of social assistance narrowed over
the period. In several there was a marked ex-
pansion in the early 1990s.

Four countries recorded an increase in ex-

penditure since 1980 of over one pe:
point of GDP:" New Zealand, A
Ireland and the UK (over two point
housing assistance is included). Jap
Switzerland are the only countries fo
we have reliable data which register ¢
ing share. Proportionately, again it
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Nordic countries which have witnessed the
— . .
most rapid growth, albeit from a low base.

exacerbated by fast-growing housing assist-
ance) and Portugal. The result is some slight
narrowing of the gap in national expenditure
on cash means-tested benefits.

Though not shown in the table, the share of
the social security budget spent on all assist-
ance-type benefits also records an increase in
every country except Japan and Switzerland.
The fastest growth is still in some Nordic
countries. Otherwise the proportionate in-
crease is remarkably similar across all OECD
countries. All types of welfare regime
exhibited a rising share of expenditure on
means-tested schemes in the 1980s — a notable
convergence of otherwise disparate national
patterns.

Major groups of recipients

It is difficult to obtain full, comparable data on
categories of assistance recipients, but some
information has been gathered for the study.
& Older people constitute a major clientele in
Australia and New Zealand, where there is no
social insurance, but also in the UK and
Ireland, where assistance benefits supplement
relatively low basic pensions. In most other
countries they are a small and declining group
dependent on means-testing — the result of
widespread improvements in social insurance.
The numbers of disabled recipients (and their
families) have expanded in all countries for
which we have data and now constitute a sig-
nificant group of recipients in Italy, Belgium,
Iceland, Australia, Canada and the USA.
« Lone parents form a large group of assist-

ance beneficiaries in the USA, Canada, the UK

and New Zealand, reflecting in part their inci-
dence in the populations, and are significant
too in Australia and Finland. Elsewhere they
make few demands on social assistance, either
because there are relatively few of them, be-
cause they are more likely to be working or be-
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cause they are better catered for through other
non-means-tested forms of support. However,

They are-followed by the UK and France (both___the proportion of assistance beneficiaries who

SOCIAL ASSISTANCE IN OECD COUNTRIES

The administration of social assistance

There is not the space here to present more

vary them. The most common model
national guidelines administered
National scales which are nationally

are lone parents has risen in all countries for
which we have information, except for Japan
and the Netherlands.

There is surprisingly little comparable infor-
mation on the proportion of beneficiaries who

) are unemployed, but for the majority of coun-

tries where this information is available they
are the most numerous category and the
fastest-growing since 1980. By 1992, unem-
ployment was the cause of significant demand
for means-tested benefits across the OECD,
but especially so in the English-speaking coun-
tries except the USA. It has pushed another 4
per cent of New Zealanders and Canadians
onto social assistance over the last decade. The
impact of unemployment on social assistance
claims is mediated by country differences in
entitlements, the range and generosity of
alternative benefits, and changes in the defini-
tions of unemployment.

Several authors contend that women are
more dependent upon social assistance than
men. It is argued that welfare states are
gendered in their structural separation of in-
surance-based, labour market (‘masculine’)
provision, and family-based and means-tested
(‘feminine’) social assistance, which leads to a
distinction between - ‘rights-bearing  ben-
eficiaries’ and ‘dependent clients’ (Fraser,
1987; Sainsbury, 1993). We do not have the
necessary data for all countries and the evi-
dence is conflicting{In Germany, 62 per cent
of all claimants are women and the proportion
exceeds 55 per tent in many other EU member
states. However, in the Nordic countries, the
share is slightly below a half, owing to the ex-
tensive array of alternative benefits for women
and mothers and the . better provision for
women in old age. The extent to which
national assistance programmes are gendered
clearly reflects the options for income support
available to women in different welfare states.

than a fraction of the information collected on
the structure, administration and delivery of
assistance programmes. Table 5 summarizes
information on five aspects of administration:
the degree of centralization, the extent of fam-
ily obligations, the toughness of means-testing,
and the extent to which benefits are a legal
entitlement.

The first contrast is between schemes which
are uniform and those which show sub-
national variations. To begin, we must demar-
cate federal states, where state or provincial
governments have a constitutional role, from
unitary states. In the USA and Canada there is
considerable inter-state variation in benefits
and eligibility, and in the Swiss confederation
responsibility is located at cantonal and even
at commune level (of which there are about
3000). However, in Australia there is virtually
no variation and in Germany the Linder set
benefit rates within a narrow band fixed

nationally.

Among the unitary states, there is a contrast
between the English-speaking countries and
the rest. All the former have national or
national-state legal and administrative frame-
works. At the other extreme, in southwestern
Europe (excluding Greece), Sweden, Norway,
Iceland, Austria and Switzerland, local gov-
ernments have considerable power, though
there remain differences between countries in
the role of central government. Finland has
been phasing in a scheme of national scales but
there are still variations between communes.
In Sweden there are nationally recommended
standard scale rates, though in practice there is
much variation at commune level. Norway has
no national scale rates — if scales exist they are
set and interpreted locally at commune level.
Spanish regions set their own social assistance
levels while those in Italy are permitted but not
required to establish general frameworks for
social assistance, and the extent to which they
do varies markedly. In Austria provinces set
benefit rates but district authorities are free to

tered occur in the UK, the USA
Stamps, New Zealand, Australia.
Ireland, France and, with minor regi
ations, Japan.

A second question concerns fai
gations. The majority of countries{t
benefit unit the nuclear family rathe
household. Only Austria and Sv
Luxembourg, Japan, Turkey and th
Food Stamps treat the household as -
unit. At the other extreme, Ice
Denmark are unique in treating coh:
separate units. Most countries alsc
nuclear family as the resource un
whose resources must be taken int
when applying the means-test. The .
here are Germany, Austria, Sv
Luxembourg, Turkey and the USA
Stamps. All these countries can in
cumstances expect members of the
other than the nuclear family and fa
bers living elsewhere to contribute
come of a claimant, if their income v

The nature of the means-testis a ¢
ture of social assistance regimes. O
ant aspect is the extent to which ez
disregarded. Table 5 (column 3) di
several categories. First are those

though its high guideline disrega
rarely to be applied. At the other e
those countries with no earnings di

Turkey, Austr
and the United King
excluding those working more than
number of hours per week. Indee
countries social assistance acts pri
‘top-up’ to part-time or low earnin

In most countries, there is a
usually requiring that recipients reg
employed and establish that they .
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looking for work. However, in virtually all

Journal of European Sacial Policy 1997 7 (1)

P S
countries work-tests are not applied, or are

In Finland, Sweden, Luxembou
Netherlands and Germany applicants

more relaxed, for people who are ill, experi-
ence disabilities, or who are over or approach-—
ing retirement age. The major variations relate
%o [one parents, in particular to the age of chil-
~dren who exempt lone parents from the re-
quirement to actively seek work (Bradshaw et
al., 1996).

Virtually all social assistance 'schemes oper-

ate income-tests with a 100 per cent with-
drawal rate above the assistance threshold.

Exceptions  are  Australia, New Zealand;”
Ireland for lone parents since July 1994,
Portugal for social pensioners, and the United
States. In the USA, lower withdrawal rates op-
erate on earnings for Supplementary Security
Income (SSI) and Aid to Families with
Dependent Children (AFDC), and Food
Stamps are reduced by only 30 per cent of in-
creases in net income. Arrangements in
Australia and New Zealand are the most lib-
eral, reflecting the absence of social insurance

Another important facet of the means-test is
how assets are treated. Table 5 separates
nations where most assets are counted and
those where there are relatively high disre-
gards on assets, especially dwellings. Here the
patterns are surprising. A less strict pattern of
treatment is found in the extensive social as-
sistance regimes of the English-speaking
world, with the exception of US programmes —
particularly AFDC. Yet greater leeway on sav-
ings and owner-occupied homes is also com-
mon in most countries of the EU, including
the limited assistance regimes of the

" Mediterranean world — where less developed

administrative capacity may be an important
explanation. , It is in Scandinavia, Japan,
Austria and Switzerland that the toughest tests
on assets are found.

Finally, there are two related features — the
degree of discretion in the award of benefits
and the extent of effective rights of appeal. At
one extreme are the English-speaking coun-
tries with established appeals mechanisms,
where official discretion is also minimized.
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similar degree of codified rights. At
extreme are countries where individ
cials and/or local municipalities en
siderable discretion in awarding bene!
of the Mediterranean countries, Swi
Austria, and Norway.

Social assistance benefit levels

We now turn to the impact of these v
on the final outcomes — the level of
provided to recipients. To
have adopted (Fhe ‘model families sir
method - askmg national informants

late the ind Jact of social assista
7 sclection of model families in spec
cumstances.’

¢ method involves calculating, a
point in time (May 1992) the net d
resources of a given variety of family
three situations — TeCeIving social a
EEE@F‘?DCM\I mﬁﬁ?—'w
national average earnings. Account is
income tax and social insurance cont
and of any cash benefits received. Ass
are made about housing costs, loc
charges for medical treatment, the
schooling and pre-school child ¢
method provides comparable inforn
an up-to-date basis, but there age se
advantages. First, it produces g desc:
the way the system should work ra
how it necessarily does work:
more assumptions made about” th¢
stances of the model families the less
tative are those families of real poj
Third, in countries where assistanct
vary from municipality to municip:
difficult to talk about a national soc
ance scheme.!?

We have calculated both absolute,
ized and relative benefit levels 1
method. The first uses OECD p
power parities (PPPs) to convert nat
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rency amounts into a common monetary  families of different types vary considerably,
denominator. PPPs are generally more satis-  so it is not easy to make overall comparisons

factory than exchange rates becausc-they take-——of the relative level of income of recipients of

SOCIAL ASSISTANCE IN OECD COUNTRIES

purchasing power parity £ sterling paid to nine
family types,'t and expressing this as a pro-

account of differences in the price of a stan-  social assistance in different countries. The
dard basket of goods and services in each first two columns of Table 6 show absolute
country. Social assistance entitlements for  values by taking the mean of the amounts in

Table 6 Absolute, standardized and relative social assistance benefit levels, 1992 I -

Country 1. Absolute 2. Absolute 3. Standardized 4. Standardized / 5. Relative \
benefit levels: benefit levels:  benefit levels: benefit levels: |  benefit levels: )
before housing  after housing  before housing after bousing l‘ after housing /
costs costs costs costs . costs /’

Australia 15 28 13 s 53

Austria -29 -2 -35 -10 (747

Belgium 1" -12 -8 -20 ‘40

Canada 26 2 6 -14 35

Denmark 126 29 18 20" 66

Finland -5 31 8 49, 78

France —28 - 4 30 -7 43

Germany -32 . -5 —45 —24 (47:)

Greece -91 -119 -82 -113 =16

Iceland 49 50 44 45 . 0

Ireland -15 2 10 32 49

Italy (0) (28) (—35) (21) (60)

Japan 1 8 15 -10 45

Luxembourg 32. 35 0 2 43

Netherlands 16 33 13 £30- 73

New Zealand —4 —18 11 : -6 43

Norway 38" 25 29 17 57

Portugal —63 -90 —38 —83 19,

Spain —45 - —41 —29 —24 25

Sweden 17 24 17 24, 773

Switzerland 91 41 41 4 86

Turkey nfa n/a n/a nfa | ’ Q.

UK -19 11 -18 13 {42)

USA: NY '8 6 —24 -25 hva

USA: Penn. —-24 —-23 —46 —46 29

USA: Florida =27 ~-64 —46 -75 27

USA: Texas —40 - —85 —-58 -89 6

Notes: Column (1): Disposable income of social assistance recipients (before housing costs) in purchasing
power parities expressed as a proportion of the mean for all OECD countries: average for nine household types
Column {2): As for column 1, but calculated after housing costs

Column (3): Column 1 standardized for GDP per capita in 1992

Column (4): Column 2 standardized for GDP per capita in 1952

Column (5): Disposable incomes of social assistance recipients as percentage of disposable incomes of the
same household types where the head is earning average male earnings: average of six household types (as
above but excluding single pensioner, pensioner couple, and couple with one child aged 3) after housing
costs.

The figures for Italy may be unreliable.

Source: Eardley et al. (1996a), revised.
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Given the scale of the USA and the extent o
inter-state variations within it, we have calcu-
lated separate benefit levels for four states —
New York, Pennsylvania, Florida and Texas.
These were chosen as four populous states
varying from among the most to the least gen-
erous. It must also be noted that where there
are substantial local or regional variations in
benefit levels, these calculations only apply to
‘the particular location chosen for the study.
This particularly affects Austria, Switzerland,
Norway, Spain and Italy, the other Nordic
countries and to a lesser extent Canada.
Columns 1 and 2 show the results both
before and after taking housing costs into.ac-
count. Housing costs present particular diffi-
culties in comparative research. Costs vary
both within and between countries according
to tenure, the size, age and location of
dwellings. In some countries rents may be con-
trolled for persons occupying dwellings before
a certain date. For owner occupiers the stage
in their life cycle will tend to determine the
level of the mortgage payable and interest
rates vary between countries. Nevertheless,
housing costs are too important to be ignored.
In many countries help with housing costs is a
critical element in the social assistance pack-
age and, even where such support does not
exist, variations in housing costs mean that the
real value of social assistance varies substan-
tially. To balance the greater validity of the
after-housing cost index against the greater re-
liability of the before-housing cost index, both
are presented in Ta v
““Top “of the table, after housing costs
come Switzerland, the Nordic countries,
Luxembourg, the Netherlands, Australia and
Italy (though there are considerable doubts
about the Italian figures). At the bottom are
rhe USA states, except New York, and the
countries of southern Europe. In between are
[ound the remaining English-speaking coun-
ries, Japan and the north European members
@he EU. There are a considerable number of

portion of the mean for all OECD countries. 5 _

changss iz cankiug Lefore and after
costs — after housing costs Canada,

_and New Zealand move down the

and Britain, Finland, Germany, Italy,

and France improve their positions.
Absolute yalues of course fayou

countries, To correct for this the n

columns adjust these figures for GDP

“(again at PPPs). These_‘stapdardized
Ef;l?_g@ﬁfmns&umga.bem
“proportion of GDP per head in each
"As a result Ireland and New Zealand
their position considerably, while
Germany, Luxembourg, Norwa
Switzerland all fall down the scale.

-The last column in Table 6 shows «
of relative benefit levels, calculated
paring disposable incomes of persons
social assistance with the disposable
of the same household type where th
earning average male earnings. 1
probably understate the real replaceéit
of individuals in each country who
ally receiving social assistance, since
be expected that such individuals v
earning less — perhaps substantially le
average male earnings if they gainc
Average replacement rates for all h
types reveal three groups of countrie
top come _the Nordic countrie

orway, the Alpine cOURTTiEs Of Sw
and Austria, ;n??EE-NQIE erlands. A-
tom come all four states of the USA
southern European countries (excep
according to our present informatio-
tween are found the English-speaki
tries (except the USA), Japan and the
EU countries.

Identifying social assistance re
Country groupings

Can any patterns be identified in this
difference? To a certain extent the)
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’ iliey are not simplewar'ld they depend on which

aspects of assistance programmes are regarded

Building on their pioneering approach, we in-
troduce several other features of assistance

|\ -7

as the most salient.

Ledemel (1992) and Ledemel and Schulte
(1992) distinguish two criteria — whether or
not social work/treatment measures are at-
tached to the | receipt of assistance, the de-
gree of programme centralization — to arrive at
a fourfold” clg§§1ﬁcatlon of ‘poverty regimes’
They find all four cases in Westerm Eiirope; the :
object of their study:

(1) institutionalized — centralized, unified, sep-
arate from social work - in the UK

(2

18
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side a general scheme, locally administered
but codified and distinct from social
~ in Continental i Germany,
Austria, Netherlands and Belgium)
residual ~ local, marginal and with a
strong emphasis_on social ~control and
treatment —.in the NOl‘dlC countrles
incomplete dxfferentmted - catégorical
schemes for the non-ablebodied with no
or, in the case of France, very limited gen-
eral assistance tied to social control and
treatment — in the Latin countries includ-
ing France. '

™

(4

=

These patterns map quite well onto Esping-
Andersen’s three regimes of welfare capital-
ism, as reinterpreted by Leibfried (1993) to de-
marcate a fourth, ‘Latin’ welfare regime.

SOCIAL ASSISTANCE IN OECD COUNTRIES

sions are not correlated across OECD coun-
TIES. e extensive social assistance pro-

programmies, and also bring North - America,
Japan and Australasia into the analysis.
Adopting the systems analysis of social pro-
grammes we distinguish between inputs, pro-
gramme structures, outputs and outcomes. Of
these we regard the following as the most sig-
nificant measures for grouping countries:

@ extent and salience: expenditure on social
assistance and numbers of beneficiaries

@ programme structure:
centralization v. local variation, particu-
larly re benefit norms
rights to benefit v. discretion
individual entitlements v. wider family
obligations
liberal v. tough means-testing and work-
testing

® outcomes: benefit levels and replacement
rates.

We begin by combining the first and last of

these criteria: extent and_outcomes. Figure 2
presents one measure of each: the numbers of

recipients as a proportion of national popu-
Tation as a measure of the extent or sallenqe of

~s6cial assistance, and the index of average net

e'mcomes Oﬂ socxal assistance afte

Recipients as %

population
>10%

3-10% <3%

Standardised benefit >120%
levels after housing costs

80-120% UK, New Zealand, Norway, Luxembourg,

Canada

<80% USA

Ireland, Australia

Finland, Iceland,
Netherlands, Denmark,

Sweden

Switzerland,
France, Austria, Japan
Belgium

Spain, Portugal,
Greece, {Turkey)

Germany, (Italy?)

Figure 2 Typology of extent and generosity of social assistance
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grammes in the English-speaking countries

deliver relatively generous benefits in Australia
and possibly Ireland, and very low benefits in
the USA. There are similar variations in those
countries with a modest reliance on social
assistance. We can distinguish the Nordic
countries and the Netherlands, with generous
replacement  rates, from north-central
European EU member states with around av-
erage benefit levels. Among those countries
where the salience of assistance is minimal
there is a similar variation: Switzerland, with
one of the least extensive social assistance
programmes in the OECD area, records the
highest absolute benefit levels (and is still
above-average when standardized for GDP),
yet similar programmes in southern Europe
deliver very low benefits.\

It is difficult to identify a single indicaror of
programme structure, or even a small number,
because the number of variables is so great,
and in most countries there are different
schemes with different characteristics. Instead
we construct an exclusion index (see Table 5,
last column and notes). This ranks countries
according to their score along the five dimen-
sions shown in the tablef\degree of centraliz-
ation and uniformity of benefits, narrowness
of resource unit, generosity of incorie and as-
sets-tests, and lack of « dlscrenoq) The Jower a

ccw_the closer it matches the ideal

of a citizenship right to social assist:
higher the score, the closer is the cot

variable, household-based and disc
system of means-tested benefits. The
clusionary’ assistance programmes a
English-speaking world; the most ‘e
ary’ in the Alpine countries, Turkey.
and Italy.

Figure 3 plots countries according
mension and the size of their assist:
grammes. It shows that a clear rel
exists between large-scale program
rights-based, inclusionary structures.
likely explanauons are that rising m
beneficiaries ifpose more bureaucr.
tlmzed methods of operation, wh
exgg;lﬁmufé‘s:l_qu to pressures for r
tralized financing and audit. The exte
tinization and inclusion is not a fu
modernization (witness affluent Swi
but of high programme demands for
of reasons.?

Social assistance regimes

Despite the manifold cross-country

identified, we conclude that certai

patterns can be detected and we sug

distinct social assistance regimes. "

based on the three dimensions dist

above: /exteng[ programme structure
/ /

Beneficiaries % pop:

35-44

Most exclusive: >45

" Exclusion score >10% 3-10% <3%
. Most inclusive: <25 New Zealand,
Australia, UK, Ireland,
Canada
25-34 USA Netherlands,

Denmark, France,
Luxembourg, Finland,
Germany, Sweden

Belgium, Iceland, Japan, Pc
Norway, Italy Greece, S
Austria Turkey, ¢

Figure 3 Extent and structure of social assistance programmes

Journal of European Social Polic



36 IAN GOUGH ET AL.

erosity/ They represent our collective judge- those in Britain. However, it is moving to-
ment and can claim no firmer basis than that wards a more integrated system. Canada is a

1

% Welfare

at-present--Future-work-might-explore. cluster _ federal state with_considerable regional vari-

SOCIAL ASSISTANCE IN OECD COUNTRIES

Benefits are very low and, for some groups and
geographical areas, non-existent.

Third, the security, level and unii
safety net is considerably weaker
of the USA than in Britain, Cana

analysis, qualitative comparative analysis and ations, but in other respects the Canadian
other techniques to discern country groupings.  Assistance Plan has had much in common with

social assistance in Britain. Under the new
funding arrangements coming into effect from
1996, however, the picture will change.

Selective welfare systems (Australia and New
Zealand) These ountries are unique in that
all benefits are means-tested. There are several ‘l
categoncal programmes, nationally organized,

" Dual _social assistance (Germany, France,
inclusive and rights-based. The means-testing Belg:um and Luxembourg) These countries
is carefully constructed and monitored and is

provide categorical assistance schemes for ;
implemented in a consistent way. Assets and specnﬁc roups, supplemented with a general
earnings disregards, and final benefit levels, §afety nﬁ'c;pme local discretion remam%wl;ut is ‘L
are relatively generous. Constrained within a national regulatory
framework. Assets-tests are moderately flexi-
ble as are earnings disregards but benefits are
below average. German Sozialbilfe fe has, de-
Spit federal-Land structure, moved closest
to the previous, British model: it is geographi-
cally equitable, codified, rlghts -based and ex-

tensive.

The public assistance state (USA) The USA
exhibits an extersive set s-tested ben-
efits arranged in Fuerarchy of acceptability and
st ~Assets-testsare -generally tough but
there are inbuilt earnings disregards and work
incentives in every scheme. Bc';ngﬁts are vari-

able, and tend to be low both in comparison

_with other countries and in telation to domes- ¢ Citizenship-based but residual gssistance (the
tic poverty lines. Procedural rights, however, - N _tﬂc Countries — excluding Norway — and
are well entrenched. This picture must be qual- the Netherlands) These countries have a
ified in certain states, including New York,  single general scheme with relatively high ben-
most of New England, Minnesota, Wisconsin, elT_]evels "Though there are national regulat-
California, Washington, Hawaii and Alaska. “ory ‘frameworks (to varying degrees), the role
In these states benefit levels are around the of local authorities is substantial and. Jinks
OECD average, though other features of US * with social work and social care persist.Strict
assistance remain the same. ‘micans- -tests =sts combine with a more individual
View of entitlements and cmzenshxp -based aps.
” peals Systems. A tradition of full employment
andlor universal welfare pl‘OVlSlOﬂ relegated
social assistance to the margins of social pro-
grammes until the late 1980s.

tes with integraved safety. nets.
(Bntam, eland and Canada) Income Sup-
port ini the UK is a large, national, general pro-
gramme providing an extensive safety net at
around social insurance levels. When Housing -
Benefit is incliided; benefit Tevels are above the & Rud:mentary assistance (Southern Europe
OECD average. Rights to benefit are relatively ~ and” National catcgoncal assistance
well entrenched and the means-test contains schemes cover certain groups, mainly elderly
important distégards, with some work incen- and disabled people. Otherwise there is local,
tives for people with children through?amlly discretionary relief provided by mumc1palltles
Credxt “reland is at first sight a mix between  or religious charitable bodies. Means- -testing is
‘this and the antipodean pattern. There are nu- not especially stringent and, apart from
merous categorical assistance schemes cover-  Turkey, obligations do not extend beyond the
ing a high proportion of the population with nuclear family. Cash assistance tends to be in-
means-tests and entitlements on a par with

tegrated with sogial-work and other services.
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" Esping-Andersen’s

o Decentralized, discretionary relief (Norway,

nd) "Norway and the
Alpitie-¢ointries contain élements of both the
Nordic and southern FEuropean models.
Assistance consists of localized, discretionary
relief, linked to social work and with wider
kin obligations. Benefit levels are above aver-
age yet relatively few people claim' assistance.
1515 partly due to the record of full mafe™
employment and partly to low take-up, which
isattributable to stigma and the substantial
powers of intervention accorded to social wel-
fﬁ?ﬁvﬁ_fkcrs.

‘Austria and Sy

al? Centralized, discretionary assistance - (Japan)

Japan is difficult to place in the foregoing
groups, containing elements of the British and
Alpine models. It has a long-standing,
nationally regulated assistance system_with

it sharés with the
Alpirie €otintries'a’ w1dcr concept of family ob-
ligation and there is circumstantial evidénce

L s s
that stigma is pervasive.

It is evident that the social assistance regimes
suggested here do not map perfectly onto

typology of  welfare

Though all countries in the Eng
world exhibit extensive assistz
they differ substarmal[y in other
Esping-Andersen’ §&cnal dem:
of welfare capitalism comprises (
universal benefits and substant
tign; the Nordic coutitfies p[us the
These exhibit similar f patterns of
ance — or at least did so until th-
growth in unemployment. The 3
%mmgd.m.m ¢ central
e fact that Norway, llkemll
has retained a more discretionar:
alongside full employment sugg
ployment regime may be import:
ing cross-national variations and
The third world of ‘corpor
rests on occupational, contribut
_ schemes reproducing stratified =
ated benefits. The archetypical
'CE:TnE'rTj}”}\ustr@_,,Belglum Fra

M—

There is consnderable su‘mlanry i

i group
n categorical schemes.
important  vaniations. Gepman)
continental European country w
the transition to a comprehensiv
rather extensive assistance safel

<

regimes, in particular onto his measures of wel-
farc sgg;e stratification (1990: ch. 3). His first,

group of countries comprises the

Aiberaly
E hSTl’speakmg countries plus Japan and

Switzerland. This cannot provide a framework
for understanding social assistance pro-
grammes for the following reasons. First, the
role of assistance is qualitatively different in
Japan and Switzerland, so much so that they
countries in any taxonom
regimes. Second, as Castles and Mitchell
(1991) note, his treatment of Australia and
New Zealand overlooks the very e difterent pr tprin-
ciples of selectivity wh whl‘gh,thgxcmmﬁ'fﬁe
higher level of benefit equality they generate,
S'T'cnvuy in the Antipodes is sui generis.

w”gwuped with the fEnghsh:spe kmg

thc‘Uﬁly Country without a codi
and is closer to other Mediterran
Austria continues to rely on lo.
Other factors appear to mediatc
tween Esping-Andersen’s princij
state stratification and the soc
regimes we have identified.

Diverse systems, common
destination?

This last section briefly explore:
debates and likely future sc
social assistance in OECD natio

The English-speaking count
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range of issues in common, including the cost

of assistance, workdisincentives;fraud -and-—

targeting. A variety of policy initiatives have
been developed to tackle each of these. In ad-
dition, concerns with the extent of poverty
continue to feature in political debate in a way
that is unusual in most other countries. In all
courifries, except the USA, the high level of un-
employment is also a cause for concern. -
““Thesé patterns are to be expected given the
high cost of programmes and the large welfare
clienteles in this group of countries. However,
the issue of the behavioural incentives of wel-_
farfif'l:ji_)':dfs—c—o.bt—ﬁﬁ -maEi_zvng__o_r_r_em'arrl:i\_gE"
and to encourage teenage pregnancy and wel-
fare dependency — appear to h&lning fea-
ture of the stigmatizing and divided public
assistance system of the USA, and have now
led to Federal withdrawal from guaranteeing
any kind of welfare safety net. The idea that
assistance is creating a new ‘underclass’ is rela-

fively absent in Australia_and New Zealand
(although “welfare dependency’ is gaining cur-
rency as an issue for policy debate), and while
present in debates in Britain and Canada it has
not achieved ideological dominance.

The_questions. of programme costs, fraud
and incentives figure in some other countries,
fiotably those with relatively high spending
levels and numbers of recipients — Germany
and the Netherlands — or where unemploy-
ment is forcing more people onto assistance, as
in Sweden and Finland today. In France and
Belgium, where unemployment is higher and
benefits are lower, there is also an ongoing de-
bate about poverty and the role of targeted
benefits, along with active labour market pro-
grammes in alleviating it. There is here some
overlap with the agenda of the English-
speaking world.

A variety of other concerns feature in con-
temporary debates over social assistance. In
the northern European countries, outside
Scandinavia, these include the rights of immi-
grants and asylum-seckers to assistance ben-
efits. In Germany and Austria, the transfer of
the costs of institutional and domiciliary care
for the frail elderly from social assistance to

Journal of Exropean Social Policy 1997 7 (1)

‘social insurance has also been a live issue. In
_all_Scandinavian countries_a_major_question
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their longer life expectancy and because they
are less likely to have adequate work-related

Mediterranean countries where
the long-term unemployed is ve

concerns the future role of social workers in
the delivery of cash benefits: growing numbers
of claimants have posed strains on the individ-
ual case-worker model and initiated a debate
reminiscent of that in Britain 50 years ago.
There is also a growing consensus in all these
countries, except Norway, that more national
regulation and uniformity should override tra-
ditional local autonomy in social assistance.
The same is true, to a lesser extent, in
Switzerland. Lastly, in Iraly, Portugal and

‘Spain, there is still another agenda, coiicerning

the “practicalities of introducing a national
safety neg for the first time — in part a response
to the(1992 European Council Recommen-

dation on Sufficient Resources (92/441/EECD

However there is little sign that this is a salient
issue in Greece.

Though there are disagreements, most ana-
lysts agree on at least four changes affecting
the environment of modern elfare states
TOECD, 1988; Phaller et al., 1991; Pierson,
1991; Taylor-Gooby, 1991; Esping-Andersen,
1996, ch. 1).

1. Economic. The first concerns changes in
the ;E(Trianié environment, including the glob-
alizationi of production, the rise of east Asian’
&conomies, de-industrialization, exposure to
global fin s ‘and (for some) the
end of states’ capacities to design their own
political economic regime. A commonly per-
ceived casualty of these shifts is traditional full
employment and the emergence of atypical
ork. Moreover, pressures have been mount-
ing to cut labour, costs, both direct and indi-
rect, in advanced economies, with impacts on
taxation and public spending. )

"3 Demographic. The ageing of the popu-
latio upward pressures on welfare costs
are familiar themes in international overviews.
As noted earlier, older people do not make up
a substantial proportion of assistance recipi-
ents in most countries because of alternative
forms of provision. Where they do, it is often
women who predominate, both because of

insurance coverage.
3. Social. Fundamental shifts have occurred
in the role of women which impact on_both

the labour market and famuly structure. The

s umily, structure. 0e
ri§€ 6T divorce, lone-parent families and other
rion-traditional family forms are examples of
common trends, despite significant structural
differences across nations.”

4. Political. One set of political changes

concerns the effect “of risingaffluence ~and

changing liféstylés on consumption patterns: it
is” contended that these undermine political
support for traditional universal programmes
in_favour of differentiated services. Another

theorists " eifiphasizés the effect of

growing _inequality and new_divisions .in.....

society on older patterns of solidarity, which
create an impetus for the more affluent to exit
from state programmes. Either way, it is ar-
gued, political support | for inclusive patterns of

social provision ebbs

Our analysis suggests that the first set of fac-
tors has had the most direct impact on the
various social assistance regimes identified
above. First, rising unemployment, and par-
ticularly long-term unemployment, drives
more people €0 claiii social assistance as their
entitlements to unemployment insurance ben-
efit (where they exist) are exhausted.
However, we find significant country differ-
ences in this process. Not surprisingly, we do
not find such pressures in those countries with
better job records, including the USA,
Luxembourg, Norway, Switzerland, Austria
and Japan (and Finland and Sweden before
1990). Even in countries with rising numbers
of long-term unemployed, the impact on
claimant numbers differs. Worst hit have been
Canada, New Zealand, Britain, Ireland,
France, Germany, the Netherlands and
Belgium during the 1980s, and Sweden and
Finland in the 1990s. But this is not the case in
Denmark, where insurance-based benefits
have been relatively effective in providing for,
longer-term  unemployment, or in the

‘end of full employment’, if suc
differently according to both
and welfare regime.

Second, concern _has grown
programmes create disincentive
and create an ‘ynemployment ¢
beneficiaries. This in_turn exac
ployment_and. boosts. state. sc
Such concerns have stimulated
ways to make the welfare syst
patible with changing labour 1
proposals can be loosely groupe
familiar__categories ‘carrots’
‘Carrots’ include reducing the v
of benefits as_earnings tise, |
cation, traming and work e
grammes for jobless claimants,
child care and other benef
claimants with caring responsil
bine these with paid work. Stic
hanced surveillance of able-bg:
stricter work-ests and sanction
pliance, and reductions in 1
levels. It would appear from a
bates in the English-speaking. -
set of issues has dominated dis
the future of social assistance.

Again we find no universal tr
bates over work disincentives :
posals to rectify the situation
major forms of assistance re
above. They can be grouped in
this purpose.

Li‘/ "Those countries with a pa
of near-full employment: th
tries, Switzerland, Austria a
work incentives have not bee
political debate (though the
as such in Denmark
Interestingly, in all of them ¢
lowed to_work whilst
provided that their income «
the permitted level. Such |
“havéocciatred in the Nord:
primarily of the carrot type,
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care provision, the Youth Allowance pro-
gramme in Denmark and the ‘extraordinary

-~

work’ programmes-in- Norway——————
"3."The limited social assistance regimes of
soutbern Europe. Here the debate on
labour-market disincentives is largely irrel-
evant. Social assistance for the able-bodied
of working age is vestigial and its igppact on
local lal}ggg_matkﬂts..slight.. This is not to
sa?‘hfiﬁt issues of work incentives are not
relevant to certain unemployment insurance
programmes, such as that of Spain. There
has been experimentation with work and in-
tegration schemes in lraly, Portugal and
Spain, but implementation has been patchy.
3> The remaining EU member states (ex-
cluding Britain and Ireland). Here a grow-
ing concern with the ‘new poverty’ and
social exclusion in the 19805 fuelled experi-
ments with ‘integration’ programmes. The
Revenu Minimum d’Insertion” {RMI) in
France, Minimex in Belgium, the reinte-
gration  programme in the Revenu
Minimum Garanti (RMG) in Luxembourg
all targeted young unemployed people and
tied improved bénefit levels to inisertion in
tiaining and work experience schemes.
‘However, this combined carrot and stick
approach hashad only a marginal impact,
and the issue appears to be of relatively low
political salience, except in France.
"4 The extensive social assistance states of
“the English-speaking_world. It is in these
countries that the relation between assist-
ance and the labour market has assumed
greater importance in policy debates.!* New
Zalarid alone has opted solely For a variety
of measures to make claiming less attractive,
notably absolute cuts in benefit levels es-
pecially for unemployed claimants. The re-
maining countries have adopted a mixture
of carrot and stick. The carrots_ include:
higher bemefiss—coupled with activiry-tests
and partial individualization of income sup-
port for couples (Australia); a big extension
of Earned Income Tax Credit, more gener-
ous tapers and help with child care and
medical care costs for lone parents and
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in public debate is greater ini countri

others who take up paid work (the USA);
extensions and extra disregards within

___Family_Credit and a package of back-to-

SOCIAL ASSISTANCE IN OECD COUNTRIES

tive literature on welfare states. The article
draws on a cross-national study of social as-
sistance schemes in the OECD countries,

broad comparative analysis of sc
that by Lademel and Schulte (19’
(1992). The contributors to Wal
studied assistance schemes in sot

work provisions (Britain); and, in Canada,
‘employment enhancing measures’, a new
child tax bénefit and time-limited wage sup-
plements. The sticks have included more in-
tensive requirements for job search activity
in all countries in this group. In addition,
Britain has recently introduced the @_]_g_h_
Seekers Allowance, which further reduces

protection and enhances, ‘work-seeking_re-
quiremeiits. In"the USA debate and policy
proposals have become more punitive, lead-
ing to recent plans to ‘end welfare as we

know it’.

Overall, the pattern of response to common
economic pressures is complex. In many re-
spects the differences are to be expected, given
national differences in labour markets, em-
ployment records, social assistance regimes,
political alignments and broader institutional
traditions. The prominence of w rk incenti

greater Télidtice on social assistance. Yet even
‘within this group, differences are noticeable
between the Australian selective welfare state
and the American public assistance state. We
find, therefore, a close correspondence be-
tween our classification of social assistance
regimes and the policy responses to concerns
about work and the labour market. Common
global pressures generate differential national
responses reflecring, among other factors, dif-
ferent social assistance regimes.

Conclusion

element of. unemployment ..

_poOr relier; the e

which has attempted to fill some of the gaps in
comparative knowledge in this area. National
assistance schemes are marked by substantial
variation, which is clearly linked to countries’

istinct and specific histories. Nevertheless
there are also areas of similarity or conver-
gence. We have selected a number of key
criteria by which to attempt a grouping of dif-
ferent countries and on this basis identify eight
broad regime types. Finally we consider the
current pressures and debates which are dri-
ving policy change, concentrating on the de-
bates on unemployment and labour-market
change which seem to underlie many of the
recent developments in social assistance policy
across the OECD countries.

‘What we have not done is offer an expla-
nation for the patterns we observe. Elsewhere,
we sketch an explanatory frame

ing ‘?gcial strictural” factor

o Py e RO S H ALV R AR
family structures and emp“lo

and"political-institutional F

ance and the postwar development of main-
stream income maintenance) (Gough, 1996;
Gough and Eardley, 1996, part 4). Nor does
this article tell us how effective particular as-
sistance configurations are at relieving pov-
erty, achieving social integration, supporting
work incentives or any other possible policy
objectives. The research does, however, bring
together a range of new data which can sup-
port further, necessary work of this kind.

Notes-

Thanks ro all the national informants and to the two
referees and participants at the ISA Research
Committee 19 annual meeting in Canberra, August

This article argues that means-tested social as-
sistance schemes have in recent years acquired
an increasing importance in the vast majority
of industrialized countries — an importance
which has not been reflected in the compara-

1996, for helpful comments on an earlier draft.

1 With apologies to Francophone Canadians,
‘English-speaking countries’ include Canada
throughout this article.

2 The only work to our knowledge which provides a

providing useful information on |
and outcomes. Room (1990) has
EC member states. Both Rein (1
Jones (1985) offer insights on the
of means-testing without system
these to the analysis of specific cot
Kamerman (1983) have estiman
combinations of income support |
assistance benefits, on the income
families; a technique repeated by
cently by Bradshaw et al. (1993)
(1995). The contributors to Flora
mass of systematic information o
countries. Veit-Wilson (1993)
eleven-country study of the settit
minimum income standards. De §
vides an original interpretation ot
social assistance in several Europ:
the USA. Fridberg and his collea
compared social assistance in the
Evans (1996a, 1996b) has made a
means-testing in Britain, France a-
Qorschot and Schell (1991) have
means-testing to the classic sociol:
social integrartion and exclusion.
Other chapters and articles arisi
have looked comparatively at par
social assistance, including mean:
1996a) and work incentives (Ear.
at assistance in southern Europe
the Nordic countries (Bradshaw :
coming) and from an Austr.
{Whiteford and Eardley, 1997). 1
planned of the linkage between
arrangements and the historica
social security provision. The prt
a general broad survey of the ma
data collected for the study.
‘Directly’ restricts this to the prc
non-cash benefits by state agenc
methods include tax allowances :
vate benefits or services. ‘Individt
means that services targeted on
cations are excluded, though gec
into the definition of the conti:
benefit or service is designed to 1
Since a tied benefit, such as a h
can be paid in cash, this term
than referring to ‘in-kind’ or ‘no
Where different schemes are mut
have added together the numbc
Where they are not, we have tal
recipients of the most extensive
mum measure of the extent of
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country. This table takes no account of the level of

benehits provided: whether a familyisreceiving £50-

or SOp a week, its members will be included.
Similarly, the duration of assistance benefits will
not feature: a benefit unit will be counted whether
it receives a one-off payment or regular payments
throughout the year.

7 lceland falls into this group only because of the
large numbers of older or disabled people receiving
means-tested supplements to pensions. Some other
countries have guaranteed minimum pensions
which are in effect resource-tested but are not al-
ways included in the data supplied here, so there is
some potential inconsistency.

8 To make the figures comparable, Sozialhilfe expen-
diture on residents of institutions in Germany and
Austria is also included.

9 This method was pioneered by Kahn and
Kamerman (1983) and has been further applied by
Bradshaw et al. (1993, 1996) and Ditch et al.
(1995).

10 Further discussion of the advantages and limi-
tations of this technique can be found in Eardley
{1996c).

11 Single persons aged 35, couple aged 35, single per-
son aged 68, couple aged 68, couple with one child
aged 3, couple with one child aged 7, couple with
two children aged 7 and 14 years, lone parent with
one child aged 3, lone parentt with one child aged
7.

12 When exclusion-inclusion is plotted against benefit
levels across countries, no relationship emerges.

13 Ireland is an exception, with few proposals or pol-
icy changes in this area.
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THREE

— Income support measures for the
poor in European cities

Yves Bonny and Nicoletta Bosco

Introduction

Within the framework outlined in Chapter Two, this chapter focuses in
particular on the income support measures for the able-bodied poor
adopted in the countries and cities examined. Our aim is twofold: firstly,
to reconstruct in detail the mode of construction and implementation of
the measures in order to understand their impact and significance for the
life chances of beneficiaries; and secondly, to develop a basis for comparison,
allowing us to go beyond the specific features of each case study and
integrate them within a more general picture.

In order to do this, we need to take into account the multiple dimensions
and levels involved in the actual implementation of a programme. These
include the selection of the beneficiaries, the perspectives and options
offered by the programme to those involved and its consequent social
significance. The only way to understand the effective range of a measure
and its impact on poverty is, in fact, to reconstruct the whole set of
regulations applied in the social treatment of poverty. Three levels of
contextualisation are crucial.

The first, and most obvious one, has already been dealt with in Chapter
Two. It concerns the socioeconomic and social-demographic background
within which the measures are developed and implemented. This playsa .
decisive role, most notably in the employment prospects offered and the
selection of beneficiaries. With respect to the dimensions mentioned
above, it contributes to the definition of the profile and the image of
those affected by income support measures. The profile will differ
considerably according to the dominant forms of economic activity,
whether the city is flourishing or in decline, the structure of the population
by age-group, the importance of immigration, the attractiveness of the
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city for surrounding populations, and so on. At the same time, the
economic conditions shape the perspectives and options open to the
actors. The accompanying programmes included in the various systems
of social protection — including training courses, funded job schemes,
and so on — obviously cannot be isolated from the employment situation
specific to the local context, that is the level of unemployment, types of
job skill in demand, wage levels, the possibility of working part-time, and
so on. The strategies developed by the beneficiaries of income support
programmes, and the way that they experience their situation, will depend
on the distribution of poverty and the employment prospects of the city
concerned.

Second, income support measures take place within a specific cultural
and political universe, which plays a major role in the social construction
of poverty and the response provided. Poverty has no univocal
interpretation, inasmuch as we are not dealing with a reality independent
of a social framework. As mentioned in the introduction, the very notion
of poverty involves a number of social representations, both in relation to
the qualification of situations and persons and the definition of the forms
of social intervention considered appropriate in face of the acknowledged
poverty problems. No objective standard of living indicator can tell us
whether or not a given person will be regarded as poor by his/her
community, if support will be provided and if so how, if this will lead to
stigmatisation, and so on. In order to know this, one needs to reconstruct
the whole web of meanings that shape the notion of poverty in a given
social universe. This will depend on prevailing economic conditions, but
also on political structures and dominant cultural and ideological
representations. Thus, if we speak of exclusion in some countries, the
underclass in others and marginalidad in others still (see Fassin, 1996), this is

" not simply a question of terminology, but refers to three very different
social constructions of poverty. One cannot study poverty and resulting
measures independently of the social universe that names it and gives it
meaning. This is always social, historical and dependent on the systems
of reference' that guide those involved in the struggle against poverty,
from the politicians who pass the laws to the social workers who intervene
in concrete situations. In this regard, there are very significant differences
among the countries and cities studied.

- Third; one-cannot understand-the-exact-range of a_programime unless. .

one locates it within the whole social protection context where it takes
place. By this we mean not simply the public system of social protection,
but also informal forms of protection connected with primary solidarity.
These two modes of protection are not independent. We therefore need

_the regional level®
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to understand how primary and secondary solidarity>relate to each other,
at the cultural and ideological level, the institutional and legal level and
also the practical level, since these will shape the distribution of
responsibilities between public actors, associations and interpersonal and
tamily solidarity. The different configurations translate into cognitive
and normative models that structure the actions and representations of
the actors and define their respective expectations.

We need in particular to understand the exact scope of the measures
and the way they fit into other programmes. Each system of social
protection forms a whole, so most of the characteristics of a single
programme cannot be understood in isolation. As mentioned in Chapter
One, a specific measure finds its public and its effective range partly through
the way it relates to other elements of the public social protection system
(for instance, unemployment allowance or family allowance), and partly
through different regulations (for instance, regarding the minimum wage).
Thus, in different policy contexts, the able-bodied ‘public’ benefiting from
social assistance income support will be smaller or larger, with greater or
lesser disadvantages in relation to the labour market, and even a more or
less accentuated specific gender and/or age profile. It will depend not
only on the national and local social and economic situation, but also the
overall system of income protection. This in turn has important
consequences for the impact of a given measure.

There is, in our view, a considerable advantage in focusing on the local
level, without necessarily embracing a ‘localist’ perspective. In particular,
it avoids imposing an inappropriate concept of ‘welfare state’. This is
especially important in countries in which social policy is not standardised
at the national level, and where there are consequently still large regional
or even municipal variations. It allows us to examine measures belonging
to very different institutional forms side by side. It also avoids stressing
the contrasts that may exist between national and local regulation of
poverty on the sole basis of the formal organisation of the schemes. In
fact, aside from the official institutional set up, even in countries where
social policy is not highly centralised or standardised, there may
nevertheless be similarities between cities for cultural and historical reasons,
or due to the economic and political situation. These factors can play a
major role in the construction of homogeneity at the national, or at least

Conversely, in countries endowed with uniform national institutional
schemes, the ‘local’ approach allows us to emphasise the existence of
variable modes of implementation and very different degrees of
mobilisation of actors. The local level is not simply a locus for the
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application of rules and bureaucratic procedures whose meaning is obvious.
It plays a crucial role in the way a measure, even though centralised, is
concretely translated into the actions, decisions, relations, resources, and

Income support measures for the poor in European cities

of the measure or its effectiveness in making people independent and
enabling them to get beyond the initial condition of poverty.
In order to understand the way the policies really function, we also

—so-on; which-define-a—certain type-of intervention:

Finally, the local level is particularly relevant in the present context of
devolution, especially in connection with integration measures, which
are increasingly being used in income support programmes'. The
ambiguity of this evolution has been underlined by a number of analysts
(for example, the European Foundation for the Improvement of Living
and Working Conditions, 1999). The decentralisation of public action,
motivated by the greater flexibility achieved, the personalisation of follow-
up and mobilisation of local actors and resources, may actually engender
major disparities. This is due to the great variations that exist in the
investment by local actors, particularly locally elected representatives, in
the implementation of integration policies®. Analysis at the local level is
therefore essential to permit the examination of the network of actors
concerned and the logic of their intervention. It enables us to bring to
the fore any blockages or synergies that may explain those disparities, as
well as the types of supra-local regulations which help to preserve
uniformity in the programmes and equity of treatment despite
decentralisation.

The local welfare configurations approach implies that the systems
have been analysed and compared on the basis of their actual patterns of
implementation, rather than just their formal and institutional
characteristics. We have tried in particular to identify any divergences
between legislative or statutory texts and decisions taken in the field.
This enables us to determine the actual treatment of applicants and
beneficiaries in the cities studied, and thus evaluate not only the differences
between the cities, but also the sources of these differences (official texts,
professional cultures, local political orientations, and so on)®. Homogeneity
at the legal level can hide profound differences in the way policies are
implemented de facto and similar outcomes may arise from very different
processes. To take a particularly revealing example, while the leaving
curves for Milan and Helsingborg are surprisingly similar, the reasons-are
very different. In the former, the rapid exit from the programme can be
attributed to the scanty benefits and their limited duration, while in the
second it is due to a particularly generous benefit scheme coupled with
numerous programmes for employment assistance and the development
of professional qualifications. In other words, the meaning of ‘entering’
and ‘leaving’ a scheme is not at all the same in the two cases. We may
conclude that these curves as such give us no indication about the nature
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closely-examined-thecharacteristics-ofthe-various nieasures = the
institutional framework of which is synthesised in the Appendix. They
were examined, as we have said above, both with regard to their formal,
legal features, and at the level of their implementation. Further, the

* beneficiaries’ perspective was also taken into account in order to assess

the actual impact of a given measure on their lives. Through a number of
interviews conducted in each city with former and current beneficiaries’,
we tried to capture their objective life conditions within each local context,
as well as their subjective perception of their poverty situation, the measure
they were (or had been) benefiting from and the social services that dealt
with them.

In order to analyse such diverse material and fully exploit the potential
of our approach, we developed a multidimensional model constructed
on an inductive basis from the 13 cities studied®. Unlike analytical models
that focus on purely formal differences, or those deduced a priori without
practical verification, our objective was to identify differences from within.
We therefore did not try to develop a typology as such. Of course, the
eight dimensions selected in our model are not independent of each
other, and it is possible to identify certain polarities representing typical
torms. For instance, familiar contrasts, like that between Northern and
Southern Europe, can be recognised. It is also possible to rank the cities,
for instance, according to the degree of institutionalisation of policies
against poverty. This being said, it seemed important to preserve as much
as possible the full diversity these dimensions contain. They can too
easily be obliterated in a typology, which tends to rigidify contrasts, and
group together in an often questionable way heterogencous dimensions
in asingle type, forcing all the cases into a limited number of configurations.
On the basis of a detailed analysis of the local contexts, presented in
Chapter Tiwo, we have tried to stress the diversity of possible positions on
each dimension studied, whatever the convergence that can be established
in other respects.

The preference given to a comparative structural analysis, as opposed
to the construction of a typology, in the strict sense of the term also
allows us to bring out original features of each local welfare configuration.
For example, if one were to draw up a typology on the basis of the degree
of institutionalisation of policies against poverty, Barcelona would lie in
an intermediate group, together with other cities that are “in transition’.
However, this would fail to catch one of the original characteristics of
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the Catalan experience, which is the attempt to draw on the collective
sense of solidarity to activate the proximity resources (that is,
neighbourhood, formal and informal community associations) that are
still very much alive in Spanish society. This is particularly significant in
view of the many problems generated by the ‘negative individualism’
associated with highly centralised social protection systems, built on a
rigid distinction between secondary solidarity, linked to public
intervention, and primary solidarity (see Gauchet, 1991; Castel, 1995; Astier,
1997, on the notion of ‘negative individualism’).

One of the numerous problems we had to face in developing a
comparative framework was that there was not always a single programme
applying uniformly to all situations of poverty and treating them in a
uniform way. In many cities, treatment varies according to the
categorisation that is applied to an individual or a household. This can
sometimes mean that different measures apply to different groups ot people.
It is difficult to ignore all these variations, as they are quite often significant.
A closer analysis, however, showed that beyond the very real differences
in treatment according to the category of claimants, these measures also
have a number of cross-category characteristics. These were important
enough to allow the identification of a common underlying model of
income support also in the cities that use a categorical approach. The
category-based distinctions are certainly a crucial dimension of this model,
but they do not spoil its coherence, which justifies a general comparative
analysis (obviously this assumption can be misleading, especially in contexts
that have high scores concerning discretionary power).

In the following paragraph, we present the different dimensions of our
structural analysis. After this, we describe the welfare measures in the 13
cities in the ESOPO project, trying to combine an emphasis on the
specific local features with a comparative analysis. Chapter Three closes
with a series of diagrams representing the different local configurations
on the basis of the selected dimensions. These complement Figure 2.2 in
Chapter Two, in so far as they include more dimensions, but focus only
on income support measures’.

The various dimensions of income support

For the sake of simplicity, we have used a model in which a limited
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involved and specified in the next section (Local patterns of income
support compared) how these affect each city.

The major dimensions in our study concern three aspects: (a) the
dominant orienfation within which the measures can be placed, (b) the
conditions of access to and protraction of economic support, and (c) their content.
The local welfare configuration of each city is represented graphically in
Figures 3.1-3.6 at the end of the chapter. Scores have been attributed to
each of the selected dimensions, and a local welfare ‘shape’ drawn in the
form of a polygon, constructed by linking the scores for each dimension.
Since the dimensions selected are themselves multidimensional, the scores
have to be considered as combined qualitative evaluations of each
dimension.

Dominant orientations

Buveaucratic vregulation versus discretionary power

Bureaucratic regulation concerns decisions taken in strict pursuance of
the rules/laws (whether local or national), whereas discretionary power
refers to the margins of manoeuvre allowed to social workers in granting
access to benefits. This may include the choice of the kinds of measure
applied, the duration and amount allowed, and the renewal and protraction
of benefits. Discretionary power may result from the lack of clear rules
or be actually written into the regulations in acknowledgement of the
complexity and diversity of need. Discretionary power can thus take on
very different meanings within the local contexts. Social workers can
sometimes have a wide margin of manoeuvre in assessing the needs of
people claiming economic benefits, apart from the categorisation of need
provided by the law. But discretionary power can also be due to the
absence of a unifying legislative and/or regulative framework. This is
sometimes replaced by sub-local non-written rules employed by social
services, resulting in a high degree of variability of decisions, even within
a single social work office.

‘Discretionary power and bureaucratic regulation characterise general
orientations typical of two difterent cultural models. On this basis, we
can position each local welfare configuration on a continuum (see the
horizontal axis in the diagram of Figure 2.3 in Chapter Two) ranging

number of dimensions are considered, although we try to take into account
all relevant sources of variation. In a number of cases, this has forced us
to put together within a single dimension aspects that were analytically
distinct. When this is the case, we have indicated the different aspects

trom-a-highly bureaucratic-approach,where-interaction-and-negotiation
play a limited role (as in Helsingborg and Gothenburg'’) to an approach
in which negotiation, and even personal relations between social workers
and perspective beneficiaries are crucial for granting and obtaining support
(Lisbon and Cosenza). In Cosenza this sometimes leads to what can be
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defined as a patronage system. This polarity can also affect various aspects
of benefit allocation, including access and the renewal and duration of
benefits, but also their contents and generosity, in so far as social workers

-are-allowed-to-choose among-measures-that-can-differ in-length or -

generosity.

The score attributed to each city in our sample reflects the answers to
the following questions: does the claimant, having the required
characteristics for each local context, have guaranteed access to income
support, or can social workers apply their personal opinion regarding the
deservedness of the individual? Can they use their discretionary power
for controlling the access (or renewal)? Can they choose among different
measures or are they legally bound to apply given rules? Cities where
the prevailing model of intervention is one of bureaucratic regulation
will have higher scores in this dimension. Lower scores mean a high
degree of discretionary power in applying the rules.

Fanily obligations versus collective solidavity

The poles of family versus collective solidarity (see the vertical axis in the
diagram in Figure 2.3 in Chapter Two) represent two very different models
of solidarity. Family orientation implies a model where family obligations
and responsibilities make up for the lack of adequate public services, or
where public intervention is admitted only when the family and its safety
net are not sufficient, or defined as being inadequate. Collective solidarity,
on the other hand, refers to situations where rights are highly individualised
and guaranteed by universalistic procedures and public obligations.

This dimension also includes the regulation of so-called ‘obliged kin’
(for example, the extended family members who have legal responsibility
for providing financial or other support) and, more generally, the relevance
of tamily (including kin) obligations within each context. Where family-
kin members are still considered the main providers, public support
represents the last resource to which individuals and families can turn in
case of need. It is well known that one of the strongest teatures of welfare
systems in Southern Europe is the central role assigned to the family in
supporting individuals well beyond childhood, and sometimes irrespective
of cohabitation.

Once again, the orientation with regard to solidarity has implications
for both objective and subjective experience. While giving primacy to
collective public solidarity has the advantage of ensuring everyone minimal
protection, it also tends to discharge the family group from any sense of
responsibility with regard to its members. This in turn can generate a
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kind of ‘negative individualism’, in which a person’s poverty is combined
with a lack of social ties. Conversely, although giving primacy to family
solidarity may facilitate social integration, it leaves part of the population

unprotected and -mayalso Tesultinan overall impoverishment of tlie
family when it is crushed by multiple demands for support that it has not
sufficient resources to meet. This can become even more problematic
when family relations are strained or non-existent. In this connection,
we can observe real discrepancies between laws and behaviour, particularly
in northern Italy. Here the legal priority given to family solidarity is
increasingly in contradiction with cultural transformations tending to
individualise relations within the family. Thus, we have assigned a low
score to Turin because, even though the responsibilities of ‘obliged kin’
are defined by a national law, and further enforced by a local law, they are
not usually applied by social workers when they involve non-resident
kin. The medium value assigned to Halle means that this condition is
applied only sometimes, and at the social worker’s discretion.

Universal versus category-based ovientation

Regarding the various anti-poverty measures, there is an important contrast
between those with a universalistic orientation and those that target defined
groups of able-bodied poor on the basis of a notion of deservedness or
priority. Targeting may coexist with a high degree of national and local
institutionalisation, or vice versa a high degree of fragmentation and
discretion. Thus, this contrast may not be adequately captured in the bi-
dimensional diagram Figure 2.3 in Chapter Two.

Universalism does not imply flat homogeneity, and within the
universalistic orientation we do not necessarily find uniform treatment.
Distinctions may be made between different categories of applicants or
beneficiaries; but the principle behind such distinctions is ‘to treat different
cases differently’, without any evaluation of deservedness being implied.
By contrast, in the category-based orientation there are explicit or implicit
evaluations of deservedness/undeservedness. Of course, when we consider
concrete cases, the distinction is rarely as clear-cut as that. Even in places
where a minimum level of support is considered a right, we often find an
implicit evaluation of deservedness/undeservedness, especially with regard
to able-bodied poor.

In France, for instance, non-normative evaluation is recent and
corresponds to a retroactive interpretation of the category-based logic
applied before the RMI (Reven Minimum d’Insertion, or minimum income

. for integration) was introduced. The philosophy followed then was aimed

]9
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at distinguishing the ‘deserving’ from the ‘undeserving’ poor. One had a
right to social assistance if one was unable to work, such as an invalid, a
disabled or older person, or was exempted from the obligation to work
(as in the case of single parents with a child below the age of three; see
Castel and Laé, 1992, pp 10-11). The introduction of RMI represented
an acknowledgement that even able-bodied adults with no serious mental
or physical disability preventing them from working, or without heavy
caring obligations, could deserve support when in need. Yet, even today,
there remains in France some notion of deservedness (for example, lone
mothers of very young children, who benefit from a special measure) and
undeservedness (young adults below the age of 25, who are excluded
from RMLI if they do not have children of their own).

Conversely, in a case such as Turin, the fact that it is allowed to provide
support ‘according to need’, even to individuals in officially less deserving
categories'', somewhat relaxes the categorical nature of the local system
in the direction of a greater universalism. However, too strong an element
of discretion in interpreting regulations may undermine this more
universalistic approach, since there is too much scope for variability. Thus,
the social assistance system in this city encompasses various, rather than a
sole model of support (Bosco et al, 1999).

People’s experience of the situation differs profoundly depending on
whether income support is explicitly associated with a concept of
deservingness, or whether it aims to provide an appropriate form of support
without imposing any value judgement. Whereas the former case is
based on some notion of merit, the latter is based on the idea of a legal
right””. In relation to the universalistic dimension, we assigned a higher
score to cities where, within the programmes provided for the able-bodied,
social workers were not allowed to choose between treatments of greater
or lesser generosity on the basis of a notion of deservedness or priority.

Conditions of access and protraction of economic support measures
Selectivity
Selectivity can refer to two different characteristics. The first concerns

the existence of income thresholds and therefore implies assessment. In
almost all the ESOPO cities people have the opportunity to claim for

‘benefits if their personal (or household) resources-fall below-a certain——

level?. Within this means-tested logic, however, the resources taken into
consideration for purposes of assessing entitlement can vary greatly'.
Income thresholds below which entitlement is granted may vary according
to the target population, or the household composition (particularly its

~
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age structure). Or, in some places, they may be the same for everyone
claiming benefits. Selection criteria have a profound effect on the
characteristics of those who have access to the system. The more severe
the means-testing, and the lower the income threshold, the more serious
the problems of recipients. The following two chapters analyse in-depth
how this affects both the characteristics of beneficiaries and their welfare
‘careers’.

The second aspect of selectivity results from the presence or not of a
tight budget constraint. Inadequate resources can mean that the system is
unable to protect people in need. The degree of selectivity will depend on
how much funding has been allocated to the welfare programme, and will
directly condition the rate of acceptance of applications. As a scarcity of
resources leads to high selectivity, this limits the number of claimants who
can accede to benefits, and risks undermining the principle of financial
aid as a right. For example in Milan, even though municipal regulation
established a principle acknowledging universal entitlement to a Minimum
Living Allowance, the number of beneficiaries and amount of the benefit
depend on the resources made available each year in the municipality
budget. Consequently, the certainty of entitlement is subordinated to the
discretion of social workers and the will of the governing political coalition.

Moreover, the impact of selectivity on people’s objective and subjective
experience should not be underestimated. The more selective a programme
— at both levels — the more negative the general portrait of the beneficiary
population, and the more difficult it is for them to become independent
and socially integrated. This explains why the duration of income support
— when not set by administrative or legal rules, as, for example, in Milan
— seems to increase with the rigour of selection. It is also why the
beneficiary population’s perception of the measure is likely to be more
negative when selection is more rigorous, since the measure then seems
like a form of charity for the most marginalised, inducing in beneficiaries

a feeling of personal failure.

Recipients’ duties

This dimension includes a range of aspects concerning the duties required
of recipients of economic support and the way that these are handled by

~social workers. The kind of duties may differ considerably. They may

involve simply the formal willingness to look for a job (that is, being
enrolled at the employment agency), or the obligation to perform some
kind of job — or to be trained for a job — in exchange for the benefit, or
involvement in social integration/activation activities. As many authors

ol
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point out (European Foundation for the Improvement of Living and
Working Conditions, 1999; Gough et al, 1997) there has been a shift in
recent years towards the principle of workfare, even though there is no
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exerted and what sanctions or penalties applied for non-compliance?
Our research demonstrates that in the cities whose measures stress the
notion of receiving ‘something in return’, different positions are adopted

consensus regarding its definition'®. There is a subtle distinction between
‘pushing’ factors (which suggest somehow punitive or disciplinary
elements) and ‘pulling’ factors in the form of incentives or activation
strategies (Heikkila, 1999). The logic on which such duties are based is
twofold and varies according to the local context. On the one hand is
the idea that receiving subsidies can produce passivity and dependency
in the able-bodied poor and that these perverse effects must be hindered
by introducing compulsory work training or job experience. On the
other is the assumption that the able-bodied do not totally deserve support
or, at least, that they must ‘earn’ it by behaving according to social
expectations. Where this second attitude prevails, recipients become more
indictable if they are unwilling to comply. It can sometimes happen (as
in Vitoria and Turin) that ‘social integration’ or ‘activation’ measures are
profoundly ambiguous: for example, training programmes are offered more
as a way of controlling the beneficiaries than for their relevance for
professional integration. This engenders passive attendance, simply to
avoid sanctions.

There are differences not only in the demands made on applicants, but
also in the way they are enforced, often depending on the category to
which recipients belong. However, in general, the greater the degree of
undeservedness perceived, the higher the pressure and control (that is,
longer procedures for preventing fraudulence, more frequent home visits
or contacts with social workers, and so on) exercised before granting
benefits or prolonging recipiency. Some support measures entail no precise
demands, either because the general profile of beneficiaries suggests that
they will fail on the job market, or because there are few resources for
setting up social and professional integration programmes. In these cases
— Portugal is an example — such demands, when they exist, are left to the
discretion of social workers, who can choose to use their networks within
the informal economy to find reinsertion opportunities.

Often recipients are ‘obliged’ to seek ‘reinsertion’, in the terms defined
by social workers and/or by institutional rules, as a counterpart for
receiving benefits, with little room for negotiating what they are willing
to do, or under what conditions. The main idea is that beneficiaries must
‘do something in return’ for social assistance. Benefits may be discontinued
or reduced if this requirement is not fulfilled. The question is then how
strictly the notion of obligation is interpreted and applied: what is an
‘active’ job search or a ‘reasonable’ job offer, what forms of pressure are

(s3]

—weak presstire in the two Swedish cities, steadier pressure in Halle. This
has a strong effect on beneficiaries’ objective and subjective experience.

Since this dimension stresses the idea of ‘obligation’, in attributing
scores to each local context we have considered both the presence of an
obligation (to work or to follow courses) and the extent to which benefits
are cut (in amounts or duration) when recipients are unwilling to comply.

Contents of the measures

Generosity

This dimension cuts across all the others, in so far as it involves the
income thresholds, the equivalence scales, the amount of the benefit, its
duration and the possibility of renewing it, as well as the presence of
accompanying measures and linked benefits.

The question of generosity is highly controversial within the European
discourse on welfare reform. A general definition of adequate generosity
could be that benefits should provide the possibility of staying above the
poverty threshold. But this is far from being accepted everywhere, because
of the idea that if benefits are too generous they could discourage people
trom looking for a job (see Geldof, 1999). Moreover, to appreciate the
real impact of the sum granted, it is important to situate the measure in
its social, economic and cultural context. This means taking into account
the cost of living and also the state of the local job market — in particular,
wage levels as compared with the benefit granted — as well as
unemployment rates and the type of jobs potentially accessible to welfare
beneficiaries. From this perspective, we might hypothesise that in Halle
a relatively favourable benefit level, combined with not very enticing
employment prospects, would encourage people to stay on welfare. But
this does not automatically follow because,among other things, the cultural
variable —in this case, the importance of paid work in constructing personal
identity — plays a crucial role. The more one’s self-image is built around
paid work, the less one can envision oneself on permanent or long-term
income assistance. In other words, the less one can settle into what
might be called the ‘welfare mentality’.

Next, we need to evaluate what percentage of a beneficiary’s total
resources are represented by welfare payments. Here the relevant rules
are those concerning the recipient’s work-earned income. With the aim
of facilitating access to full professional activity, certain measures make
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considerable allowances for money earned through work, others do not.
This of course has a considerable impact on available resources (and on
the length of time benefits are paid). Then there is the possibility of
obtaining undeclared complementary income in the ‘informal’ economy.
This varies from one local situation to another, depending on the local
labour market, the size of the informal economy, and the degree of
institutional control on the latter. Finally, there is the weight of private
solidarity — assistance from the recipient’s network of kin and friends or
from charitable associations — compared to public solidarity. Once again,
we observe great variation among the different cities. In some, the welfare
benefit constitutes the recipient’s only resource (Sweden), whereas in
others family solidarity and the informal economy play an essential role
in most recipients’ living conditions (Barcelona'® and Turin).

All these considerations concerning the generosity of income support
have been simplified in order to allow the definition of a single score for
each city. Thus, in order to define this dimension, we have decided to use
a very rough index that has been calculated on the basis of the answers to
the following questions:

o Will the receipt of income support enable a household (in this case
with one member only) to reach the poverty line?

e Does the equivalence scale used to equalise different household sizes
stress individual needs or expect a large degree of household sharing?

* Are housing costs covered? 4

When the answers to these questions are affirmative, the score given is
high. We have in fact assigned 10 points to the Swedish case. The scores
of all the other countries (or cities) have been weighted in relation to the
Swedish standard".

Duration

Here we are concerned with the presence (or absence) of specific time
limits on the receipt of benefits for individual recipients or categories of
recipients (not the actual duration, which will be discussed in Chapter
Five).

The-variability-of-time-spent-on-welfare-is-a-very-complex-question;

strongly influenced by the general features of local welfare systems and
their cultural meaning, but also depending on labour market conditions,
on patterns of family and kinship solidarity, and on the presence of
charitable associations. Duration does not have a linear relationship with
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a lack of selectivity or generosity. In cities where beneficiaries are in
situations of extreme poverty and the services themselves have only limited
resources, low benefits sometimes go together with long-term duration
(for example, Lisbon), even if the amounts are so small as to make no
significant difference in the recipients’ conditions. In other cities, such as
Milan, low amounts can go together with short duration, and benefits
may be interrupted after a defined period, even if the recipient is still in
a situation of need. This does not occur in Sweden, France and Germany,
and to some degree in Turin (see endnote 11). In these cities, in fact,
once recipients have been acknowledged as such, they can receive benefits
as long as their need persists.

We have assigned a high score when there is the possibility of continuing
to receive financial support as long as recipients meet the criteria governing
access to assistance:

Activation measires

The concept of activation refers here to the positive non-financial
incentives or opportunities offered to recipients, who are free to choose
whether to participate or not in programmes that provide some sort of
training, education, employment services or work (Heikkila, 1999). This
dimension therefore involves the combined evaluation of a range of actions
and programmes aimed at improving the situation of the beneficiaries,
over and above income support. In this regard, we can distinguish between
‘social aid’ and ‘professional integration’ activities'®.

The evaluation of this dimension cannot be performed in absolute
terms, and implies taking into account the kind of beneficiaries involved,
as well as their perceptions. Given the orientation of the ESOPO study,

“which concerns the able-bodied, we decided to allocate greater weight

to forms of action aimed at encouraging professional integration. While
considering the average profile of beneficiaries and the local economic
situation, we have compared the measures on the basis of the forms of
activation in place for the able-bodied, and assessed to what degree they
contribute to improving their situation and chances of overcoming poverty.

A particular problem at this level is posed by the institutional and
organisational set-up of the different welfare programumes, which vary
considerably from one city to_the next. The most significant distinction
concerns the relationship between income support and training or
employment programmes. In some cities the latter are integrated within
the income support measure, in others they are separate — the social
welfare office providing the financial support and the employment office

ar
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coordinating the programmes related to professional integration. For
this reason, we have tried to evaluate the quality of activation measures
on a global level, focusing attention not so much on the formal content
of each measure, or-the institutional-and- organisational-set-up;-as-the
whole set of programumes available to beneficiaries aimed at their
professional integration'.

Three aspects of activation programmes seem particularly relevant: how
much they offer (beyond the monetary aspect), how effective they are,
and how much personalised assistance they provide. The first refers both
to the variety of help offered and its appropriateness for improving the
recipients’ situation, either in social and psychological terms, or in terms
of training and professional qualifications. Effectiveness can be measured
by looking at the usefulness of the programmes for getting beneficiaries
off welfare (and more generally out of poverty), given their profile and
the Jocal context. Personalisation refers to how finely the proposed help
1s tuned to individual situations, as this seems to be an essential condition
of successtul integration.

Local patterns of income support compared

Helsingborg and Gothenburg

The Swedish system of social protection is well known for its
comprehensiveness and generosity. Even though Sweden has experienced
many changes since the mid-1970s that have affected the financial basis
ofits welfare system (decrease in the rate of growth, higher unemployment,
important influx of refugees), it has been able to maintain a high level of
social protection for its citizens.

Social assistance plays a small role in Sweden’s social security system,
which relies on universal and contributory benefits. In 1990, 53% of
social security expenditure was financed by the public authorities, 45%
by employer’s contributions and 3% by insured persons. The universal,
non-contributory citizens’ pension left few older people receiving social
assistance. Other social benefits, such as parental insurance and fairly
generous unemployment benefits (in a country with high activity rates
for both men and women), explain the very residual role of social assistance.
Moreover, all other means of support need to be exhausted before claiming
social assistance.

The welfare system operating in Helsingborg and Gothenburg, as
everywhere in Sweden — the Socialbidrag — is distinct from all others in
our study due to the philosophy underlying Swedish anti-poverty policy.
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This rejects the idea of a minimum income in favour of the more generous
concept of‘a reasonable standard of living’. The welfare benefit constitutes
a universal right, and the maximum threshold of resources for eligibility

-is relatively high:-Asa consequence; some beneficiaries receive-the welfare-

payment as a complement to job-earned income or other benefits that
total less than the fixed maximum. It should be noted, however, that
Sweden has one of the toughest means-tests of the OECD regarding the
treatment of income and assets. Notably, all sources of revenue are taken
into account (including savings) and easily sellable assets (like a car) have
to be sold after a certain time on welfare, unless they are deemed essential
to getting or keeping a job. This, together with other tactors (lack of
information, shame, unwillingness to put oneself under the control of
social workers, sources of income judged sufficient to make ends meet
during short periods of relative poverty, preference for other solutions -
such as family help, and so on), explain the great discrepancy between
the population whose income is below the threshold and the number of
people actually receiving welfare assistance (estimated in certain studies
to be only 20% of that population).

Entitlement is based on legal residence in the country. This has resulted
in a dramatic increase in the proportion of legal immigrants receiving
social assistance in the last decade. In 1993, foreign-born residents
represented 10% of the population, but 25% of social assistance recipients.
As a result of immigration, the proportion of the population receiving
cash assistance increased from six to eight per cent during the 1990s. The
other major group receiving social assistance is the young. In 1994, 63%
of the recipients were single and mainly young people (who are entitled

" individually to the benefit once they reach the age of 18, even if they still

live with their parents). Couples with children and lone mothers each
represented 15%.

The measure is marked by a strong principle of public collective
solidarity, with the result that no rule of subsidiarity in relation to the
family group intervenes except for the expectation that spouses and
cohabiting partners support each other, and parents support their children
under 18 years of age. Younger children are sometimes entitled to benefit
in their own right, if it is shown that living with their parents would pose
a problem. The role of voluntary agencies is also very limited.

Social assistance is locally organised and, at least in part, locally financed;

* but the central level, with the aim of promoting geographical equality,

tries to minimise local differences. At the time of our study, and until
recently, this aim was pursued through recommendations issued by the
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National Board of Health and Welfare (Socialstyrelsen). However, the legal
power of these recommendations and the range of variability allowed,
became controversial and new standardisation guidelines came into eftect
on 1 January 1999, reducing the discrepancies between municipalities in
the amount granted.

The monetary benefit is generous — the highest of all the cities studied
for all household compositions. It is supposed not only to cover all basic
needs, but also the cost of personal care (for example, insurance, washing
and cleaning), recreational pursuits (for example, a daily newspaper, local
travel), and social contacts. This standard amount is supplemented with
the coverage of actual housing costs, provided these do not exceed a
maximum level fixed by each municipality. On top of this, additional
payments can be granted on an individual basis in order to respond to all
reasonable requests, such as medical and dental treatment or travelling
costs to search for a job.

Benefits are granted for an indeterminate length of time, as long as the
recipient’s resources remain below the fixed maximum and they are actively
looking for a job (they must be registered at the employment office).
However, beneficiaries seem not to be too closely surveyed on this last
point, firstly because the unemployment rate is growing, secondly because
social workers have large caseloads, and finally because the welfare and
employment offices are not tightly coordinated®.

The profoundly individualistic orientation of the Swedish system of
social protection means that all beneficiaries are treated as uniformly as
possible. More specifically, little or no distinction is made in the treatment
of men and women, even for women with young children. The breadth
of childcare public services provide implies in return that women recipients
minimise their childrearing activity. Much more is expected in the way
of job seeking on the part of women with young children than in the
other countries studied?'.

The programmes designed to socially support and professionally
integrate recipients are many and varied, as Sweden traditionally has very
active policies in favour of training and employment. According to an
OECD study (1999), Sweden was the country with the highest proportion
of the GDP spent on ‘active measures’, as opposed to cash assistance
payments. Most of these measures are implemented by the local

employment-offices-under-the-aegis-of-the-national-government.Social—

assistance is thus limited in scope and in many cases beneficiaries switch
over from welfare to another programme. The feeling expressed by many
recipients was that they were only moving about within the system —
back and forth between social assistance, periods of paid training, spells at
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protected jobs, and unemployment benefits — raising the question of how
efficient and relevant all these programmes are. However, the fact shown
by our comparative analysis that, on average, people leave the programme
much more quickly here than elsewhere (even if this is associated with a

non-negligible proportion of re-entries), does indicate that the Swedish

programmes are in comparative terms quite efficient.

The relationship between beneficiaries and social assistance services is
an impersonal ‘service-user’ type. Beneficiaries have rights that the service
applies in a highly bureaucratic fashion. Personal contact is limited and
marked by the relational distance characterising administrative
management, especially for people without social problems. Even the
individualised handling of situations, whether regarding additional
payments or training and employment programmes, does not significantly
modify the nature of this relationship, given that the management of
individual situations is highly structured with precise instructions that
leave relatively little room for discretionary power. Nor does the frequent
rotation of personnel facilitate a more personal relationship with
beneficiaries.

This relational pattern has been partly internalised by beneficiaries,
who often expect little more from social workers than the financial support
provided (social workers are not usually in charge of training and
employment programmes) and are satisfied with an impersonal relationship.
Still, many — and especially single mothers with children — complain that
they do not get enough practical information or support and are not
listened to attentively.

There are very few differences between the two cities studied, which is
an indication that, although the administration of social assistance is
decentralised, the national regulations, together with a shared consensus
over its meaning and underlying values, are effective in maintaining a
large degree of homogeneity throughout the country. The only clear
difference at the time of the study concerned the amount granted, which
was higher in Helsingborg, especially if paid only for a short time.
Gothenburg had already applied the new national regulations, which
establish that some items previously included in the calculation of the
standard amount (for example, furniture, household utensils) should now
be handled on an individual basis. Labour-related programmes were

until recently run-by-the-State-and-not-the municipalities;-again tending
to lessen local differences. In these times of high unemployment, however,
the active role of municipalities has grown here, like elsewhere, and more
significant differences might develop in the future.
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Bremen and Halle

The German welfare system is often identified as a typical case of an
insurance-oriented system, meaning that most benefits -depend- on-a
contribution to a specific social insurance programme and are earnings
related, aiming at maintaining the standard of hving o.t the rec191611t. Thﬁ
system is divided into three main branche.s: the first gives security a‘ginns.t
old age, unemployment, invalidity, maternity and death of the main earner.
This branch is based on contributions, although th.ere. z}te non-
contributory schemes for civil servants, soldiers —anc} the Jlelc?lary. Th(}
second branch gives compensation to victims of cnmes‘ and In cases o1
war injury: these programmes are 11011—c0ntr1but91‘y. Th? third b14a}1c1
covers social assistance and has traditionally occupied a residual position,
the overall system being built around full-time emp]oyeeAs :.md a meile
breadwinner model. Ttsaim is to provide a supplement to existing benefits
for those who cannot contribute (or do not contribute enough) to the
“social insurdnce programimes. . -
Until recently, after the economic boom of the postwar period, poyflty
was treated as both a marginal and shameful phenomenon (Paugam, 1 )9.6;
Schultheis, 1996a). Although the situation has changed considerably 1111
recent years, due notably to economic changes at \‘V()rld .level anfi 1t he
reunification process, these cultural views seem to Qerﬂst. Th1§ may exp a'n;
why the non-take up rate in Germany 1s particularly 311gh in socm.
assistance (various studies estimate the rate at between 33 and 50 per
Cu"}'?l.e main social assistance programme, the Sozialhilfe, has two elements:
Hilfe zum’ Lebensunterhalt, or general assis{tatlc.e, and Hilfe in [?%’SDI”]C’;FCIZ
Lebenslagen (assistance for people in specud circumstances), d'ulecte .al
disabled people, people without health insurance 'and anyone with specia
needs. Pensioners whose earning-related pension does not reach Fhe
subsistence level may receive an income-related social supplement to bring
it up to the social assistance threshold. Moreove‘r, people who have
exhausted unemployment compensation can Fla)m Unemployment
Assistance for a period (this is based on combined insurance and assistance
riteria).
Clléoz/d)lhi[f& is administered by local authorities and fundedAby th.ese and
the Linder. Anyone resident in Germany can recelve'socrfll ass1stax;c[ej,
although there are specific qualifications required for. immigrants. :
citizens who have been working in Germany can receive benefits for up
to six months (after losing their job), but after that they ha<ve t(_) l.eave th.e
country. Similarly to Sweden, an increasing number of recipients are
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immigrants, but also refugees and asylum seekers. In 1992, 50% of families
receiving assistance were not of German nationality.
The number of recipients of social assistance has increased dramatically

over the last two decades (over 150%). This rise is attributed to
unemployment, which is more acute in the former East Germany. In
1992, 5.8% of the total population was receiving social assistance, 62% of
whom were women. Single householders and lone parents (mainly
women) were the largest groups of recipients. However, increasing
unemployment is also bringing young people into social assistance.

The general welfare measure — Hilfe zim Lebensunterhalt — is similar to

the Swedish one in several respects, being a national measure managed at
the municipal level and thus decentralised. It constitutes a universal right
to which access is determined on the basis of a fixed maximum amount
of resources. There is a basic benefit, plus various additional amounts —
namely for rent — that are determined on an individual basis, but within
strict regulations. It is granted for an indeterminate length of time, as
long as the recipient’s resources remain below the established threshold,
and applies the principle of ‘something in return’ by demanding that
beneficiaries look actively for work or participate in training and
employment programmes. Finally, the relationship between professionals
and beneficiaries is first and foremost an impersonal service-user one,
centred around the financial benefit.

In what respect does the German system differ from that in the other
countries? First, income support is conceived as subsidiary to family
solidarity when it comes to access and protraction. This means that
parents have financial responsibility for adult children living with them
and vice versa (in some cities this also applies to non-cohabiting parents
and children). Along the same lines, alimony comes before public assistance
in the case of divorced persons, giving rise to bureaucratic and legal
collection practices that are sometimes painful for the applicant — a fact
that discourages many from applying. '

This ‘familistic’ orientation is likewise reflected in a still quite salient
cultural and social model that has very deeply rooted assumptions
concerning the gender division of labour and the private nature of
childrearing. Public childcare services are among the least developed in
Europe, and mothers of young children are treated quite differently from
other beneficiaries. The German system makes special financial provisions
for mothers of children under the age of three, which may be collected
concurrently with the minimum income payment. Moreover, the
requirements of actively looking for work and accepting any reasonable

Jjob offer are suspended for lone parents of children under three and
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applied with great leniency for single mothers with older children. In
this respect, the German measure is radically different from its Swedish
counterpart. The only point in which it is profoundly individualistic is
in relation to equivalence scales, which are quite generous. This represents
a major difference in orientation compared to other countries, which
otherwise share the German familistic approach. The equivalence scales
applied in Spain in cities such as Barcelona and Vitoria, assume a much
higher degree of sharing and saving within the family, and are therefore
far less generous, reflecting concerns opposite to those in Germany (see
Schultheis, 1996Db). ' , :

The German system is less generous than the Swedish one not only in
terms of financial support, but also in training and employment
programmes, which are less dynamic than in Sweden. Furthermore, when
it comes to social, as distinct from professional, integration, the principle
of subsidiarity comes into play: priority is given to mutual assistance
groups and other non-governmental organisations, which have a vast
field of action and are partially financed by the State, thus reducing the
field of overtly public intervention. Consequently, even more than in
Sweden, in the eyes of its beneficiaries, public social assistance boils down
primarily to its financial component.

It should be emphasised that administrative agents in both Bremen and
Halle have heavy caseloads. This results in limited information being
provided to beneficiaries, limited availability of professionals and little
time for individual attention, of which many beneficiaries complain. When
comparing the two cities, one has of course to take into consideration
the tremendous impact of the reunification process on the citizens of
Halle. The local characteristics regarding the implementation of welfare
assistance and the way it is experienced by recipients and non-recipients
alike must be linked to the major structural and cultural changes that
have occuired in recent years. To mention just a few aspects: before 1989
unemployment virtually did not exist and poverty was much less of a
problem than today. Lone parents were stigmatised much less, and the
activity rate among women was about 91%. It is now around the West
German level (60%), while a number of social benefits for mothers (like
very cheap public childcare centres) have been dropped.

Against this background, we can observe that the actual implementation
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The second difference concerns attitudes towards the principle of
‘something in return’. In Bremen, emphasis is placed on the idea of a
voluntary commitment, especially in the matter of assisted employment
programmes (Hilfe zur Arbeir). These are quite numerous and relatively
efficient (it is estimated that two out of five recipients who participate in
work schemes find a ‘normal’ job afterwards), and the rare penalties imposed
for not participating are light, although after a certain time on the
programme some pressure is exerted. The notions of obligation and
sanction intervene far more often in Halle in order to save money and to
combat a perceived tendency of recipients to settle down into beine on
welfare in a city where unemployment is over 20%. .

Last of all, beneficiaries are received differently in the two cities. While
Bremen is relatively well endowed with social assistance centres, Halle
haslonly one social service centre for an estimated 12,000 beneficiaries.
This is reflected in the interviews with beneficiaries conducted in Halle.
Many complained of the bad physical state of the offices, overcrowdin
waiting in the halls, and lack of organisation.

g,

Rennes and Saint Etienne

The French system of social protection has been built around a system
combining social insurance provisions for the employed and their families
and social assistance for poor persons unable to work (invalids, disab]eci
and older people), or otherwise exempt from the obligation to work,
such as single parents with a child below the age of three (Castel and Laé,
1992, pp 10-11). Analogous to the German one in many respects, the
system is possibly more complex and fragmented. In addition, benefits
addressed to families with children play a much greater role in France
than in any other of the six countries.

Social insurance is divided into several schemes based on occupation
a-nd categories of workers. The Régime Général provides coverage for
sickness, work-related injuries, maternity, the family, old age and death.
Specific schemes exist for farmers, civil servants, railway workers and
miners. Supplementary social security schemes also include a
supplementary pension. Besides these, France has a highly fragmented
social assistance system, due to the existence of several progranunes

desiened for ific-cir : '
lesigned-for-specific-circumstances:—There are seven social mitimng

of the measure-seems-more-favourable-to-beneficiaries in Bremen-than.in
Halle. First, in the latter town the principle of subsidiarity is applied
more strictly: parents and adult children who do not live together are in
some cases declared financially responsible for each other, which is not

the case in Bremen®.

benefits including the Revenu Minimum d’Insertion (RMI), the Allocation
de Parent Isolé, Allocation de Solidarité Spécifique, Minimum Vieillesse, Allocation
Veuvage, Minimum Invalidité and Allocation aux Adultes Handicapés. Whereas
the RMI is targeted at those not eligible for any other scheme, the other
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six are targeted at specific populations. There is also a complex interaction
between the various social programmes.

In the French context, the fragmentation of programmes requires a
closer look ateach-one-Three programmes-that-are-outside-the-scope-of
our study (Minimum Vieillesse, Allocation aux Adultes Handicapés (MAH)
and Minimum Invalidité (MI)) cover respectively: the population over the
age of 65 (or 60 if disabled), people with disabilities, and people who are
sick or disabled through a non-work related accident. These programmes
include resident immigrants. However, whereas to receive the Mininum
Vicillesse a person needs to have 10 years residence, for the MI no specific
length of time is required.

Two family-related programmes are the Allocation de Parent Isolé (API)
and Allocation Veuvage (AV). The first is a benefit for lone parents and the
second for widows less than 55 years old. The API is more generous than
the RMLI, but it has a time limit (or age of child limit) and the claimant
cannot reside with a member of the opposite sex. The AV is for widows

who are rearing or have reared children. It excludes the self~employed
(only farmers are included) and is financed through social security
- contributions. While these two programmes are means-tested, there is
also a complex system of universal benefits paid for children, which is
administered by the Caisse d’Allocations Familiales, and represents a
substantial integration to the income of families with children.

One other programme, Allocation de Solidarité Spécifique, is a state benefit
for the unemployed whose entitlement to unemployment insurance

"benefits has expired. Beneficiaries must be under the age of 65 and have
worked for five years out of the previous ten. This programme is mainly
directed at long-term unemployed people. It is financed two thirds by
the State and one third by contributions from civil servants.

One of the principal features of welfare provision in recent decades is
the blurring of boundaries between social insurance and social assistance.
This can be seen for instance in the gradual widening of social security
benefits to include the unemployed as well as people who are too poor to
make financial contributions. At the same time, non-contributory and
means-tested social benefits, such as the RMI, are being introduced,
marking a radical departure from the insurance principle.

As new forms of poverty developed during the 1980s due to
unemployment and social precariousness, the distinction between the
deserving and the undeserving poor gradually lost its relevance. At the
same time, it became clear that an attempt to divide poverty into different
categories made little sense when they consisted of an increasingly
heterogeneous population. It was in this context that France set up a
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universal minimum income system (the RMI, Revenu Minimum d’ Inscrtion)
in 1988. The guiding principle is that every individual whose income is
below an objective maximum level has a right to the RMI, regardless of

the reasons for their poverty.- The RMI, however, was not designed to
replace the existing social minima that had developed over the years to
cover specific types of situations. Its aim was more to “fill in the holes’ of
existing welfare provision. The RMI thus has a somewhat residual role,
as it is subsidiary to a host of category-based measures that already make
up a form of minimum income for many people (and indeed are often
more generous than the RMI).

The French social system emphasises the principle of individual
entitlement and national responsibility, over family membership and family
solidarity. Yet, there is an age limit: applicants must be over 25, unless
they have children or are pregnant. The main reasons given for this
minimum age are the preservation of family solidarity, the danger of
‘disincentiving’ young people from working, and the existence of a policy
of social and professional integration aimed especially at the 18 to 25 age
group. Another reason cited is the cost that would be involved in extending
the RMI to all persons over the age of 18. Yet, the 18 to 25 age group is
undergoing serious difficulties, and the question of extending the RMI
to cover them is regularly discussed. Immigrants are eligible, provided
that they have been resident in France for three years.

The RMI is a national measure whose financial characteristics for the
most part do not vary from city to city. In contrast to the Swedish and
German cases, no portion of the financial benefit may be individualised.
It varies only according to household composition and resources. Only
the added housing benefit varies: according to the level of the rent and
up to a maximum amount. However, since this maximum is rather low
and therefore frequently reached, one can hardly speak of individualised
treatment in this case either.

The RMI is granted for an indeterminate length of time. It involves a
notion of mutual commitment, rather than ‘something in return’— therein
lies its originality. Recipients commit themselves to paltlupﬂmu in

(activities that they help to define, aimed at improving their situation.

The agreement is formalised by the signing of an integration contract,
which implies that in return the community will develop suitable proposals
for integrating the beneficiary. The integration contract involves no firm
obligation, because its objective is not so much to constrain the recipient
as to support people as they try to achieve their projects. Penalties are
applied only in cases of manifest bad faith. Integration is either social
(for example, regarding housing, health, hygiene, treatment of drug or
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alcohol addiction) or professional, depending on whether or not the
recipient is fit to work. Contracts are signed for periods between three
months and one year and may be renewed as often as deemed relevant.
The focus on integration activities, moreover, implies institutional
cooperation among different local actors, (public, non-profit, private; for
example, enterprises), who are responsible both for providing resources
for the integration ‘contracts (temporary in-work experiences, training,
and so on) and for implementing them.

The fact that there is an institutionalised connection between financial

benefit and integration activities plays an essential role in the relationship -

established between professionals and beneficiaries. While the delivery
of benefit is handled by bureaucratic procedures, as in Sweden and
Germany, this is not in theory the core of the beneficiary’s relation with
the social service professionals, which is focused on integration activities.
The personnel in charge of receiving beneficiaries are not the same as
those who manage the delivery of the income allowance. Their job is to
inform beneficiaries of their rights and to assist them in administrative
procedures, as well as to meet them regularly to see how the integration
activities are proceeding. This facilitates personalised follow-up. The
recipient’s perception of this relationship is conditioned therefore by how
attentively their case is actually followed and how useful the proposals
and projects for achieving integration are.

Issues of access and financial benefit are managed by a national
organisation and there is no margin for local action. Above and beyond
local demographic and socioeconomic conditions then, any variation
with regard to this overall framework has to do with integration policy.
The only other possible source of variation concerns additional forms of
support, either financial or in kind, which may be attributed by municipal
or departmental social services. In Rennes, for example, welfare
beneficiaries may use public transportation free of charge, whereas this is
not the case in Saint Etienne. This was the only difference we were able
to observe at the level of income support.

Integration policies, on the other hand, differ considerably from one
municipality to the next. Though orientation and funding are fixed in a
national regulatory framework, such policies are essentially applied at the
local level. Modes of social intervention in Rennes, for example, are

much-more-dynamic-than-in-Saint Etienne. The city-of Reennes-has set
up special personnel to receive welfare beneficiaries and has specially
trained local integration workers (as distinct from social workers), who
assist beneficiaries in all matters of professional integration. Moreover,
the high level of inter-institutional coordination in Rennes has allowed
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for the development of quite diversified offers in the domain of professional
integration, whereas Saint Etienne has been characterised for many years
by institutional compartmentalisation and much less active recipient
follow-up (although the situation was improving at the time of our study).
The interviews conducted confirm that follow-up in Rennes is more
attentive, personalised and efficient than in Saint Etienne. Overall, Rennes
is one of the most dynamic of the cities studied.

Barcelona and Vitoria

The Spanish welfare system seems to present a strange combination of
precariousness and relatively limited exclusion. In fact, despite a high
proportion of households (between 15 and 25 per cent) living below the
poverty line — defined as 50% of the average equivalent family income
(estimated during the 1980s and early 1990s) — and despite high

-unemployment rates (about 20% in the mid-1980s, and again since 1992),

Spanish society seems to display a relatively limited degree of social
exclusion. There are few homeless people, lower and decreasing crime
rates than in other European countries, low infant mortality, and low
rates of single person and lone-parent households (Laparra and Aguilar,
1997). The presence of high integration levels depends on various factors,
including family solidarity®, that make it possible to reduce the impact
of unemployment and job instability (according to official statistics, one
third of the labour force had a non-permanent job at the time of our
study), which encourages the various household members to adopt
combined strategies.

The Spanish social protection system, as in other Southern Eul‘opean
countries, offers greater protection to older people (aged over 65), people
with disabilities (invalidity greater than 65%) and, in general, to those
more unable to work than the able-bodied poor. At the same time,
among the able-bodied, it protects those who have suffered from
precariousness in their working history (insufficient contributions during
their working life), more than those who for some reason have been
excluded altogether from the labour market (persons who have never
succeeded in finding a job).

Income support measures for the poor — Iugresos Minimos de Insercion,

Renta-Minima-de-Insercion or-Salario-Social = have developed at the regional
level and the laws that regulate this kind of measure vary greatly in the 17
Comuunitades Autonomas (Autonomous Communities)?. Since there has
been a high discretionary power in implementing the national guidelines,
these programmes have not been developed in the same way or to the
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same degree across the country. The main differences concern the faFt
that in some regions benefits can be legally claimed as a right, while in
most cases the regional governments grant the benefit at their own
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meet the criteria for attribution, which include a ‘something in return’
obligation, most often in the form of a signed integration contract. The
main difference with the French RMI concerns the compulsory

discretion (Laparra and Aguilar Hendrickson; 1997, p 528)'.

In five regions (Andalusia, Asturias, the Canaries, CAastllla—Leo.n zfnd
the Basque country), there are workfare programmes with an obligation
to accept job offers. These measures aim to encourage la.bour market
insertion, and involve the obligation to sign a social 1nse1'.t10n contract.
They are very different from one region to another,.and in some cases
claimants may be asked to work within social services assisting f)ld&t
people and/or people with disabilities. Six regions ha.ve legally estabhshe.d
temporary social interest jobs (Emplejo Social Protegido) as a compulsory
alternative to benefits™.

The Basque® and Catalan systems — the Plan Integral d'e lucha contra la
Pobreza, which includes the IMI (Ingreso Minimo de Insercion), ch6 f'lylrld‘as
de Emergencia Social (AES) and other accompanying m‘ea‘sures n V1to%'1a,
the PIRMI or Programa Interdepartamental de Rentas Minimas de Insercion,
which includes RMI (Renta Minima de Incercion) as well as emergency
and accompanying measures in Barcelona - share the same cultur;-ll
inspiration. Claiming benefit is considered a right apd z.dl tho~se who z_u'e
entitled should obtain it.- The reference unit for this kind of support is
the household (which must have been formed at least one year before
aplalyilig for benefit). Benefits are given to persons between .915 and 6~5
years'old. Asin France, it can be given to younger households if there are
children or people with disabilities needing care. .

The basic amount granted is identical to the monetary level requu‘ﬁ"d
for admission to the benefit and is quite low (lower in Barcelona than in
Vitoria). Moreover, in contrast to Germany, the equivalence Ascales are
tather unfavourable for large families. InVitoria, however, the basic amount
is systematically supplemented with an additional sum granted on an
individual basis, with the aim of covering part of the rent and current
housing expenses. In Barcelona there is no additional amol?nt, but at the
beginning of the period of assistance, social .workers can give money Eo
pay debts incurred up to that moment. In this respect the cities are vastly
different: whereas in Barcelona the basic amount is usually not en'o.ugh
to live on, in Vitoria it is generally sufficient to stabilise living con(‘htm‘ns
at a minimum level. It should be noted, however, that family solidarity
and the informal economy (which is much more developed 11—1 Barcelona)

enable many beneficiaries to pull together different types of resources.
In both cities the benefit is designed for one year, but it can be ren%awhcd
as long as the condition of need persists® and as long as the beneficiaries

Ino

participation in integration activities.

Evaluating the situation created by this kind of benefit, concern that
financial support given to the poor might discourage the search for a real
job seems unfounded. The many programmes set in place to help
beneficiaries to get out of welfare, together with the low amounts granted,
render it difficult to argue that'it creates a culture of dependency. It
should be added that, at least among the beneficiaries interviewed for

this study, being on the measure was considered by recipients more a

privilege than a stigma. ;

With regard to the accompanying measures®, there are courses in
elementary education, professional training, reorientation and refresher
courses. The same kind of courses are offered to most beneficiaries: they
have not proved diverse or differentiated enough to suit recipients’ profiles.
Such courses are usually more appropriate for the most deprived recipients
—among them immigrants®— namely because they ensure re-socialisation
and improve their self-confidence; but are less suitable for people whose
main problem is lack of an adequately paid job.

In addition to these courses, the municipality of Vitoria has reserved
many low-qualified temporary jobs, such as cleaning or concierge work,
tor welfare beneficiaries. It can happen that people get off the programme
because they obtain such a job, keep it long enough to be able to collect
unemployment insurance, then when they exhaust this, return to social
assistance if they do not find anything else. In Barcelona, the job offer is
much less institutionalised or institutionally controlled than in Vitoria,
and getting a job has more to do with the social workers’ personal initiative.

" The relationship of recipients with social services and social workers
differs greatly in the two cities. In Vitoria a rigorous surveillance system
has been put in place, with the aim of checking recipients’ resources,
prevent fraud and ensure that the obligation to look for work is respected.
This has a direct effect on social workers’ practice:although they regularly
meet beneficiaries, they must fulfil numerous bureaucratic procedures
and are consequently often not available to tollow-up beneficiaries, either
to give them moral or psychological Support or integration assistance.
Beneficiaries are often critical of the service and personnel, though some
declared that the pressure social workers exerted on them ultimately had
a positive effect.

In Barcelona, on the contrary, social workers tend to have an extremely
understanding attitude towards beneficiaries, giving them much advice
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on job openings in both the formal and the informal economy. They are
not strict about the ‘something in return’ obligation, or about declaring
income sources from which the recipient is known to benefit, as long as
they do not exceed a certain amount. Such treatment expresses t~h‘e social
workers’ intention to practice a kind of local justice in the face of a
measure they judge insufficient — an attitude that understandably Wins a
very favourable judgement from beneficiaries, who are otherwise quite
critical of the financial sum allotted and the kind of professional integration
projects proposed. The other side of the coin is that this situatio'n’can
lead to high discretionary power, collusion and consequently mistrust

and manoeuvring.

Milan, Turin and Cosenza

The social security system in Italy is highly diversified and fo%lows a
corporatist model. Schemes are earnings-related and separately Atunde.d.
However, there is also a Public National Health System, established in
1978, covering all citizens and legal residents for medical care. Old age
pensions are contributory. People whose contributory record has re.ached
a minimum period, but is not sufficient to qualify for the minimum
pension, may have it integrated on the basis of a means-test for t.he
individual or the couple (Pensionc Integrata al Minimo). A Pensione Sociale
provides a means-tested pension for people over the age of 65 th do
not benefit from any of the other pension schemes™. Invalidity pensions
and invalidity allowances are of two kinds: one is provided to those who
have become disabled during their working life; the other is for those
who were born disabled or became so while not in the labour market.
The latter (Assegne di Invalidita Civile) is means-tested.

Another item in the social security system are the different kinds of
unemployment benefit. There are two main types of unemploymex}t
benefit. One is granted to workers made redundant due to a decline in
business (Indennita di Mobilitd) and the other to involuntary unemployment
in the case of individual dismissal. The first is much more generous
(about 80% of the previous wage) than the second (30% of the previous
salary). Young unemployed people, and people of any age (mostly womel})
without prior work experience, are not entitled to unemployment benefit

or-any other-type-of benefit-within-the-social security system. Finally,

there is no universal system of child allowances. Means-tested family

allowances (Assegio al Nucleo Familiare) are paid only to wage workers,
.3 3 31

since these benefits are partly financed through contributions’'.
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There is no nationally regulated means-tested income support, except
for older people (Pensione Sociale) and people with disabilities (Assegno di
Invalidita Civile). Since 1977, the State has transferred responsibility for
social assistance to the regions and the municipalities. In the absence of
a national law i‘egulating rights and duties in social assistance (and social
services provision)¥, many regions introduced regional laws on social
assistance. INot all regions, however, have such a law. Moreover, there is
diversity within regions as well as between regions in the access criteria
to social benefits. The cdnsequence of this is a highly locally differentiated
system of social citizenship.

Eligibility requirements for means-tested income support (with the
exception of those nationally regulated) are defined locally and mostly
defined in categorical terms. In general, they privilege older people and
people with disabilities and children, in that order®. Conditions of
eligibility are more restricted for the able-bodied than for older or severely
disabled people. The able-bodied need to be ready to take a job if offered
or accept jobs of public utility. As in Germany, benefit is not officially
payable when there are relatives legally liable for any member in the
claimant household. Unlike Germany, the range of *obliged kin’ is quite
wide, including brothers and sisters, parents and children in law, uncles/
aunts and nieces/nephews. However, in real life this requirement may be
overlooked. The amounts paid vary substantially among regions and
among cities. Some groups receive more generous benefits, as is the case
for pensioners and disabled people, whereas the able-bodied (including
lone mothers) are less generously treated and often totally excluded from
any income support measure.

The great heterogeheity of the support measures available (in some
municipalities there are none at all), and the even greater heterogeneity of
their modes of implementation, underlines the need to be extremely careful
in analysing differences and similarities among different cities. For example,
if we consider the minimum living allowance, Minimo Vitale (MV), which
is provided in the three cities examined, Turin, Milan and Cosenza, we
find three very different situations. In Milan and Turin, this allowance is
paid to all citizens who do not reach a minimum income threshold
considered essential to live on. In Milan, it is conceived in principle as a
social right, but is implemented with a high level of discretion. In Turin,

the discretionary power is low; even though fiom a legal point of view
receiving income support is not considered a right, and people denied the
benefit cannot claim for it before a court. In Cosenza, the MV is a category-
based two year measure reserved for single mothers that, due to its limited
impact (given the small number of lone mothers) and atypical nature,
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cannot be compared with the allowances in Turin and Milan. A more
general measure, though as we shall see quite limited, which is applied in
Cosenza is the Assistenza Economica. In order to be able to compare
broadly similar measures, we have looked at the MV and basic income
for food needs (Minimo Alimentare, MA) in both Turin and Milan, and
the Assistenza Economica in Cosenza.

Generally speaking, the minimum living allowance (MV) is equal to

the minimum contributory social insurance pension level and there are
local equivalence scales to take account of different household sizes. In
Milan, however, there is no clear connection between the amount and
household composition. The amount paid and entitlements vary greatly
between Milan and Turin, but there tends to be a basic distinction between
the treatment of older or disabled people — who usually receive the amount
necessary to bring them up to the minimum social security pension level
— and the treatment of able-bodied applicants, which is much more
discretionary.

Different groups receive different levels of benefit. For example, pregnant
women and lone parents may have their income made up to the social
pension level with a supplement for rent, although for a limited period.
For other groups of recipients, income support is less generous. In general,
the benefit is higher in Turin than in Milan (where it is even lower than
in Barcelona). Moreover, in Milan*, those who fulfil means-tested
conditions are not automatically entitled to a monetary subsidy and their
‘right’in fact depends on the constraints of the city social welfare budget.
This is not the case in Turin, where discretionary power tends to be
exercised through a more rigorous control of resources and a prolonged
waiting time for the renewal of benefit for applicants deemed undeserving.
Discretionary power may also affect which of the two benefits is granted
(the MV is for food, clothing, general and social life expenses, while the
MA only covers expenses related to food, and is therefore less generous).
Such power means that the first meeting with the social worker is crucial
and that the applicant’s negotiating skills can make a difference.
Furthermore, in both cities family solidarity is given primacy, increasing
selectivity for admission to either of the measures.

In Turin the full amount of MV is paid to able-bodied claimants for a
maximum of one year. If their need persists after that, they may continue
to receive support, but at a lower rate (MA instead of MV). In Milan, the
period of payment is in practice always limited in time (3-6 or 12 months),
but again there is a disparity among different welfare offices catering to
different categories of beneficiaries. While the assistance provided for
adults in need (the UAD service) offers short-term allowances, that for
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lone mothers (the SSMI service) offers medium-term allowances, and
that for older people (CADA service) long-term payments. In both cities,
the amount received by able-bodied recipients is generally insufficient to

live on and must be supplemented with income from the informal
economy, family assistance, or private help from charities.

Neither MV nor MA are conditional on taking job offers or
participation in public work projects; but able-bodied recipients must
demonstrate their availability for work, which usually means that applicants
have to register with the unemployment office. In both Turin and Milan
some kind of temporary job for people ‘at risk of marginality’ is provided:
for example, the so-called Borse Lavoro (job grants), which last for a period
of six months and subsidise employers, or wage support, a financial
contribution to firms that employ young people in need indicated by the
social services, or introductory apprenticeship, work experience for young
people in need. InTurin there is also a wide recourse to Cantieri di Lavoro
and socially useful jobs, which provide publicly funded temporary work
in the public and private sector (these are protected jobs for unemployed
people that help connect them to the labour market with activities of
social utility, under laws 55/84 and 608/1997).

The situation in Cosenza is totally different from the above. The
economic assistance for the poor (Assistenza Econonica) does not provide
sufficient financial resources even for the most elementary living expenses:
the yearly amount is similar to the lowest monthly amount in Turin and
Milan (about Ecul20). The inefficiency of the measure is further
compounded by a series of administrative and organisational deficiencies.
Notwithstanding the negligible amount, three levels of need (and of
benefits) are distinguished in the regulations. Access to the first amount
— designated for ordinary situations — is granted automatically to all those
whose revenues fall below a certain level. The two other types (particular
cases and exceptional situatibns) are specified in the regulations, but their
content is not formally defined. Criteria to distinguish ‘particular’
situations have been established informally by the municipal social service
in its daily work.

In this poverty-stricken context, where unemployment is above 30%,
beneficiaries are provided with no training or job-search guidance and
nothing is demanded of them. Relations with social workers are generally
very poor, and characterised by laborious bureaucratic procedures and
checks that beneficiaries deem humiliating and offensive, given the absurdly
low benefit paid. Moreover, many respondents said they had witnessed
preferential treatment that had nothing to do with applicants’ real needs.
They ofien feel that social workers have no empathy with them and do

2
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not give them accurate information about the benefits they could obtain.
At the same time, some of them make an effort to use the informal
negotiation process to their favour, to obtain additional advantages.

Lisbon and Porto

The Portuguese social security system is very recent in comparison with
the vast majority of European social systems. Only in 1984, with the
publishing of the Basic Law of Social Security (Lei de Bases da Seguranga
Social 28/84) did the principles upon which the new system would develop
become clear. This basic law represents an enormous simplifying effort,
reducing the numerous former regimes to two, enhancing the
administrative rationalisation and improving the visibility of rights and
duties of beneficiaries and employers, not to mention the State.

The law is based on the idea of the ‘universal right to social security’
and the main aim is the protection of workers and their families, and the
protection of persons suffering from the lack or loss of means of subsistence.
Since there were still very few measures covering people of working age,
a new non-categorical benefit® — the National Minimum Income — was
added to the non-contributory system in 1996. At the time of our study,
it had been operational only in some municipalities for a short time.

Here we shall examine the measures operative in Lisbon — Subsidio
Mensal — and Porto — Prestagdes Pecuniarias de Acgdo Social — before the
application of the new minimum income programme, which is at present
going through a trial period and for which we lack empirical data at the
local level. Neither measure can be considered as a right, since entitlements
depend on subjective evaluation by social workers and on resources of
the welfare services.

In Lisbon social assistance (even after the introduction of the new
measure) is run by a religious organisation, the Santa Casa da Misericordia
de Lisboa (SCML), which although state-regulated, has its own funding
sources and enjoys a great deal of autonomy of action. In Porto social
assistance is managed by the Regional Centre for Social Action, a public
structure that also has a high degree of autonomy. In both cases the
measures are in theory applied to all persons living in poverty, but in
practice they are highly selective and category-based, though the categories
are not well defined.

In practice no maximum level of resources is taken into account in
deciding who is admitted to the programme. Even though in Lisbon the
SCML has defined a household income threshold, this is usually totally
disregarded and the decision is essentially based on how the social worker
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evaluates the situation. The criteria on which judgement is based call
into play a great deal of unregulated discretionary power. The factors
considered may include the applicant’s personal resources, basic expenses
(rent and associated expenses), help available from other sources such as
family, friends, neighbours, and charity organisations, the urgency of a
given case, the social worker’s empathy for the person and how they
judge the person’s attitude, and the funding actually available.

In both cities, the amount given is generally low and constitutes only
a portion of a person’s overall resources. There is no precise definition of
the monthly amount and there is no clear relation between household
composition and amount granted. Benefits are granted without a
maximum duration, yet there are wide differences in the implementation.
Single mothers with children, and children in general, have priority. In
Lisbon limits on duration seem less strictly enforced than in Porto, where
the city’s resources are much more limited. This difference also shows up
in the average length of time on welfare, which cannot be explained by
differences in the structure of opportunities in the two cities — over 30
months in Lisbon, and much shorter in Porto (see Chapter Five).

Action to promote the finding of new employment is left primarily to
the social worker’s personal initiative. The limited resources do not permit
an efficient monitoring beyond giving information on training
programmes and job possibilities. It should be underlined, moreover,
that due to the high degree of selectivity and the extremely negative
profile of beneficiaries and their family entourage, few beneficiaries are
actually in a position to hold an ordinary full-time job. When people go
off the programme, it is rarely because the problem of poverty has been
resolved, and there is a high risk that those who do leave welfare will
come back onto it later.

Beyond the social assistance measures, other initiatives have been
introduced in the last few years at the local level in order to combat social
exclusion. Among these the Local Initiatives of Development and Job
Creation should be mentioned. These aim to create jobs by supporting
the creation of small businesses. Employment policies are partly covered
by initiatives organised at the national level (but locally implemented) in
the context of the Programas operacionais do IEFP and partly at the local
level (Iniciativas local do Emprego).

Two studies performed in the city of Lisbon (Cardoso, 1993; Silva et al,
1989) indicated that a significant number of demands for social assistance
had no response from the existing institutions. Some institutions face
serious financial constraints, which means that only the demands of the
most needy are satisfied. Moreover, in some cases the demands are
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addressed to the wrong institutions. Given the fragmentation of
institutions, each with its own ‘public’, it is not always easy for beneficiaries
to find out which one they should address. Cardoso in particular points
out that a significant percentage of poor households in Lisbon (52% of
the population investigated) do not ask for social assistance, either because
they do not know of the existence of the services (42%) or they have a
bad opinion about their efficacy (32% of cases). Another reason is the
stigmatisation effect of social assistance, which leads some people to refuse
the assistance they might be entitled to.

According to our research, recipients’ relations with social services are
characterised by dependence, strongly coloured with fatalism and
subjectivism (but not patronage or ‘clientelism’, as in Cosenza). Against
this common background, however, there are differences between the
two cities. In Porto relations are strongly affected by the extreme selectivity
with which applications are considered, by the utter opacity of decision
criteria and the absence of explanations for decisions, and finally by a
caseload that precludes any personal follow-up. Many of those interviewed
said they had stopped going to the service centre, either because their
requests for assistance had been repeatedly rejected or because they had
been taken off the programme without explanation. Evaluation of both
services and social workers was generally quite negative. In Lisbon, on
the other hand, we observed a dissociation in people’s minds between
social services as such, judged negatively due to the laborious administrative
procedures, lack of information, and so on — and social workers as people,
who are often judged positively for their monitoring activity, support
and dedication in making use of available funds.

" The following figures constitute an attempt at graphically summarising
this analysis of the different income support systems, in all their variety
and complexity. They should also offer a visual map for better interpreting
the results of the study on social assistance careers presented in the next
two chapters. '
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Figure 3.1: Swedish cities
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Figure 3.2: French cities
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Figure 3.5: German cities

Figure 3.3: ltalian cities
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Figure 3.6: Portuguese cities

Figure 3.4: Spanish cities
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Notes

""The concept of ‘référenticl’ is frequently used in public policy analysis in France.
See, notably, Muller and Surel, 1998.

* Primary solidarity refers to the form of solidarity connected with family or
friendship, as well as neighbourhood relations, and implies a personal acquaintance.
Secondary solidarity, on the other hand, refers to more abstract social relations,
inasmuch as they apply to ‘anybody’ within a given universe of reference (for
instance, the city, the country). They cover both private forms of solidarity, like
those implemented by religious associations, and public forms, whether at the

State, regional or local level.

3 It is important to underline that in the ESOPO study this homogeneity is also
due to the choice of the cities. Thus, the choice of Turin and Milan for Italy, and
Barcelona andVitoria for Spain, brings to the fore important similarities. It would,
however, be a mistake to extrapolate from this the existence of a clear-cut Italian
or Spanish welfare state. For Italy, the counter-example of Cosenza is fundamental
in this regard. A similar contrast would have emerged in Spain had we included

in our sample a city from the south, for example, from Andalusia.

4 Even those countries where integration is not at the heart of their income
support programumes are experiencing a move in this direction. Thus, in Germany,
a 1993 law requires that local administrations develop labour opportunities for
those out of work, notably the young, in the form of general interest jobs or
funded labour contracts. For an international comparison on the link between
welfare and work, see Commission of European Communities, 1997; European
Foundation for the Improvement of Living and Working Conditions, 1999; Gough
etal, 1997.

5 In France, it is estimated that the ratio for access to public employment
programines between the 10 most dynamic departments and the 10 least dynamic

onesis 3 to 1. See Charbonneau and Landais, 1996.

®We resorted to the ‘vignettes’ method (see for example, Bradshaw et al, 1993;
Finch, 1987; Marradi, 1996). More specifically, we presented a number of social
workers in each city with possible ‘cases’ of need and asked them what was available

in their city in principle, and what would occur in practice.
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’ Twenty-four interviews were conducted in each city in 1997, half with former
and half with current claimants. For the French cities, in addition to these in-

depth interviews, we also carried out a general survey on beneficiaries.

¥ Our approach draws its inspiration from Pranz Schultheis’ text:“La famille, une
catégorie du droit social?: une comparaison franco-allemande”, in Comparer les

systémes de protection sociale en Enrope, vol 2, Paris, MIRE, 1996, pp 203-34.

? As with Figure 2.3 in Chapter Two, the proposed scores for each dimension have
been agreed with local researchers, on the basis of local rules and patterns of
implementation, with the validation of social workers within each local context.
Scores from 7 to 10 indicate a high level for that specific dimension, 6 to 4 indicate
a medium level and 3 to 2 indicate a low level. Score 1 means that the dimension

is absent or irrelevant.

""This does not mean that the Swedish cities have absolute uniformity in decision

making, only that in comparison with the other local contexts considered they

can be positioned at the left side of the continuum (for intra-country diversity in
Sweden, see Gustafsson et al, 1993).

" In the city of Turin, the possibility of renewing benefit for the entire period of
need for the able-bodied poor is established not in the general regulation approved
by the municipality government, but in a circolare — an interpretative docunent —
from a lower legal administrative level. This means that social workers have
considerable leeway in interpreting the regulation (see Bosco et al, 1999).

'2This explains why the use of the term ‘right’ in the interviews both with social
workers and with beneficiaries may be equivocal. It may be meant in the sense of
deservedness, that is, to have a right to assistance given a particular itinerary and
situation. This must not be confused with the legal meaning of having one’s

rights recognised and getting-what one is entitled to.

" Except in Porto, where at the time of the study there was no income threshold
and a subjective evaluation of need had to be made by social workers.

" For example, in Turin property ownership (except when the accommodation is
suitable for the needs of the household and inhabited by it) or registered assets
(for example, motor vehicles not used for work or required for health reasons) are
still considered grounds for ineligibility.
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A medium range approach

Are some categories of people more likely to be on benefits because they
are really more needy? Or is it because the entitlement structure privileges
them as a group? It is not easy to answer these questions, as it requires a
large amount of information and the consideration of many aspects. In
order to give a tentative answer, we need to pull together the issues
discussed in Chapters Two and Three of this book: the way in which the
local context produces vulnerability and poverty, and the way in which
* the problem is conceived and tackled at the national and local level. We
intend to examine in particular the role of the institutional mechanisms:
how they work and how they influence the process of becoming a
beneficiary of social assistance.

In order to understand this process, we have to consider the main
dimensions that influence the experience of poverty and downward social
mobility, which are: (a) the socioeconomic context (including
demographic changes), (b) the social network of the potential claimant,
and (c) his or her personal capabilities. These dimensions, together with
the institutional design, interact with one another to define the degrees
of social vulnerability and the risk of becoming poor (and hence the risk
of being on social assistance). Of course, the same interaction also defines
the set of resources and opportunities that people may use to escape
poverty. This chapter, however, focuses on the paths into social assistance
and highlights how the contextual driving factors (described in Chapter
"Two) are transtormed by the institutional setting (described in Chapter
Three) into socially defined conditions of need of income support.
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Figure 4.1:The dimensions influencing downward mobility
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Figure 4.1 shows how the main dimensions interact with one another.
We are aware that at this stage the resulting picture is approximate and
does not take into account the full range of complex interactions between
these dimensions. Nevertheless, it allows us to appreciate that the
vulnerable groups ‘produced’ by the interaction between a given
population and its socioeconomic context are not necessarily in a
condition of economic need per se. This need emerges through a further
selection process involving the institutional dimension, which is at the
core of our explanation. The institutional dimension structures people’s
life course by defining how public (and partly also private) resources are
— or should be — allocated in relation to the risks emerging during critical
status passages in life>. Such passages occur in relation to age-specific
phases and specific events (entering the labour market, becoming
unemployed, retiring, and so on). The link between the two is self-
evident, but it is important to keep them analytically separate, as social
policies address them differently.

The ways in which risks are distributed institutionally among social
groups become more evident by contrasting different contexts.
Unemployed people deal with their vulnerable situation in relation to
the Tabour market in different ways according tothe policies that exist-in
the specific country; their generosity, coverage, accompanying measures,
and so forth (Gallie and Paugam, 2000). It is very different having to rely
on unemployment benefit of 30% of the last net wage for 180 days (as in
Italy)* and a benefit of 60-70% for nearly two years with several funded
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retraining options (as in many other European countries). Of course,
specific social-demographic factors, like an unbalanced age structure, can
produce more (or tewer) people who find themselves in need of care and
support (Micheli, 1997). But how many of these turn into cases of
economic need is a matter of institutional intervention and policy design
(Goodin, 1996). This implies that, on the one hand, the dimensions
identified above produce social groups that are more (or less) vulnerable
and, on the other hand, that vulnerability turns into concrete need because
social policies, by structuring the flow of resources — both monetary and
in kind — redistribute the risks of becoming needy. In other words, living
conditions in general, and conditions of economic need in particular, are
largely the result of the filtering process occurring at the institutional
level. Theretore, different institutional arrangements and configurations
produce large variations in the distribution of living conditions.

The literature is not always clear about this process. With few exceptions
(for example, Behrens and Voges, 1996; Leisering and Leibfried, 1999),
most scholars (for example, Esping-Andersen, 1990, 1999; Ferrera, 1 998)
tend not to emphasise the relations between the different policies and the
related synergy effect in relation to poverty, even though they acknowledge
the influence of the welfare state in structuring the social stratification of
society.

The interaction among policies and among the dimensions that structure
the distribution of risks in society vary according to history and geography,
but at a different pace. An increasingly wide range of events can trigger
downward mobility by breaking down the equilibrium between available
resources and needs. The individualisation of need (Andref and Schulte,
1998) also implies the individualisation of risks (Beck, 1992). This means
that the readjustment of policies is lagging behind social transformations
and that their adequacy suffers the burden of de-contextualised solutions.
The strategic importance of schemes designed as the last safety net or last
resort against poverty, like social assistance, is increasing. The number of
claimants is rising (Atkinson, 1998b; Eardley et al, 1996; Mingione, 1996;
OECD, 1998b, 1999) and the overall distribution of social expenditure
within welfare policies is increasingly shifting people towards social
assistance. But the adjustment of the schemes themselves to the new,
emerging needs is slow. Their institutional design is often still focused on

traditiomal forms of margimality, which in fact characterise fewer and
fewer of the social assistance claimants.

There are other dimensions that play a major role in the process of
becoming poor and socially assisted. Taking further the analysis developed
in the previous two chapters, we identify (Figure 4.1) a relational filter,
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including individual competences*and the primary social support network,
which activates reciprocity resources (Cochran et al, 1990; Gullestad and
Segalen, 1997). The two dimensions can play very different roles,
depending on the socioeconomic context and institutional arrangements
existing in a given country at the specific local level (region, c1ty).. We
can identify three main patterns (Kazepov, 1999). In the first, the primary
social network presents a complementary role, as in welfare systems Whe.re
family and kin support is integrated into the institutional design of social
assistance measures (for example,in Germany, France and most Continental
European countries). In these systems, the State not only i‘dentiﬁes. the
family as the main source of support, but also assists it with relatlva.aly
generous transfers and/or services. This is a form of active subsidiarity.
?Fhe second pattern is more substifutive and occurs mainly in countries
where little or no direct institutional support is given to families (for
example, in Southern European countries). Here the family is burdened
with many social responsibilities and has to pool and share resources
more than elsewhere in order to cope with events which could trigger
downward social mobility. This is a form of passive subsidiarity that presents
problems of sustainability in periods of continuous transformation al'ld
hence increased vulnerability, which redefine the conditions of social
inclusion and exclusion. The third pattern is characterised by an additional
role played by reciprocity networks in welfare systems where the State
intervenes extensively for all needs that may arise in the population. Hére,
the family support network is not burdened with social responslblht.les,
and the individual is the bearer of substantial rights. Family intervention
adds resources to the assistance already granted institutionally.

There are different mixes of these three patterns even within single
countries, especially where the socioeconomic context and institutional
setting vary considerably at the regional level, like in Spain and Italy.
Generally speaking, a sort of functional equilibrium develops bel.'V\'TCEI? the
form of family support existing in a given context and the instltuFlonal
design of income support measures. However, the diﬁ‘eren‘t ro.le assigned
to family solidarity aftects the outcomes of public intervention in terms of
distribution of income inequalities. It is not surprising thag the most
unequal distribution is to be found in systems where the~ f:u'ni]y plays a
strong role, while the least uneven is found where the tamﬂy plays an
additional role’. This outcome is the result of a complex interactive process
that highlights the difficulty in breaking down the reprod.uction of
mequalities, particularly for vulnerable families and groups, WlthO}lt t.he
intervention of external resources. In substitutive contexts the family,
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whose role is also the result of a specific ideological and cultural
background, is forced to cooperate and pool resources.

In addition to the socioeconomic and demographic filter, individual
competencies and social networks also influence the access to resources
and therefore the risk of becoming poor (assisted or not). In order to
understand this influence, however, we have to consider it together with
the institutional dimension, which determines the family’s support
strategies. In this sense, our focus on the institutional dimension should
not be taken to mean that we underestimate the other dimensions
influencing poverty, but as an intermediate position between a structural
(more socioeconomic) and an individualistic view of the phenomena.
Both elements play a fundamental role and the profiles of the socially
assisted are the result of the complex process of social construction, which
involves all dimensions. Socioeconomic restructuring and market-oriented
reorganisation lead to greater vulnerability, while an individual lack of
competencies is an obstacle in adequately facing the new context. Yet,
their impact on living conditions is mediated by the institutional set-up,
which distributes resources (or not) and prevents (or not) people beginning
a path of downward social mobility. The institutional dimension acts as
a filtering process, which transforms a larger or smaller part of the poor
into assisted poor. In this sense, it is clear that in our analysis we are
addressing only a subgroup of the poor, that is those covered formally by
the measures and — among them — those taking up the available benefits,

The process underlying the transformation of the poor into welfare
claimants and beneficiaries can be approximately formalised in a chain of
events on which specific measures (or their absence) have a greater or
lesser influence, depending on the resources they can make available.
Figure 4.2 shows a simplified version of this process, addressing typified
events and listing examples of dimensions contributing to the pre-
structuring of potential paths of downward (or upward) mobility. The
perspective here is slightly different from that in Figure 4.1, as it attempts
to give a more concrete insight into the process taking place. Specific
events like tamily disruption, health problems/illness or unemployment
may accumulate over time or may suddenly break down the existing
balance between resources and needs.

From the analysis of the ESOPO fieldwork material, in particular the
interviews with beneficiaries, it emerged that events triggering downward
mobility are related to three main spheres: (a) the labour market; (b) the
family; (c) health. A fourth sphere, which may interact with the first
three and which affects mainly migrants and refugees is that of forced
mobility, due to wars, major national upheavals, political persecution or
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serious economic poverty in the countries or regions of origin. Within
these spheres, the degree of variation of events is relatively high, even
though there are several elements common to the way in which they
structure the specific condition of need that allow them to be grouped
together. If we consider, for instance, the labour market sphere,a claimant
might have become unemployed after a long working career in the formal
labour market, or else might have always been working in precarious
jobs at the margins of legality, or have been outside the labour market
altogether, as in the case of many lone mothers who apply for income
support as a consequence of a marriage breakdown. Often events
occurring in one sphere also impact on the equilibrium in other spheres.
Serious illness can lead to job loss, family problems and a consequent
divorce — or the other way around. According to the results of our
fieldwork, the chain of events leading to the condition of need can be the
result of three main processes: (a) it can be inherited from the family of
origin, where it consolidated and has been transmitted from one generation
to the next; (b) it can be the result of a major breakdown event, which
tipped the existing balance between resources and needs; (c) it can be the
result of a series of smaller breakdown events, which cumulate during a
period of time bringing about a progressive but steady downward mobility.

It is clear that the impact of these events is manifold and depends on

the resources the person can bring to bear. In Figure 4.2, several options
are given as possible ways of coping with the ‘crisis event’. These range
from being embedded in rich and dense reciprocity networks to facilitated
access to new job opportunities on the labour market, perhaps after a
retraining course funded by a contribution-based scheme, as in many
Scandinavian or Continental European countries. Social policies
contribute to structure all these events;and even the perception individuals
may have of the risks they are experiencing depends partly on the resources
available. And individuals and households develop their coping strategies
out of these perceptions.

Figure 4.2 does not show all the possible options a person may have in
managing conditions of need (the crisis) by accessing reciprocity networks
and labour market opportunities directly. Again, this does not mean that
we do not consider them relevant. On the contrary, they are often crucial.
Rather, we consider them through their interaction with social assistance
provisions, since the target of our analysis is-people entering welfare.
Furthermore, the profiles of welfare recipients depend, to a greater degree
than might be expected, upon the institutional design of the benefits
they can access, and the role played by the other dimensions is filtered
through it. A first set of crucial dimensions of this design relates to the
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conditions of access (certainty, budgetary constraints, subsidiarity,
stigmatisation, and so on), which determine — formally and in pr:actice -
the implementation of claimants’ entitlements. To these dimen.swns we
must add the degree of discretion social workers have in defining both
access and the kind of intervention. The latter is further influenced by a
set of crucial dimensions: the adequacy of replacement rates, the duration
of payments in relation to the persistence of the condition of need, the
existence of accompanying measures, their effectiveness, and so on.
Alrogether these dimensions — described in detail in Chapter T.hree -
contribute to structure the profile of those who enter social assistance
and, as we shall see in Chapter Five, also their patterns of recipiency over

time and chances of exiting.

Who is more likely to be on benefits in the ESOPO
cities?

It is not our intention to argue that the social and individual characteristics
of social assistance recipients® depend entirely on the institutional design
of social policies. The social assistance archives we have useq 'do not
always contain sufficient data to prove such a hypothesis. In addition, the
socioeconomic context plays a major role by adding a strong element of
variation to the existing diversity in institutional patterns. More modestly,
and cautiously, from the vantage point of a comparative perspective, we
wish to understand to what extent the over or under representation of
some categories is caused by the institutional design of the welfare scheme,
and to what extent by the socioeconomic context. Of course, concrete
cases are never completely clear-cut, and it is obvious that both dimensions
interact strongly.

If the institutional design and pattern of implementation were the same
everywhere, the different profiles found in our study could be attributed
largely to the effects of the socioeconomic context. In our sample?}.lowever,
we not only have different national systems, but cases where cities s.h.are
a common, nationally defined, institutional pattern, and cases where cities,
although they belong to the same country and overall welfare system, do
not have similar institutional patterns with regard to income support
policies. Thus, inter-city differences in social assistance recipients’ p?oﬁ;es
must be interpreted carefully: they may depend either on inter- or within-
country variation in institutional design or implementation patterns, or
local social and demographic features. Our study allows us partly to
assess the relative weight of these different dimensions, and more precisely,
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the crucial role of the interaction between the institutional framework of
income support policies and the modes of their implementation.

Table 4.1 shows the distribution of first time recipients in the cities
examined by selected demographic characteristics at the beginning of
the 1990s. Data come from local social assistance records, which in some
cases have been specifically reconstructed for this study. Thus, they include
only the cities for which such archives were available”. Only in the case
of the French cities do the data not regard first time recipients, but a
sample of the total recipient population. It should be pointed out that
the very existence (or lack) of archives — and therefore some form of
recording and effort to keep track of beneficiaries, their characteristics
and needs — is a significant feature of a policy and its unplementation. It
points to an attitude and willingness to monitor and be monitored, to be
examined from the point of view of implementation and so forth, as well
as to evaluate efficacy over time.

The Swedish cities

There are important similarities between the Swedish cities in terms of
the characteristics of minimum income recipients entering the measure
for the first time, for which there are socioeconomic and institutional
explanations. Both cities have a disproportionately high number of
immigrants who entered Sweden mainly as refu gees, have residence permits
and are trying to enter the labour market. These people generally come
from a background of civil or ethnic war in their home country. Even
though the main crisis event is their forced migration, they often
accumulate several conditions of disadvantage. Examples are the lack of
knowledge of the language, weak networks in the host country,
inappropriate skills considering the conditions of the local labour market.
For instance, if an immigrant has worked for 10 years in the public
administration of a former communist country, their knowledge and
practices are quite different from those common in Sweden. This brings
about problems more to do with social integration and stigma than
economic integration, which, as in France and partly in Germany, is
granted institutionally (see Chapter Three; and Eardly et al, 1996), with
benefits for immigrants being the same as for nationals.

In both cities young people are highly over represented, even though
they are often quite highly qualified. This may be at least partly explained
by the high individualisation of the Swedish welfare state and caltural
approach, which does not expect young people to be supported by their
parents while looking for a job. At the same time, the comparatively low
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Table 4.1: Distribution of first time social assistance recipients and total population within ESOPQ cities
according to main demographic characteristics (%)

Milan® Turin® Barcelona® Vitoria® Bremen® Halle®
Total Assisted Total Assisted Total Assisted Total Assisted Total Assisted Total Assisted
A 18-64
38g§9( ) 26.0 18.8 27.4 26.0 25.4 15.4 30.5 28.8 26.9 54.4 23.8 na
30-44 305 43.3 31.0 36.8 33.1 35.9 36.5 45.2 333 33.2 334 na
45-64 43.5 37.9 4.6 37.2 41.5 48.7 33.0 26.0 39.8 12.4 42.8 na
Gend 18-64
M:I: e ) 49.3 64.3 49.9 58.8 48.5 46.3 49.5 44.2 50.7 64.3 52.2 . 48.9
Female 50.7 35.7 50.1 41.2 51.5 53.7 50.5 55.8 49.3 357 47.8 511
Nationalit
Nationals Y 95.1 86.9 98.3 84.7 98.0 95.0 98.0 95.5 86.4 74.2 98.6 92.0
Non-nationals 4.9 13.1 1.7 15.3 2.0 5.0 2.0 4.5 13.6 25.8 1.4 8.0
Household size "
| 32.0 27.3 33.5 27.3 18.1 45.1 37:1 35.1 44.6 42.5 33.9 na
2 28.0 21.2 27.2 17.6 27.8 18.8 28.6 19.1 32.6 19.9 31.2 na
3 21.2 214 19.8 14.5 22.0 14.4 15.8 20.4 H.7 18.7 19.7 na
4 or more 18.8 30.1 19.6 15.4 32.4 21.7 18.5 25.4 .1 18.9 15.2 na
. [t
Marital status
Unmarried 39.8 31.0 38.0 29.8 41.8 43.8 47.3 35.9 30.2 36.9 38.0 na
Married 47.5 32.6 49.5 26.3 47.9 23.8 46.6 27.4 51.4 40.9 471.0 na
Separated 1.7 21.4 2.5 10.2 1.6 23.8 na 29.4 @ 12.1 (2’ na
Divorced 1.8 7.6 1.6 4.4 0.9 4.8 na 3.1 7.7 7.9 @ na
Widowed 9.2 7.4 8.4 5.4 7.8 3.9 na 4.2 10.7 2.2 15.0 na
Target groups
Singlge adguits P 32.0 27.3 323 233 18.1 45.3 37.0 35.1 42.8 41.2 33.9 na
Non-nationals 4.9 13.1 1.7 15.3 2.0 55 2.0 4.4 13.6 25.8 1.4 na
Lone mothers 7.7 15.4 6.2 8.5 7.3 26.2 7.0 19.7 4.3 10.6 na 24.6
Couples with children 344 26.3 36.2 16.6 45.0 14.5 69.0 19.5 14.5 15.7 na 13.6
)
Number of cases 1,311,979 791 979,839 1,230 1,643,542 585 206,116 385 549,357 849 303,000 652

continued

Table 4.1: Distribution of first time social assistance recipients and total population within ESOPO cities
according to main demographic characteristics (%) (contd)

If not s;{eciﬂed the source is
the relevant census of 1990 or
1991,

Germany: Mikrozensus, [991.
Portugal: Lisbon population,
1992,

(a) ESOPO longitudinal sample

(c) 10% sample {991 cohort,

(2) Data for separated and
divorced included in widowed.
(3) Households on household

(6) In Sweden households are
defined differently (see text).
(7) Divorced and separated

Data on target groups do not
equal 100% because they do
not include all beneficiaries and
in some cases overlap. Year of
reference when not specified

Gothenburg® Helsingborg® Lisbon* Saint Etienne® Rennes®
Total Assisted Total Assistec  Total Assisted Total Assisted Total Assisted -Sr;: ar,ces Of.du.m
Age (18-64) . . S
18-29 313 511 28.1 59.0 23.4 15.7 32.3 41.8% 40.9 43.08
30-44 35.2 35.1 34.1 27.1 30.5 36.4 33.1 39.1 30.1 42.1
45-64 335 13.8 37.8 13.9 46.1 48.0 34.6 19.1 29.0 14.9
Gender (18-64)
Male 50.3 53.2 49.4 533 46.6 32.8 48.5 48.0 na 45.7 Assisted:
Female 49.7 47.7 50.6 46.7 53.4 67.2 51.5 52.0 na 54.3 on first time recipients.
Nationality (b) Oberti (1998)
Nationals 9.0 66.7 93.2 78.9 98.2 95.4 89.1 76.3 95.9 91.7 Ok and Rentzsch, 1997.
Non-nationals 1.0 333 6.8 201 1.8 4.6 10.9 237 4.1 8.3
Notes
Household size (1) Differences to 100%
1 18.2 67.08 13.8 61.5¢ 23.9 233 34.6 44.9 37.6 47.5 missing data.
2 26.6 15.9 27.2 6.4 284 20.2 29.7 18.8 29.3 24.2
3 20.6 8.5 21.8 135 21.3 24.7 15.3 12.7 15.0 14.7
4 or more 34.6 8.6 37.2 8.6 26.4 31.8 20.4 23.6 18.1 13.6 toral.

. (4) Year 1994.
Marital status (5) 20-64 age bracket.
Unmarried 43.6 na 36.3 na 28.1 27.3 33.2 57.1 45.1 66.1
Married 43.2 19.0 49.8 na 53.3 38.9 52.5 27.2 43.5 13.6
Separated na. na na na 2.6 13.6 ™ ) o o are considered together.
Divorced 1.7 na 12.0 na 4.3 1.6 9.7 1.8 4.7 16.9 (8) 21-29 age bracker.
Widowed 1.5 na 1.9 na 1.7 8.6 4.6 3.9 6.5 3.4
Target groups
Single adults 18.2 67.0 13.8 59.8 239 23.2 34.7 44.9 37.6 47.4
Non-nationals 1.0 333 6.8 20.9 1.8 45 10.9 23.7 4.1 B3 e ]
Lone mothers 0 13.0 © 172 X 237 67 na 7.8 na R
Couples with children ® 12.0 B 16.0 50.4 31.8 31.0 na 26.8 na
Number of cases 449,200 2,213 ) 114,000 244 663,394 198 199,464 267 197,494 122
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satisfactorily calculate the number of people entering the measure more than
once: entrants in a given year do not all represent first time entrants. A number
may be returning after an interruption. Thus the cohorts of beneficiaries in the
CNAF sample are not fully comparable to those in our study — they may over
represent difficult cases, that is those without enough resources to remain off
social assistance. It is likely that data without these censoring problems would

indicate an even higher similarity to those of the north European cities.

*The medians of the first dependence period read: Barcelona 34.4 months, Bremen
8.1 months, Gothenburg 10 months, Helsingborg 6.4 months, Lisbon 33.5 months,
Milan 6.5 months, Turin 10.7 months and Vitoria 15.4 months.

" In Barcelona the amount of income support is lower than in Vitoria.

"' It should be pointed out, however, that at least in Italy separated and divorced
(not widowed) lone mothers have on average higher labour market participation

and employment rates than married ones.

? The median for the cash episode among single parents is significantly higher
than for other recipients in Helsingborg, while the corresponding is not found
when analysing dependence periods. The reverse (statistically significant longer

dependence episode, but not cash episode) applies to Vitoria.
"3 This rule may also be applied to EU citizens.
" There are very few foreigners in the samples for Lisbon and Vitoria.

"*The greatest advantage of this model, in comparison with the survivor function,
is the possibility to consider many different co-variables and estimate their effects
on the rate. Besides, we can see the significance of the effects on the rate. The
significance depends on the number of events (transitions out of social assistance)
and the distance in the calculated rate. Therefore, the cities whose data shows a

higher number of cases would structurally reach a higher significance. To avoid -

this problem, we have weighed the cases so as to get a total of 500 cases for every

city.

"*These results on significant coefficients for variables measuring type of household

are confirmed when models explaining the first dependence period are estimated.
"7 The estimate for Lisbon is based on a small number of observations.

" However, when analysing dependence periods the ranking is slightly ditferent,
that is: Barcelona, Lisbon, Vitoria, Turin, Gothenburg, Bremen, Helsingborg and
Milan.
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SIX

Deconstructing the myth of
welfare dependence

Chiara Saraceno

Social assistance in the face of changing demands for
support

Long-term unemployment among adults, delays and constraints in
entering the labour market among the young, impoverishment of women
and children due to the gender division of labour, as well as growing
marital instability and the weakening of father-child ties', are all
phenomena that challenge the traditional solutions offered by social
assistance. In countries where income support measures in the form of a
basic or minimum living allowance have been developed as a temporary
stopgap for those who have lost the social security protection linked to
their status as workers, changes in the labour market conditions and in
life course patterns are transforming both the type of beneficiary and
their experience. Together with the growing number of unemployed
people who now have less opportunity of finding a new job due to age

- or lack of required skills, and the growing number of young people who

have difficulty even entering the social security protected labour market,

" there is also a growing number of people who find themselves with little

or no income or social security protection for reasons not directly linked

“to the labour market. Among these are unmarried, separated or divorced
~women with small children who invested in raising a family rather than

in paid work, young people who have adopted self~destructive behaviour,
families who are over-strained by the long illness of one of their members,
and immigrants who encounter obstacles in their efforts at social
integration and social mobility.

Income support may thus be received by populations who are dis-
homogeneous not only with regard to their life course, needs and personal

resources, but also with regard to the perception of their situation, as well
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as the strategies developed®. There may be individuals and groups who
are ashamed to resort to social assistance and-who ask for help only when
they have exhausted or severely weakened their own and their social
network’s resources. In contrast, other individuals and groups develop
great skill and ingenuity in trying to get hold of some kind of entitlement
to social assistance. Together with those who mix dependency on social
assistance with more or less formal work activities and income, and those
who use social assistance as a temporary measure while they look for a
job, there are those who use social assistance as a substitute for searching
for a low paid job. The proportion in which these different groups may
be found in social assistance schemes, however, does not depend solely
on their incidence in the population in a given country or city. It depends
also on the working of the social assistance schemes themselves: their
filtering mechanisms, time rules and so forth. . Thus, social and political
awareness of the heterogeneity of the potential claimants for some kind
of support may differ cross-country and cross-city, depending on the
country and city-specific institutional definitions of who is entitled to
support.

For the same reason — the impact of institutional definitions — changes
both in labour market opportunities and in social security regulations
may increase this heterogeneity of social assistance recipients, thus also of
trajectories within it. Individuals and families who in the past would
have received non-means-tested unemployment benefit or a disability
pension, may now have to rely on social assistance for shorter periods,
due to changes in the criteria governing the entitlement to social security
provisions. Furthermore, the growing number of non-standard labour
contracts that, particularly in Southern Europe, are mainly concentrated
among adult women and the young of both genders, is creating a subgroup
of workers who by definition are less protected by social security measures.
This is a particular risk in those countries in Continental and Southern
Europe where social security is highly categorical and linked to the
workers’ status and seniority. Not being entitled to unemployment
indemnity, these people may have to make recourse to means-tested
income support as a last resort. But in some countries, particularly in the
Southern European ones, they may not even be entitled to that, unless
they are very poor, isolated, or suffer from some severe additional personal
or-social-disability. :

Further, in the redrawing of boundaries between social security and
social assistance, two, somewhat contradictory, processes seem to be going
on. On the one hand, there is some kind of reshuffling or redistribution
between categories of welfare state recipients, particularly between social
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security and social assistanice. On the other hand, there is a refocusing of
social assistance towards measures that are explicitly work-insertion
oriented. The former process, due to the pressure on social security
budgets caused by high rates of unemployment, tends to reduce social
security coverage, particularly in the case of long-term unemployment
(and also invalidity), moving people more quickly to means-tested
measures. Moreover, the boundaries between social assistance and social
security are becoming blurred. The most explicit move in this direction
occurred in the UK when the Jobseeker’s Allowance replaced both
Unemployment Benefit and Income Support for working age applicants.
The result was a blurring of the boundaries between the two groups of
beneficiaries, submitting both to the same kind of close monitoring. Also,
the requirement to undertake some kind of work in exchange for benefits
— or workfare — is increasingly being attached not only to social assistance,
but also to social security benefits in many countries. This goes well
beyond the traditional expectation that unemployed people, especially
able-bodied social assistance beneficiaries, accept reasonable job offers’.
‘We will return to this in the section on ‘Explicit and implicit assumptions
in social integration discourses’.

The potential and constraints of comparing social
assistance policies

The growing heterogeneity of those requiring some kind of income
support, as well as their number, is occurring in a policy context marked
by an increasing demand for the evaluation of social policies. Two distinct
objectives spur this demand: the control of public social expenditure and
the improvement of efficacy. The evaluation of income support policies
shares this concern for accountability. Comparative cross-country
evaluation is perceived as a useful tool in the sense of ‘learning from
other countries’ and looking at ‘best practices’. Yet, it encounters specific
and serious difficulties that should be clearly spelled out. This is not to
deny the possibility of comparative evaluation, but to clarify the boundaries
and limits of such an endeavour, as well as the kind of data needed.

A first difficulty concerns the objectives themselves, both at the
institutional level (as defined in laws and regulations) and the
implementation level (as defined and perceived by social workers and
potential beneficiaries). Bouget and Nogues (1993) claim that the sheer
multiplicity of goals in national social policies in the field of income
support makes it virtually impossible to identify any common trends,
priorities or even philosophies. This is possibly an exaggeration. Yet, as
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we have seen throughout this book, countries differ considerably in their
definition of the ‘deserving’ and the ‘undeserving’ poor, their definition
of need and the risks of social exclusion, as well as their definition of
what-is necessary to achieve social integration, and even the meaning of
social integration. We have seen that in some countries (for example,
Portugal, Italy, and to some extent Spain) only those who are perceived
as being at high risk of social exclusion, in that they are extremely poor
and/or thought to be unable to take care of themselves, are entitled to
income support. In other countries (Sweden and Germany), the mere
lack of income entitles one to income support, without any judgement
being made on the risk of social exclusion.

A second difficulty concerns the plurality of institutional actors involved
in this kind of policy: from the State to regional and municipal institutions,
administrators and social workers, as well as public, non-profit and
sometimes also market institutions. Each may have a different perception
or definition not only of the goal of the social assistance measure in
which they are involved, but also of the beneficiaries. And they may
combine and interact differently cross-country as well as cross-city,
producing distinct patterns of implementation and different definitions
of poverty and social exclusion. Evaluation,and the evaluators themselves,
including the European Union®, are becoming institutional actors in so
fat as their requests (for data and information) and the results of their
exercises influence the institutional setting, the self-perception of the actors
and, more generally, the perception of the policy in question by the public.
From this point of view, it is correct to say that evaluation is never a
neutral process, however objective it may try to be (see also Bouget and
Nogues, 1993; Rossi and Freeman, 1993).

A third difficulty concerns the various ‘policy packages’ (of which
income support policies are usually part) being developed to combat,
directly or indirectly, poverty and social exclusion. The combination of
‘specific access rules, coverage, duration and generosity of unemployment
‘indemnity lead to considerable differences in the timing of entry into
social assistance, as well as in the characteristics of its beneficiaries. The
generosity of child allowances in one country may keep families with
children off social assistance. In another, the existence of specific assistance
for lone mothers may help remove the need for this category to resort to

general social assistance for some period. The rules in other parts of the -

policy package therefore have the effect of selecting demographic or
other features (for example, age of child) of beneficiaries differently from
one country to another, even before the specific filtering mechanisms of
the measures analysed and compared operate their own selection.
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As a result of these three difficulties, a fourth arises. A cross-country
and sometimes even cross-city differentiation in the definition of eligibility
for social assistance resulting from the variety of goals, policies and patterns
of implementation, produces fundamental differences in the population
of beneficiaries. This in turn has consequences for the performance of
the social assistance measures themselves. Our research clearly shows
that legal and/or de facto eligibility filters have a far more important
impact than any other dimension. They affect not only the demographic
and social characteristics of beneficiaries, but also the average duration of
welfare dependence, the risk of recurrence, the chance of successfully
exiting, and so forth. :

To these methodological and conceptual difficulties we should add
another, more technical one. Cross-country and cross-city comparisons
and evaluations can be performed only if there exist good longitudinal
local data, collected and recorded according to standard methods. This is
an almost trivial observation and is of course valid for any evaluation or
comparison, but it has specific importance in the case of social assistance
and should not be underestimated. Within a social assistance system, the
collection of data on beneficiaries is part of the process of policy
implementation itself. Social workers and administrations routinely record
a variety of biographical data on beneficiaries. These, however, are not
always suitable for monitoring, reviewing, evaluating or comparing
purposes. This may be for three distinct reasons. First, the data are rarely
standardised. Second, even when they are, they respond more to the
needs of accounting (how many interventions and for what cost), than
the needs of monitoring or evaluating the impact and outcome of the
policy (how many individuals or households are affected, for how long
and to what effect on their living conditions). Within-city and within-
country monitoring and evaluation, as well as cross-city and cross-country
comparison and evaluation, rely on having access to standardised long-
term data, which allow the possibility of following the history of individual
social assistance recipients. They also require accurate data on policy
implementation. The lack of the former sort of data is why we were
unable to compare social assistance ‘careers’ in all the cities involved in
this study. Not all cities possessed such information, even in an elementary
form, while in other (French) cities they existed, but were unavailable to
outside researchers. As for the data on patterns of policy implementation,
they must be carefully constructed through a variety of means and sources.

The third reason is of a different kind, as it involves an ethical issue.
The need to keep individual data over time and to follow-up beneficiaries
after they have left social assistance, in order to monitor and evaluate the
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performance of social assistance, is to some degree in contrast with the
right to privacy. And this is a right that should be particularly protected
in the case of those who are already highly vulnerable socially. This is
precisely the reason why social assistance records data have not been
available for the French cities. While the solution to the first two problems,
though often complicated; is basically a matter of administrative culture
and choices, the third problem is one that is likely to become more
serious in the future. Awareness of the importance of monitoring and
evaluation for social policy making and awareness of the inviolability of
individual rights — including that of privacy — are both growing, but
pulling in two different directions. Possibly the EU is the level at which
this apparently intractable contradiction should be addressed, not so much
for the sake of research as for well informed and self-critical social policy
making.

The recognition of these constraints and difficulties has enriched the
framework of our evaluation and also our methodological approach. We
have not simply considered and compared the performance of different
income support measures in terms of statistical output (how many people,
with what characteristics,and for how long). We have tried to reconstruct
and compare the overall mechanisms, as well as the sets of actors involved,
looking at the whole context within which and through which income
measures are constructed and implemented. We have therefore used a
local, multiple and integrated perspective, also considering how social
assistance is experienced by beneficiaries. The countries have not been
compared on the basis of aggregate data, but in terms of the local systems,
the workings of which we have, at least partially, attempted to reconstruct.

In the following sections, we briefly summarise our main findings,
which we feel are relevant both from a policy and a methodological
point of view.

Local contexts, welfare mixes and the diversity of the
third sector

The ESOPO research findings allow us to appreciate to what degree it is
important when analysing poverty and policies to combat poverty and
social exclusion, to not only grasp the relationships between family, State,
market and third sector but, even more, to understand and distinguish
the forms and dynamics of each of these four dimensions as well as their
interaction.

In the first place, our study has confirmed the crucial role of the family
in the national and local welfare mixes. Legal and de facto expectations
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concerning family and kin solidarity, that is the degree of familisation or
vice versa de-familisation (Esping-Andersen, 1999; Gallie and Paugam,
2000; Saraceno, 1997), of rights and of access to resources vary greatly
across our cities, contributing to the diversification both of the structure
of the support package and of the selection mechanisms. At the same
time, within the same formal social assistance system, the presence of
supportive family and kin may make a huge difference for the well being

"of an individual and household.

In the second place, our research shows that the usual distinction
between State, market and third sector is over simplistic. First, the State
itself must be considered in its various forms, as well as its different levels.
These have varying importance and degrees of autonomy in different
countries. Public institutions — whether State, regional or municipal —
have a life and logic of their own, with specific professional as well as
institutional interests and cultures. Coordination of different institutional
levels and actors of the public administration may be as difficult as that
between public and private ones. From this point of view, the different
pattern of collaboration between State and municipal institutions in Saint
Etienne and Rennes is a particularly telling example. Of course, the
market too has its plurality of actors, which may vary considerably from
one place to another. This is particularly so for the unofficial, informal
market economy, as indicated by the comparison between the Portuguese
cities and the Swedish ones, as well as between Barcelona and Vitoria in
Spain.

But, second, possibly one of the most interesting findings of our study
at this level concerns the crucial and diversified role of the third sector.
The third sector is usually understood as being comprised of such diverse
actors and agencies as churches, voluntary associations, non-profit
organisations, and so forth. And equally simplistically, it is often assumed
to be, together with family and kin, the privileged arena of social
integration. Yet we have found that both the specific third sector actors
present in a given context and the way that they are mobilised may have
a very different impact on social integration. Even less does the third
sector antomatically make up for the lack of a well-developed public one.
Thus in Cosenza, the city in the ESOPO sample where the public sector
is least developed, the presence and role of the third sector is negligible
and-everall-integration-in-and-of-the-local-community is-weak:-Although
it may happen that a strong public sector monopolises all the collective
resources for solidarity existing within given national and local cultures,
it seems more difficult for the reverse to occur, at least in our sample
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cities: where the public sector is weak, the third sector develops and
organises with difficulty.

Moreover, there are great differences not only in the role and resources
of third sectoractors; but-also in their social status: We find differences in
the human and financial resources they dispose of, as well as in their
social or political standing. Highly organised institutions such as Caritas
in Ttaly (or La Misericordia in Lisbon) have very little in common with
small groups of dedicated volunteers who, relying on their own resources,
go out at night in search of the homeless.

The differentiation within the third sector has been increasing in recent
years (Gidron et al, 1992). This is partly because new actors have entered
the fight against poverty and social exclusion, often catering for particular
categories (for instance, Third World immigrants, children, drug addicts,
HIV bearers and AIDS sufferers), partly because public institutions have
called on them as the most adequate partners for dealing with poverty
and social exclusion, particularly with regard to social insertion
programmes. In all cities we found a multiplicity of intermediary structures
which are crucial in anti-poverty policies, sometimes in formal
collaboration with public structures, sometimes operating in relative
autonomy, and sometimes in competition. Though not part of the public
system, they are often formally integrated into it. Further, they are being
increasingly acknowledged as full partners in policy making, both at the
national and at the EU level. Actually the EU has given a strong impulse
to the institutionalisation of social partnership — including not only trades
and enterprise unions, but also NGOs — not only at the EU, but also at
the national level, requiring that they be involved in the open coordination
process. Yet, as we have pointed out in Chapter Two, this increasing role
of third sector institutions and actors is developing within nation and
even local specific traditions, range and type of actors and so forth. This
in turn makes for quite different kinds of welfare mixes and more generally
of national and local patterns of governance. It makes also for different
patterns and understanding of social citizenship, at least from the point of
view of beneficiaries. The greater attention for the relational dimension
of support, together with the higher flexibility and diversification of
provisions, which are usually associated with the action of third sector
agencies compared to public ones, are often premised on specific values
that identify a given group and associations. This is particularly, but by
no means exclusively, the case for religious (as well as for ethnic)
associations. These values and shared identity constitute a crucial
motivational background for these associations and their social workers;
they may also be an integrating resource for beneficiaries. But they may
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also be perceived by the latter as an additional burden: an obligation or
price they have to pay in order to be supported. Further, particularly in
places where the public sector does not play an important role in defining
criteria for entitlement and provision, the distinction between charity
and citizenship rights may be further blurred by the intermediating role
of particularistic value laden agencies and actors.

In our sample, the Swedish and French cities are those with by far the
most regulation by the public system and the weakest involvement of
intermediate structures — both family-kin and third sector agencies — in
providing social assistance. This is, of course, premised on a greater
individualisation of entitlements. But it may also produce, or ignore as a
specific need and lack of personal resources, social isolation when an
individual or household for some reason is cut off from family and
community ties. At the same level of poverty, this may lead to greater and
more rapid isolation and alienation of those who may not count on an
informal network of relationships and support, even if they do receive
income support.

Despite reunification, the two halves of Germany still display
considerable differences in their conception and organisation of policies
for dealing with poverty, and there are important local variations even
within what used to be the German Federal Republic. Bremen
corresponds to a model in which a wide network of local intermediate
organisations — trades unions, professional or religious associations — is
strongly coordinated to public welfare. Halle still shows signs of the old
socialist system, which tended to marginalise volunteer, self-help, non-
profit and religious associations. Even if the web of charitable organisations
in the city is extending and intervention growing, it has not yet reached
the density and diversity of the network in Bremen (where more public
resources are also available).

In Italy and Spain, the greater autonomy of the third sector is related to
a process of institutionalisation, where great efforts are made to involve
non-profit institutions and even to support their development. In Turin
andVitoria, both the secular and religious third sector agencies are being
increasingly integrated into the institutional arena of social policies. This
pattern is present also in Milan, where, however, collaboration between
the Public and third sector seems to occur more through an implicit and
explicit delegation of responsibilities by the former to the latter, than
through coordinated planning. The Italian case demonstrates not only
the different patterns of collaboration between the public and private
sector that may develop on the basis of the features and history of both
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sectors. It also demonstrates how interdependent these two, apparently
separate, histories are. ‘ V

As for Portugal, it is undergoing a process of profound modernisation
that should lead the country to break with the traditional model where
assistance for the poor was closely linked to the notion of charity and
private aid. There are, however, different paths to institutionalisation
even here. In Lisbon, social assistance policies are run by a non-profit
body of charitable origin that is legally controlled by the State, but
organisationally and financially very independent. In Porto, policies are
run by a public regional social services centre, with no cooperation with
other public or non-profit bodies. » ‘

Finally, it should be pointed out that the third sector may play a twofold
role in combating, or preventing, poverty and social exclusion. On the
one hand, it may substitute or integrate public support policies, either
through the provision of resources or through the provision of services.

" On the other hand, it can provide jobs, and thus a way out of economic
poverty, particularly for those who suffer from temporary or permanent
vulnerabilities in the main labour market®. This latter role is increasingly
being focused on both in European Union policy documents and by
national and local regulations. '

Social assistance careers as the outcome of
biographical and institutional constraints

Our study has demonstrated that both the demographic and social profiles
of income support beneficiaries and the form of their ‘social assistance
career’ is highly dependent on the way conditions for entitlement are
institutionally defined and practically implemented. As a consequence,
cross-country and cross-city variation cannot be easily and unambiguously
interpreted in terms of the greater or lesser efficacy of the welfare assistance
provided. Conversely, similar outcomes do not automatically have the
same meaning. This apparently negative finding (with regard to the
possibility of performing a comparative evaluation) has prompted us to
look deeper at the differences and their consequences, allowing us to
understand better the workings of a given measure in a given context, as
well as to dissolve long-held stereotypes.

Our data offer sufficient grounds to disprove two of the most common
critiques addressed to income support measures. Firstly, that they create
long-term dependency and secondly, that the more universal and generous
the support, the more likely it is that people remain on social assistance
for a long time, becoming dependent on it. We found, in fact, that only
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a minority of beneficiaries in all cities remain tor a long period on social
assistance, irrespective of its characteristics and the rules for entitlement.
Of course, this is not a univocal indicator of success. It might even be
suggested that longer periods on social assistance could, in some cases, be
miore efficacious than forced short periods, in so tar as they would allow
the investment of time and energy in building up personal resources and
assessing possible opportunities. Yet our findings show that the widespread
idea that most social assistance recipients are long-term ones simply does
not correspond to reality.

Previous studies that were geographically and, to some extent, also
methodologically more limited than ours (for example, Duncan, 1984;
Paugam, 1993; Walker and Shaw, 1998; Leisering and Leibiried, 1999)
have already indicated that there is no evidence that social assistance per
se creates dependence. Our study confirms this finding on the basis of a
much larger comparative sample, while at the same time qualifying it.
On the one hand, it supports the thesis that long-term dependence, when
it occurs, is less a consequence of the ‘corrupting’ impact of social assistance
— particulatly its generosity or lack of rigid constraints — than of the
‘original’ features of the beneficiaries. Those who remain for long periods
on social assistance, or have recurrent relapses, are likely to have some
specific disadvantage, such as being of a mature age, in bad health, female,
with heavy family demands, low education and skills, and so forth. Thus,
the more common these features in the population receiving income
support, the more likely are long careers in social assistance, when these
are not deterred by a time limit imposed by regulations.

The concentration of specific vulnerabilities and weaknesses in the
population receiving social assistance is, in turn, a result of the interplay
between the social, economic and demographic features of the national
and local context, as well as the rules governing income support schemes,
particularly those pertaining to generosity and universalism. There is a
higher concentration where national and/or local economies are weaker
and social assistance supports only the very poor, or those who, in addition
to being poor, have some specific kind of individual or social vulnerability.
This combination holds for all our Southern European cities, where social
assistance beneficiaries tend to suffer not only from income poverty, but
also a more general situation of social and biographical deprivation. Only
in-Milan; and to-a lesser degree Turin,; does this combination not give rise
to long social assistance careers, either continuous or with interruptions.
But, as we have indicated, this is no proof of the efficiency and efficacy of
the system of support in these cities, rather of the rules and constraints
applied. With the exception of given categories (for example, lone mothers,
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people with special needs), income support in these two cities, and
particularly in Milan, is interrupted after an allotted time has expired;
beneficiaries may not return within a predetermined time limit, irrespective
of need. Thus, they often turn to the voluntary and charity sector:

The highest dependence rate was found in Barcelona and Lisbon, where
the combination of close targeting of beneficiaries (which restricts
entitlement to the extremely poor and vulnerable), the small amount of

. benefit, and the absence of a time rule, led to longer than average periods

of social assistance. In this case, although beneficiaries include a large
percentage of people with great difficulty in becoming self-supporting,
the benefif is too low to give them a chance to make a fresh start. They
are hence compelled to find ways of integrating this benefit with other
resources, often in the informal economy, where it is easier for people
with low skills or personal difficulty to find an odd job. However, this
does not offer them the chance to become self-supporting. From this
point of view, the expression ‘social assistance dependence’is only partially
correct, in so far as social assistance alone does not give these individuals
or households sufficient means to survive.

One of the main findings of our study is that close targeting and low
benefits create a population of beneficiaries characterised by a high degree
of vulnerability and difficulty in becoming completely autonomous from
social assistance. This kind of population is of course present everywhere
and needs special attention. But when it comprises the majority of social
assistance beneficiaries due to strict selection rules, it becomes part of the
definition of social assistance itself. The lack of efficacy of welfare measures
in rendering this kind of beneficiary autonomous sets up a vicious circle,
reinforcing a negative pessimistic view of both policies and beneficiaries.
It also de-motivates social workers, increasing their own vulnerability to
professional burn out. It therefore constitutes in itselfa path to marginality
and social exclusion. This may cause different reactions, according to the
local political culture and economic resources. Thus, indefinite (partial)
dependence may be accepted by some social workers and administrators
without prompting any effort to redefine the approach. Alternatively, a
revolving door or shifting mechanism (from public to private social
assistance) may develop, again without prompting policy innovation, even
with regard to this particularly vulnerable population. In contrast, where
benefits are relatively generous, beneficiaries more ‘mixed’ and the chances
of success higher, it is less likely that the presence of a certain proportion
of ‘difficult’ beneficiaries will have a strong stigmatising effect on the
whole population of recipients, and on the institution of social assistance
itself.
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Universalism and generosity would therefore appear not only more
appropriate to a citizenship culture, since they lead to better social
integration, but also more effective in the medium-long term: in so far as
they prevent people from exhausting their resources and- starting social
assistance too late to be successtully supported. This finding, however,
needs to be qualified. It is certainly true that within these systems we
find a substantial quota of so-called ‘bridgers’, that is people who use
income support as a ‘bridge’ between periods in which they are working:
in other words to fill the gap when they are temporarily out of work and
not covered by social security. Social assistance acts for them as a temporary
cushion while they look for a new job. However, among these, some
people may be subject to some kind of “revolving door’ mechanism, albeit
in a highly structured and protected way. Given the interplay between
regulations concerning unemployment indemnity, socially useful jobs and
income support, in Sweden and Germany, but also Vitoria, one may go
through (or be pushed through) the whole system — from work to
unemployment indemnity to social assistance — and then start again®. It
is worth noticing, however, that within this system, and particularly in
Sweden, social assistance does not keep beneficiaries off the labour market.
Rather it tries to maintain continuity between being in work and being
out of work, as well as between being on social assistance and on social
security.

This said, both in the less generous and the more generous systems, the
presence of a group of beneficiaries with a higher risk of long-term
dependence on social assistance cannot easily be dismissed, and is not
susceptible to a single solution. It points to a series of different problems
that have differing weight in the various national and local contexts:
labour market restructuring and high unemployment rates, lack of skills,
low paid jobs, the inadequacy of support for families with children, the
gender division of labour within the family and its consequences for
women’s labour market participation. No single policy can of course
address all of these. To some degree, measures for dealing with the poor
are really trying to cope with failures in other systems: the labour market,
social security, the family and school. Thus, it is empirically unfounded
to base any request for social assistance restructuring on the assumption
that it produces dependence and that most beneficiaries would remain
on social assistance if not adequately monitored and pushed out; yet
social assistance systems must also deal with the presence of'a group who
either needs it for a long time, or who cannot be moved out of it without
requiring both-additional investment in accompanying measures and some
change in other areas.
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Explicit and implicit assumptibns in social integration
discourses '

The last observation points both to the crucial role of differentiated,
accompanying measures in facilitating the social integration of the poor
and to the implicit, and sometimes conflicting, assumptions concerning
what social integration, or social inclusion, is about, at least with regard
to socially vulnerable groups.

We could say that while the countries of Southern Europe tend to
emphasise the role of families and communities in providing social
integration, even in conditions of long-term unemployment and poverty,
the more universalistic systems share an idea of inclusive citizenship mainly
based on participation in paid work, for both genders. In the Swedish
cities, social integration is in fact easily translated into ‘having a job and
becoming financially self-sufficient’. Although the UK was not part of
our study, the most recent developments in the British welfare system
make this idea of social inclusion through inclusion into the labour market
most explicit. Yet, this form of social inclusion is only apparently simple
to achieve. First, it suggests that jobs — and more so adequately paid ones
— are available, and that the problem lies entirely with beneficiaries: either
their lack of willingness to work or their lack of skills. Second, it tends to
underestimate the amount and value of the unpaid work that is mostly
performed by women. Finally, it presupposes that work cultures and
willingness to work for wages (and stigmatisation of social assistance) are
the same across social and ethnic groups, and are, to some degree, ‘found
in nature’. Many experiences testify to the contrary.

The ‘work ethic’ that is part of the tradition of the industrialised world
has been constructed through a long and often hotly contested process,
in which different work cultures and different ideas of social obligation
have competed. We can find traces of this in the unresolved conflict
between the needs and ethic of care, and the ethic of paid work, which
underlies gender conflicts. It also lies behind the increasingly fragile
balance in the family’s division of labour and the concept of obligations
of family and kin. The very different way in which lone mothers with
small children are regarded in Sweden and Germany or France for income
support purposes, reflects different views of the social obligations of this
group of beneficiaries, involving the balance between caring and working
for pay. The UK itself, in its move towards redefining lone mothers as
breadwinners rather than carers, is using the carrot of improved benefits
(including money to pay for childcare), rather than the stick of enforced
obligation to be available for work, indicating that social inclusion involves
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something more than simply being moved into paid work (for this group
at least). : ;

Thus, in order to give people an incentive to work, it is not always
sufficient to offer them jobs (assuming there are jobs to be oftered). These
must be perceived by the beneficiaries as providing a good opportunity
for their life and family. This in turn presupposes not only a specific
cultural outlook and perspective, but also three other things: that the
person offered the job has enough training to keep it, that caring
obligations and needs are adequately taken care of, and that the job pays
enough and offers enough security to be worth taking. The last aspect is
particularly relevant in contexts, such as Southern Europe, where the
offer of poorly paid and temporary jobs in the official labour market may
be in competition with extended family solidarity, and also work in the
informal economy. Since time spent in unemployment increases
entitlement to social assistance benefits and to being hired in the public
sector, taking a poorly paid and insecure job may appear a move that is
too risky and costly’. In this case, it may seem more rational to remain in
the informal economy, with or without social assistance.

As for the idea that any job is better than no job, our data offer some
support to Atkinson’s (1998b) and Paugam’s (1997a) argument that this is
a very simplistic view, and that some jobs might lead to greater social and
professional exclusion than social assistance itself. Forcing a person to
take any job may have negative effects upon their skills, and hence the
ability to stay in the labour market. This is particularly true when the
unskilled job is not protected by social security. Of course, this general
argument must be qualified with regard to specific individual
circumstances. Yet it appears that the risk of the revolving door mechanism
is greater when the ‘any job’ rule is strictly enforced. It can make a great
difference when, as in the Swedish and German cities, even temporary
jobs offered to social assistance beneficiaries give the same entitlements
to social security — in terms of pension contributions and unemployment
indemnity — as ‘normal’ jobs. By offering an individual the real status of
worker, he or she is at least temporarily reinserted in the circuit of social
security. Paugam (1997a) defines this as a form of ‘disqualified integration’
(if the job is unskilled), in contrast to the ‘compromised integration’ offered

by unskilled jobs in the informal economy where there is no social security

coverage. :

It should be added that integration achieved by accepting any job
(with social security) may work better in places and within social groups
who share a strong work ethic. From this point of view, it is interesting
that notwithstanding the generosity of the system, Swedish beneficiaries
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tend to spend less time on social assistance precisely because they have
the view that it is one’s responsibility, as well as one’s right, to work. In
Sweden, unlike many other countries, this attitude is shared by lone
mothers-of small children; who are not covered by special provisions nor
temporarily exempted from the requirement to work. The combination
of widespread childcare services and a widely shared gender model in
which motherhood and paid work are not in contradiction, renders this
group less vulnerable than in other countries (where lone mothers tend
to become poor because of lone motherhood, not because of loss of a
job); but it also puts pressure on women to exit welfare quickly by finding
paid wortk, irrespective of their mothering obligations and desires.

Interestingly enough, the same attitude -can be found among lone
mothers in Halle, who grew up with the same gender model as their
Swedish counterparts, but now find it in contradiction to prevalent models
in the reunified Germany where they are incorporated into a system
with a very different set of implicit and explicit expectations about gender,
social assistance and the labour market. It is much more difficult for lone
mothers in Halle to exit welfare than in Sweden, although they share the
same expectations and values. At the same time, it is likely to be more
difficult for lone mothers in Halle than in Bremen to accept their
experience of receiving social assistance as justified by their caring
obligations, rather than by their joblessness. Thus, the interplay between
local and individual cultures concerning work and family obligations
and local opportunities must be taken into account when defining options
and projects for social assistance beneficiaries. It is important to help
them orient their expectations and to develop strategies so as to avoid
social assistance clashing with their personal and social identity, further
contributing to a feeling of social exclusion.

The concept of a ‘contract’ as opposed to a one-sided -obligation has
been developed precisely to avoid these rigidities and risks. It has been
introduced as a policy instrument, particularly in France, to express the
mutual commitment of the community and the beneficiary towards
achieving social integration and an improvement in the beneficiary’s
situation. In the British system, it has been phrased in a slightly different
way, as a ‘new deal’. But in both cases, the responsibility of the parties —
the beneficiaries and the State or community — are stressed. Yet, even this
idea of striking some sort of contract, making some kind of deal with
those receiving social assistance is not without problems.

First, it implies that there really are alternatives or options, which again
is not always the case, due not only to the history of the individual, but
also to socially structured constraints. Second, it implies a symmetry
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between the contracting parties. This presumes, on the one hand, a capacity
for care and attention in social workers, as well as cooperation between
the various local actors in developing specific opportunities. On the
other-hand; it presumes-that-the-beneficiaries-themselves-have-sufficient
human capital to develop projects and to negotiate with social workers.
In its actual implementation, this policy can easily be transformed either
into a routine procedure, or a form of social control on recipients, or
even a new instrument of discretionary treatment, where the ‘best contracts’
are reserved for the nicest or easiest recipients. In other words, the passage
from theory to practice in the implementation of a ‘contract’ approach to
social insertion requires a great deal of innovation, both in the social
workers’ profession (which was the underlying goal in France) and in the
functioning of the local welfare system. At the same time, it is highly
vulnerable to disappointment — among beneficiaries, as well as the
community and policy makers — if contracts are not available or are not
implemented.

Open debates in social assistance discourses

Income support measures for the poor have been under scrutiny in most
countries for some time. Different issues are at stake, not only those
concerning ‘active’ versus ‘passive’ measures. We point out three crucial
sets of problems®.

The first concerns the criteria for defining the groups entitled to income
support: to what degree should universalism be corrected through some
form of selectivity based on age, residence, family responsibility, family
dependence, and so forth? This involves several different problems. One
concerns the degree to which family and kin solidarity should be enforced,
particularly with regard to parent-children obligations. Another concerns
the social and moral acceptability, or opportunity, of giving income support
to the young. These two questions are linked, but also distinct. The latter
implies not only moral judgements on family obligations, but also on the
status of the young as citizens, on what society owes them and their
specific vulnerability not only to poverty, but to dependence and passivity.
In this respect, it is interesting to consider the rules under which some
countries — for example, France, Luxembourg, Spain and Denmark —
exclude young people below a certain age from minimum income schemes.
It would be too simplistic to interpret it solely in terms of a denial of
rights. This choice points to a view of the specific moral vulnerability of
the young, and also to the definition of what should be offered to them
as an alternative: training, work experience, and so forth’. On the other
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hand, in Denmark (and Sweden sincé January 1998), young people (18-
24 years old) applying for income support have been obliged since 1990
‘not only to register at the unemployment office, but to accept any training
or job offered to them by the municipality, under penalty of losing the
unemployment benefit. Although this system may appear strongly
compulsive, it still grants the young more resources than in France or
Spain (not to mention Italy), where a young person may or may not be
offered a training programme, or job experience, while being excluded
“from the minimum income scheme.

Yet another probleni concerns the entitlement of non-nationals, and
particularly Third World immigrants. To what degree and under what
conditions (duration and legality of residence, past contributory or tax
paying history), should they be entitled to sharing the national or local
welfare resources? '

One way of addressing (or solving) the issue of entitlement is that of
prioritisation (and/or categorisation), which is also a way of defining the
deserving or undeserving poor. Extreme categorisation, both at the
national and local level, occurs in countries such as Italy where there is
no nationally regulated income support scheme. But also in countries
where there is a national scheme, as in France, Portugal, Spain, it may be
added to other existing categorical schemes (for older people, people
with disabilities, lone mothers, widows, or poor working adults) as a last
resort. In any case, the issue of who deserves or is entitled to social
assistance tends to be periodically reformulated according to criteria that
may also be dictated by political cultures and expediency. A case in point
is the different way of framing the needs and characteristics of lone mothers
in different countries: while in some they may be considered the most
deserving category (together with older people), in others they are
perceived as socially irresponsible users of the system, to be controlled
and kept in check.

A particular problem that arises within the issue of entitlement is that
of the possible negative effects, particularly with regards to women, set in
motion by means-testing of households. Not only is there a risk that the
poverty of financially dependent women is not acknowledged through
this approach, but their attempts to become financially autonomous may
be thwarted. This is a particularly difficult, if not intractable problem, in
so far as all countries, even the most individualistic in-their approach to
social protection, assume for social assistance purposes that spouses and
cohabitant couples share their income.

The second set of problems concerns whether income support should
be seen primarily as a preventive or as a curative measure. In other
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words, should social assistance’ act as a sort of launch pad, that is an
incentive structure to ‘prevent the socially vulnerable becoming poor or
socially excluded, or as a last resort or ‘safety net’ for those who cannot
help themselves. Though conceptually clear, this issue is easily confused
at the policy level — not only because the same measure might be used in
a preventive rather than curative (or even exclusionary) way, but because
the time-horizon of preventive measures may be out of scale with that
perceived and experienced by the poor themselves. Thus, work
requirements or incentives may be empowering opportunities, pushing
an individual towards adequate job insertion or, on the contrary, they
may be used as a means of social insertion for individuals who are not (or
no longer) employable, simply helping them to feel useful. At the same
time, the timing of programmes — duration of benefits, training courses,
work experience and so forth — may be out of step with the subjective
perceptions of beneficiaries and with their personal and family
circumstances.

It should be added that the focus on labour market participation and
paid work as the main route out of poverty, is highlighting not only the
hypothetical disincentive effects of social assistance, but also the plight of
the working poor. Thus, in a few countries policies are being developed
sp‘eciﬁcally for this population, and particularly families with children
(see also OECD, 1999). Once again, following and improving on the US
experience with the Earned Income Tax Credit, the UK has been the
first European country to develop such an approach, through the Working
Families’ Tax Credit. It is now being followed in France with a similar
measure, and also has an equivalent in Ireland.

Debate on how to support poor working families is going on in many
countries. To be more precise, there are two debates, which should not
be confused: one concerns income support for families who are below a
given earnings’ ceiling, the other concerns the subsidy of low productivity
jobs. While the former involves integrating the inadequate income of a
household, the latter involves subsidising (for example, by reducing the
cost of labour) labour market demands for unskilled, or labour intensive
jobs. The idea is that these provide employment for those actual or
potential social assistance beneficiaries who have the most difficulty in
becoming financially independent because of their low skills or other
shortcomings:

This is not the place to address the latter issue. As for the former, we
should like to point out that, important as it is to acknowledge that
efforts must be made ‘to make work pay’, the mechanisms involved in
means-testing on a household basis risks creating further vicious circles,
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particularly for women. Tt can make it no longer worthwhile to work
extra hours or to have an additional worker/earner in the household.
This negative incentive affects in particular two-parent households,
rendering- them-(and -especially- womnen)move; not less vilnerable 6
poverty and social exclusion should something happen to the couple’s
relationship'’. Paradoxically, this occurs in the same country, the UK, in
which the New Deal for Lone Parents strongly encourages lone mothers
to take up paid work as a way of better protecting themselves and their
children financially, and being better integrated socially.

In any case, we might suggest that ‘making work pay’ policies represent
an institutionalisation — with all the advantages not only of higher
generosity, but of legality and of some degree of social security — of the
kind of ‘assisted equilibrium’achieved in some of the Southern European
cities through the combination of inadequate income support and recourse
to the informal labour market. Further, in the case of institutionalised
making work pay policies, beneficiaries holding a job are not perceived
as cheaters who might or might not be condoned on the basis of social
workers’ leniency or understanding. On the contrary, they are perceived
as better citizens because they are less dependent on public assistance.

~ The focus on ‘active’ policies also reformulates the issue of the balance
struck between universalism and individually adapted measures. Special
incentives (or disincentives), insertion programmes, requirements and
‘contracts’, cannot be overly standardised if they are to serve their purpose,
as they must match the circumstances of beneficiaries. This opens up the
whole question of the kind of obligations (both for the social services
and for recipients) that means-tested income support for the able-bodied
should involve, and represents the third issue in the current policy debate.

‘What balance should there be between the respect of individual choice
and personal freedom, and an authoritative approach that predefines the
range of options and imposes a set behaviour? For example, the
requirement of willingness to actively search for a job, which is imposed
on able-bodied income support recipients in all countries, can represent
a positive incentive — a means of achieving social integration and
developing personal skills. Vice versa, it may also be a constraint that
prevents recipients from developing alternative strategies and ways out of
poverty. It can be used as an empowering device or as a constraint, aimed
at getting people off the welfare rolls, at stigmatising them or even making
it difficult for people to receive social assistance. -Moreover, it can easily
become an enforced obligation to work, turning social assistance
beneficiaries into forced labour, in a contemporary reinvention of the
workhouse''. It is not at all easy to judge beforehand how this requirement
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will be implemented and with what consequences. There is a fine dividing
line between the two approaches — a line that is often crossed in both
directions (more in the actual implementation of policies at the everyday
level; than-in-formal-rules-and-principles-of-law)-

Moreover, the risk of the avoidance of responsibility by social services
in the name of freedom for the recipients is as great as that of over
control and authoritarianism. It is interesting, from the point of view of
the history of ideas and policy models, to view the different status of the
term ‘workfare’ in the past three decades. It was developed in the US in
the 1970s in criticism of work requirements introduced as a form of
social control of the poor; thus it represented diminished citizenship rights.
It has become the catchword of ‘progressive’ social assistance policy both
in the US and in Europe in the mid-1990s, though with a slight linguistic
variation in the new UK New Labour vocabulary: ‘welfare to work’?
This radical shift in usage and meaning certainly presents the risk of
being translated into forms of stigmatisation of social assistance recipients,
if not forced labour. Yet it should not be interpreted merely as a form of
political cynicism. Rather, it points on the one hand to the, largely
unfounded, but still quite widespread fear of long-term dependence on
social assistance. In some Southern European countries, with large
informal economy sectors, this fear may be compounded by that of
condoning and even encouraging both frandulence in obtaining benefits
and participation in the illegal (and in the case of Italy, sometimes even
criminal) economy. On the other hand, that Janguage shitt points to the
awareness that inclusion must also address issues of empowerment,

" acknowledgement and strengthening of individual capabilities.

Whatever the implicit and explicit goals, the stress on active measures
also points to new roles and responsibilities for local actors, and particularly
for local communities. These can no longer be perceived simply as a
passive context in which the events of economic and social history have
led to various forms- of poverty and social exclusion being experienced.
The community also consists of actors responsible for implementing
policies — not only applying rules and regulations, but providing insertion
programmes, developing ‘contracts’, forming partnerships, and so forth.
The new active policies against poverty and social exclusion imply the
existence of a local community: as a place in which poverty and/or
exclusion arise, but also one in which forms of social integration are
developed. From this point of view, specific sets of local actors can
encourage both diversity and a degree of discretion in implementing
policies. They can be the instruments for (re-)creating or (re-)structuring
local communities, and thus possibly reinforcing diversity and inequality
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between communities, especially when available resources are limited.
Consequently, diversity with regard to measures to combat poverty and
social exclusion is likely to increase not only between but also within
countries.

This process of policy re-evaluation is going on with varying intensity
in all European countries, as well as in other OECD states. Thus it
includes countries that already have an established and well defined policy
against poverty and some kind of minimum guarantee of resources, as
well as countries that do not — at least not as an institutional part of the
social rights package or of society’s obligations and responsibilities in
defining citizenship within the national (central or federal) community.
From this point of view, comparative research allows us to understand
how different systems define and deal with these and related issues, and
what the results are.

At the same time, comparative research can contribute both empirically
and methodologically to the process of European policy making. Social
exclusion/inclusion is one of the areas in which a common approach is
being developed through the method of open coordination. In fact, in
order to develop a common understanding of the goals of social policy
and to benefit from mutual learning and best practice, it is important to
have a clear understanding of the complex network of established practices
and institutions, of specific cultural meanings and the patterns of sociability
that underlie given policies. Policy transfer between countries is not easy.
This is not only because individual policies are usually part of a far more
complex package, but also because they reflect nation-specific ways of
understanding reality. The opening of a European discourse, with a set of
common goals and indicators, is an ambitious attempt to develop shared
understandings — requiring more or less radical change in existing nation-
specific and local patterns of discourse and policy. Careful testing of
stereotypical views and nation-specific experience, contrasting modes of
interpretations and patterns of intervention, is needed in order for this
effort to be successful in terms of efficacious policy decisions.

Notes

' Literature on this phenomenon is substantial. See for example, Barbagli and
Saraceno, 1998; Garfinkel and McLanahan, 1990; Marsiglio, 1995; Martin, 1997;
OECD, 1990; Seltzer, 1994.

* In the new edition of his retrospective longitudinal research on social assistance

recipients in a small French town, Paugam (1997b) stresses that different groups
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might also represent different stages in the life course of social recipients, although
t=]

not all recipients go through all phases.

3 See for example, Grover and Stewart, 1999; Jessop, 1993; Standing, 1990. The
studies collected in the European Foundation for the Improvement of Living and
Working Conditions, 1999; Lodemel and Trickey, 2000.

1 As a consequence of the Lisbon and Nice summits in 2000, social exclusion has
entered the Buropean policy agenda and countries are requested to prepare two
year National Action Plans on the basis of common objectives. Analogous to 'the
National Action Plans on employment, they will be assessed through a peer review

process.

5 The role of the third sector has been one of the focuses of a TSER. funded
project on the ‘Evaluation of local socio-economic strategies in disadvantaged
urban areas’, ELSES (project 3047, coordinators S. Weck and R. Zimmer Hegman).
See ELSES, 2000.

6 Abrahmson (2000) advances this observation for the Danish case, pointing out
that jobs or training courses offered through the social assistance ch:anncl arf less
likely to lead to regular jobs than temporary jobs or training experience offered
by the non-protected labour market and training system, since the former are

stigmatised.

7 Jordan (1996, p 36) argues that for people trapped in deprived ‘communities ot

fate’, illegality may be a more secure source of income for survival than the new
’ ~

flexible labour market, where extremely irregular employment for below

subsistence wages does not provide the basis for a sustainable way of life.

% See also Leisering and Walker (1998b), whose list is slightly different, and more

articulated, than ours.

- ad 1 (819
% In France, the Emploi Jeunes programme — a voluntary scheme, launched in 1997
— was the alternative answer to the request that the age threshold for obtaining

the RMI be lifted.

19 e are not denying that the Working Families’ Tax Credit is an improvement
compared to the previous limitation in working hours allowed, 111: so far as it
addresses the plight of poor dual-parent working households (see for example,
Piachaud and Sutherland, 2000). Yet, the effects on the behaviour of all household

members in the way this support is given, and its implicit assumptions concerning
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the gender division of labour, should not be underestimated. Further, a more
generous acknowledgement of the cost of raising children by providing increased

child benefits and/or tax allowances could possibly have the same protective effect
without creating disificentives.

! See for instance, Sunesson et al (1998), who argue that this is presently a risk in
Sweden. See also Becker, 1997.

" There is not a general consensus on what workfare includes and the use of the
term varies over time and across countries (Peck, 1998), besides being a highly
charged political tern1. A restricted definition, used also in a recent comparative
study of workfare policies in six European countries, defines it as “policies which
require people to work in exchange for, or instead of, social assistance benefits”.
See Lodemel and Trickey, 2000. For an overview of debates and experiences, see
European Foundation for the Improvement of Living and Working Conditions,
1999. See also Barbier, 1998; Standing, 1990.
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Poverty in Europe in the mid-1990s: the effectiveness of
means-tested benefits

Diane Sainsbury, University of Stockholm, Sweden
Ann Morissens®, Roskilde University, Denmark

Sammary This article examines the income
maintenance policies of several members of
the European Union and three candidate
countries: the Czech Republic, Hungary and
Poland. It addresses the issue of the effective-
ness of these policies and especially means-
tested safety nets-in alleviating poverty. To
assess the effectiveness of the policies, we use
data from the Luxembourg Income Study. We
analyse the incidence of poverry based on the
EU poverty line and poverty reduction for the
entire population and vulnerable groups — the
unemployed, solo mothers, large families, and
the elderly. During the 1990s the poverty rates
increased in most countries and for most vul-
nerable groups. Means-tested  benefits
assumed growing importance in alleviating
poverty, and several countries have improved
their schemes to guarantee a minimum income.
At the same time reforms have produced
diversity in the safety nets across Europe.

Key words European Union, means-tested
benefits, poverty, safety nets, social protection

Résumé Cet article examine les politiques de
maintien des revenus au sein de plusieurs érats
membres de 'Union Européenne et de trois pays
candidats: la République Tchéque, la Hongrie
et la Pologne. 1l s’intéresse & Pefficacité de ces
politiques et en particulier des minimums soci-
aux sur la réduction de la pauvreté. Pour évaluer
Vefficacité de ces politiques, nous utilisons les
données récoltées par 'Frude sur les Revenus de
Loxembourg (Luxembourg Income Study).
Nous analysons les situations de pauvreté sur
base de la ligne de pauvreté définie par I'UE et
la réduction de la pauvreté dans la population
dans son ensemble et au sein des groupes plus
vulnérables - les chémeurs, les méres céli-
bataires, les familles nombrenses et les person-
nes gées. Au cours des années 1990, le taux de
pauvreté a augmenté dans la plupart des pays et
pour la plupart des groupes vulnérables. Les
allocations sous conditions de ressources ont en
un rBle croissant dans la réduction de la pau-
vreté et plusieurs pays onr amélioré leurs dis-
positifs pour garantir un revenu mimimum. En
méme temps, les réformes ont conduit & une
diversité des filets de sécurité en Enrope. -

Introduction

Combating poverty has been an official
concern of the Commission and the member
states since the mid-1970s when the first
Poverty Programme was adopted.! The
poverty issue assumed new urgency with the
slowing of economic growth and rising unem-
ployment-in the 1980s. Around 1990 nearly
50m Buropeans were living under the poverty

line (Eurostat, 1994: 185) and towards the
end of the decade the number had risen to
60m Europeans (COM/2001/565: 6). The
1992 Recommendation on  Sufficient
Resources called for the establishment of
common  criteria  concerning  sufficient
resources and social assistance in the social
protection systems of the member countries
(Abrahamson, 1997: 140). More recently, in
‘A Concerted Strategy for Modemising Social
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Protection’ (1999), the Commission set as a
goal to ‘ensure effective safety nets, consisting
of minimum income benefits and accompany-

from earlier studies. After presenting the data
and methods, we measure poverty for the
entire _population, along with-vulnerable

ing provisions, with a view rto efficiently
combat poverty and exclusion of individuals
and families’ (COM/1999/347).

This article examines the income mainte-
nance policies of several European countries
and their role in combating poverty, and it
addresses three issues. First and foremost,
_how effective are means-tested safery nets and
other social transfers in alleviating poverty?
Second, has there been a convergence in the
safery nets of the member countries of the
European Union during the 1990s? Third,
what are the implications of enlargement of
the European Union for the crearion of a
common safety net? To answer these questions
we use two waves of the Luxembourg Income
Study from the early and mid-1990s to
analyse the income maintenance policies of
several member countries and three Central
European countries that are candidates  for
membership. We have selected countries that
represent  different welfare regimes. The
member countries include Belgium, France,
Germany, the Netherlands (representing the
Conservative Corporatist regime), Italy, Spain
(the Southern European regime), the Unired
Kingdom (the Liberal regime), Denmark,
Finland and Sweden (the Social Democratic
regime).? The candidate countries are the
Czech Republic, Hungary and Poland whose
prospects of membership have been the most
promising. These countries share a Soviet
legacy and the transitional experience, leading
to assumptions of 2 common welfare regime
quite different from those of the other
European countries. Already in the early
1990s, however, it was suggested that the
emerging  post-communist  welfare  state
regimes of Czechoslovakia (especially the
Czech lands), Hungary and Poland repre-
sented three distinctive types: the Social
Democratic, the Liberal Capitalist and the
Post-communist Conservative Corporartist
respectively (Deacon, 1992: 172-83).

First we discuss how our analysis differs
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groups, across countries, We examine the
effectiveness of income maintenance policies
in reducing poverty, distinguishing between
the impact of means-tested benefits and other
social transfers. In the concluding discussion
we comment on trends of convergence and the
implications of EU enlargement for the
prospects of a European safety net.

Previous research

Until recently, the study of means-tested bene-
fits has suffered from two major weaknesses.
First, relatively little scholarly attention had
been devoted to means-tested benefits. Instead
this type of benefit has been overshadowed by
research on social insurance schemes. Second,
there has been a general tendency to assume
that means-tested benefits are characterized by
invariance. Gesta Esping-Andersen’s influen-
tial book The Three Worlds of Welfare
Capitalism (1990) has also contributed to
diverting attention away from analysing varia-
tions in means-tested benefits. His regime
typology assigns special importance to meang
testing and makes it a defining characteristic
of the Liberal welfare state regime. In the
process he obscures the existence of means-
tested benefits and their performance in the
other welfare state regimes. In addition, his
emphasis on decommodificatioq, which pre-
supposes commodification, underlines the
importance of work-related benefits,
To date the most comprehensive study of
variations in means-tested benefits is Social
Assistance in the OECD Countries (Eardley et
al,, 1996), summarized in this journal (Gough
et al.,, 1997). The study highlights structural
dimensions of variation, such as the position
of means-tested benefits and linked benefits
within the social security system, eligibility
criteria and resulting coverage, administration
and benefit levels (Gough et al, 1997)3 In
contrast, we examine the functioning of
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means-tested programmes rather than their
structural variations. Of central significance in

for researchers to conduct cross-national
analyses of poverty, income distribution-and

ihe analysis here is the dimension of poverty-
reduction  effectiveness and the resulting
poverty rates. Furthermore, we are interested
in the poverty-reduction effectiveness of
means-tested benefits in relation to other
social transfers,

We define the basic safety net as the range
of benefits available to guarantee a minimum
income based on a resource test (cf. Bardley et
al,, 1996: 1). According to this definition the
safety net consists of all means-tested benefits
in a particular country regardiess of whether
the resource test’ is a poverty test to restrict
access to the most needy or an affluence test
to exclude the well-off. We prefer not to
equate the safety net with social assistance,
which could result in omitting

other means-

tested benefits that are separately adminis--

tered from assistance schemes. Such omissions
rest on an administrative and not a theoretical
distinction (cf. Gough, 199¢). Moreover,
emphasis on social assistance in the definition
of the basic safety net may block considera-
tion of new ideas and innovative programmes,
such as a participation income (Atkinson,
1998: 145-9), the Finnish reform of unem-
ployment benefits (OECD, 1998a: 70) or the
Czech state social subsidies system to guaran-
fe¢ a minimum living standard (OECD,
1998b: 176-84).

Data and methods

For the analyses presented in this article we
use two waves of data — collected in the early
and mid-1990s - from the Luxembourg
Income Study (see the Appendix Table 1, for a
list of the years and surveys). The
Luxembourg Income Study (LIS} is a cross-
national data set with detailed information
about sources of household income in over 20
countries. A special feature of LIS is the har-
monization of the main income variables —
disposable income, gross income and market
income — which creates a unique data bank

al assistance,

inequality. Despite the efforts to harmonize
the income variables, problems of data com-
parability have not been fully resolved. In this
article we have confronted three problems.
The first concerns differences in the contear of
the means-tested benefits variable. Basically
the LIS means-tested benefits variable includes
S;"(;iél ssistance bgngfits and  housing
allowances. Our definition of the safety net
includes all types of benefits that entail some
sort of resource test and therefore requires a
recoding of the LIS means-tested variable for
some countries {see Appendix for details). The
second limitation is that the LIS does nor
contain information on benefits in kind,
Accordingly our analysis is confined to
income poverty. Lastly, because of data limita-
tions we do not analyse tax benefits targeted
to low-income groups. 4

Our approach differs from methods that
have figured prominently in earlier research
on two counts. First, much of the recent
European literature has assessed social assis-
tance employing a model recipients approach
(e.g. sZ“W,”"1‘995;“‘Bfédshaw‘e’r""ax.,'“1’9’96: chs
5-6; Eardley et al., 1996; Gough et al,, 1997).
This approach focuses on the statutory pravi-
sion of benefits and the entitlements of typical
but hypothetical recipients with specific traits;
it assumes that the model recipients claim and
receive the benefits to which they are entitled.
Although useful in identifying and comparing
the basic features of social programmes, the
approach is often not very informative about
programme outcomes. A major weakness is
that it provides a picture of how social provi-
sion could “or should work but not_how it
actually does work. ‘An’additional  difficulty
concerns ‘the representative trade-off of the
model recipients approach (Eardley er al,
1996: 8, 116). As the models become more
elaborate and supposedly more realistic,
problems of representativeness mount because
of the growing number of specific assump-
tions made about recipients. Instead of
model recipients we use the LIS, which allows
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us to examine real recipients and actual out-
comes.’
Second, we propose a new measure to

the economic situation of persons with low
incomes. The most common method ro assess

the impact of means-iested benefits has been

to analyse their contribution to income. One
procedure has béen to examine the income
structure across income groups from the
poorest to the wealthiest (quintiles or deciles)
to determine the contribution of these benefits
to total income for each quintile or decile (e.g.
Deleeck et al., 1992). Another tactic has been

to analyse the income packages of particular .

groups — families, solo ” mothers, _eic.
(Rainwater et al., 1986), The income package
is a sum of income acquired from several dif-
ferent sources. While this concepr provides a
tool to break down income by its sources to
determine the importance of each component,
a shortcoming is that quite similar income
packages can be associated with very different
poverty rates.5 Rather than emphasizing the
contribution of means-tested benefits 1o
income, we are interested in whether these
benefits make a difference by altering one’s
poverty status. We focus on the exrent to
which the receipt of means-tested benefits lifts
a person over the poverty line.

Poverty incidence

We use the relative approach in measuring
income poverty. This means that we define as
poor those households that have a disposable
income adjusted for family size — or an equiv-
alent disposable income - below a certain
threshold representing the level of well-being
of the population in a specific country. In
most comparative studies the poverty thresh-
old has been set at 50 percent of median
equivalent disposable income. Instead we use

the EU’ current definition of poverty —60
percent of median disposable income adjusted

for family size (Eurostat, 2000). To adjust dis-
posable income for family size we use the
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OECD equivalence scale. This scale assumes
that a child under 18 needs 50 percent of what
an adult needs and that éach additional adult

———capture-the impact of means-tested-benefits-on——in-the-houselold needs 7 O-percentof what the

first adult in the household needs. This equiv-
alence scale is also used by the EU.

Poverty-reduction effectiveness

To assess the effectiveness of public social
transfers in general we compare the popula-
tion’s economic situation at two points —
before and after taxes and transfers — and use
relative and absolute measures of poverty
reduction.

The relative effectiveness of poverty reduc-
tion is measured as follows: Pre-transfers and
taxes poverty rate — Post-transfers and taxes
poverty rate/Pre-transfers and taxes poverty
rate * 100 (Mitchell, 1991: 65). We use the
poverty rates based on market income as a
measure for the pre transfers and raxes sitna-
tion., Market income includes earnings from
labour and capital as well as occupational and
private benefits. Poverty rates based on equiv-
alent disposable income are used as a measure
for after transfers and taxes.

In assessing the relative effectiveness of
means-tested benefits in alleviating poverty we
employ a similar measure. Now we compare
the poverty rates before and after means-
tested benefits (for the exact content of
means-tested  benefits, see the Appendix).

_More precisely, we use poverty rates based on
j ‘minus sted bene-
its and compare them with poverty rates
based on the disposable income, The former is
the poverty rate based on the income people
have after taxes and transfers before receiving
means-tested benefits, whereas the latter
includes means-tested benefits and we can
attribute the reduction in poverty to means-
tested benefits. Here the relative effectiveness
of poverty reduction is measured in the fol-
laﬁigg ‘way: Pre-means-tested poverty rate —
Post-means-tested poverty rate/Pre-means-
tested benefits poverty rate * 100.
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We also utilize absolute measures of

poverty-reduction effectiveness. More gener-

state regimes, especially in the early 1990s.
Among the countries with low poverty rares

ally, the absolute measure is the percentage  we find —representatives—of—the—Social

point difference berween the poverty rate
before and after transfers and taxes. In deter-
mining the impact of the safety net, the
absolute measure refers to the percentage
point difference in the poverty rate before and
after means-tested benefits. Finally, it needs to
be stressed that our measures of poverty rates
and poverty reduction are after taxes.’

Poverty and poverty reduction: social
transfers and the safety net

First the poverty rates for the entire popula-
tion in the 13 countries are presented. We then
examine poverty reduction achieved through
all social transfers and means-tested benefits
in particular. Subsequently we look at vulnera-
ble groups - the unemployed, single parents,
large families, and the elderly — and the
impact of social transfers and the safety net.

Poverty rates

Figures 1a and 1b present the poverty rates of
the national population in the early and mid-
1990s, using the EU’s current definition of
poverty — 60 percent of median disposable
income adjusted for family size. At both
points in time the poverry rates of the Czech
Republic stand out as the lowest. In the early
1990s the Czech Republic was followed by
Denmark, Finland, the Netherlands, Belgium,
Germany, Hungary and Sweden. The remain-
ing countries — Poland, Spain, France, Italy
and the UK - had higher poverty rates that
were above the mean. In the mid-1990s there
was some reshuffling among countries wirhin
the groups but little movement berween clus-
ters. Primarily Hungary moved from being a
country whose poverty rate was below the
mean to one above it.

The pattern of clustering based on poverty
rates is quite different from that of welfare

Democratic regime and the Conservative
Corporatist regime as well as member and
candidate countries. Likewise the nations with
higher rates of poverty represent several
regime types and both members of the EU and
candidates for membership. However, coun-
tries representing the Social Democraric
regime did not have high poverty rates and
those representing the Southern European
regime did not have low poverry rates.

It should also be noted that overall the
national poverty rates increased during the
first half of the 1990s. This is evident in
the poverty rates of the individual countries
and the mean. The two exceptions were
France and Sweden. The most dramatic
increase occurred in the Czech Republic,
although its poverty rate remained strikingly
low. Norable increases also took place in the
other two transition countries. Furthermore,
in the mid-1990s the poverty headcounts of
three countries - Italy, Poland and the UK —
exceeded 20 percent compared to only the UK
at the beginning of the decade.

Poverty reduction

Table 1 presents relative and absolute meas-
ures of poverty-reduction effectiveness for all
social transfers. The relative measure of
poverty-reduction effectiveness indicates the
proportion of pre-transfer poor lifted above
the poverty line through social transfers. The
absolute measure is the percentage point dif-
ference between the pre-transfer and post-
transfer poverty rates. In comparing the
absolute measure across countries, it ought to
be noted that its magnitude is limited by the
pre-transfer poverty rate.

The table shows pronounced differences in
the performance of the social protection
systems of the countries in reducing poverty
both in relative and absolute terms. This was
especially true in the early 1990s when the

Journal of European Social Policy 2002 12 (4)
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Table 1 Rank order of countries based on poverty-reduction effectiveness of all social transfers for

entire population
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Figure 1a National poverty rates (early 1990s)
Source: LIS; own calculations.
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Figure 1b National poverty rates (mid-1990s)
Source: L1IS; own calculations.

Czech system lifted 9 out of 10 of the pre-
transfer poor above the poverty line in con-
trast to approximately 3 out of 10 in the UK.
In the mid-1990s divergence was not so sharp,
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as the British system improved and the effec-
tiveness of Czech transfers declined. The rela-
tive effectiveness scores of many countries also
decreased during the decade.

1 e-poverty-reduction Absolute poverty reduction

Early 1990s

Czech Republic (1992) 90.7 28.2
Hungary (1991) 75.1 35.6
Sweden (1992) 70.7 28.8
Poland (1992) 68.5 36.3
Denmark {(1992) 68.1 19.5
Belgium (1992) 65.4 21.2
France (1989) 59.8 27.1
Netherlands (1991) 56.2 14.2
Finland (1991) 554 . 11.7
Spain (1990) 54.4 20.1
Germany (1989), 52.9 13.3
Traly (1991) 7 ' 48.7 18.6
UK (1991) 34.4 10.8
Mid-1990s

Czech Republic (1996) 76.8 21.5
Sweden (1995) 75.1 29.2
Hungary (1994) 70.3 38.2
France (1994) 63.2 29.4
Poland (1995) 61.8 36.5
Finland (1995) 60.8 15.9
Belgium (1997) 60.5 20.5
Germany (1994) 53.6 15.7
Netherlands (1994) 51.2 14.0
Italy (1995) 46.1 19.9
UK {1995) ' 41.3 14.5

Source: LIS; own calculations.

More specifically, the Czech Republic not
only distinguished itself by its low poverty
rate but also its high relative effectiveness
scores at both points in time. The other two
transition countries ~ Poland and Hungary —
displayed very high levels of market income
poverty, high scores of relative effectiveness,
and simultaneously the greatest absolute
poverty reduction throngh social transfers.
However, since the levels of market income
poverty were so high, their poverty rates after
transfers remained high. Sweden and
Denmark were also included in the cluster
with high relative poverty-reduction scores,
and the two countries had low poverty rates.
(Unfortunately we do not have reliable Danish
data for the mid-1990s.) Finally, Italy and the
UK exhibited the lowest poverty reduction in

absolute terms and the highest poverty rates;

and they also had the lowest relative poverty-
reduction scores.

What is the role of the social safety net in
poverty reduction? Table 2 presents the rank
order and clustering of countries on the basis
of poverty reduction by means-tested benefits
for the entire population. The relative poverty-
reduction scores here refer to the percentage
of the poor prior to means-tested benefits lifted
out of poverty. The absolute score is the differ-
ence in the poverty rate before and after means-
tested benefits. For both waves of data, several
similarities in the pattern of clustering are
observable,® but because of the increasing
importance of means-tested benefits in the rela-
tive reduction of poverty there is an upward shift
with countries moving into the next cluster.

Journal of European Social Policy 2002 12 (4)
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Table 2 Rank order of countries based on poverty-reduction effectiveness of means-tested benefits for

entire population
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made a moderate contribution to reducing
poverty levels. In the mid-1990s Poland and

poverty rates and then assess the impact of
transfers, and especially means-tested benefits,

B Relative-poverty reduction—Absolute poverty reduction

Farly 1990s
Sweden (1992) 38.0 7.2
Denmark (1992) 37.5 5.5
Finland (1991) 28.7 3.8
UK (1991) 20.0 5.2
Netherlands (1991) 17.1 2.3
Czech Republic (1992) 14.0 0.5 .
Hungary (1991) 8.2 1.1
Germany (1989) : 7.5 ‘1.0
Spain (1990) 4.6 0.8
France (1989) 3.2 0.6
Belgium (1992) 1.0 0.2
Italy (1991) 0.0 0.0
Poland (1992)a 0.0 0.0

i Mid-1990s

. Czech Republic (1996) 394 42
Sweden (1995) 36.2 5.5
Finland (1995) 33.1 5.1
UK (1995) 29.1 8.5
Germany (1994) 16.7 2.7
Netherlands (1994) 16.2 2.6
Poland (1995) 152 4.0
Hungary (1994) 97 1.8
France (1994) 9.1 1.7
Belgium (1997) 5.4 0.8
Ttaly (1995) 0.7 0.2

+

Note: # There is no means-tested benefits variable in datasets for Ttaly 1991 and Poland 1992.

Source: 1IS; own calculations.

Looking first at the group characterized by
minimal poverty reduction, the relative scores
are around 5 percent or lower, and the coun-
tries making up the cluster represent the
Conservative ~ Corporatist and  Sonthern
European welfare state regimes. A shared
feature of these countries is that liability for
social assistance extends beyond the nuclear

family. In the early 1990s the cluster also -

included Poland whose social insurance policy
legacy bares a strong resemblance to the other
countries. Typical of the Corporatist regime,
Polish insurance benefits have been frag-
mented and differentiated by economic sector.
Nearly all the countries had rudimentary
social assistance programmes administered at
the regional or local level, and all offered low

Journal of European Social Policy 2002 12 (4)

benefits. To a large extent, this cluster was dis-
tinguished by the combination of high poverty
rates after insurance-based social transfers and
ineffectual safety nets. Belgium is an exception
with regard to the entire population but, as
we shall see, fits this description with respect
to specific vulnerable groups — the unem-
ployed and the elderly.

The intermediate group (scores over 5
percent and under 20 percent) was made up of
Germany, Hungary, the Czech Republic and
the Netherlands in the early 1990s. At that
time the social provision system of the coun-
tries, with the exception of Germany, had a
strong universalist thrust. The countries had
relatively low poverty levels after social insur-
ance and other transfers, and their safety nets

Frarnce joined this cluster.

The third group consists of the Scandi-
navian couniries and the UK for both waves
of data. The availability of social insurance
benefits and/or non-contributory ‘universal’
benefits are often assumed to marginalize the
utilization of social assistance and means-tested
benefits. Accordingly, the universalism and
prominence of other benefits in the Nordic
social protection systems have prompted
researchers to characterize the position of

_means-tested bgnefits as residual social assis-
! tance (Bardley et al., 1996: 169). Contrary to

such categorizations, the means-tested benefits

~of the Nordic countries prove to be quite

important in reducing poverty. These resulis
also run counter to the picture of stringent
administration and rigid asset tests for social
assistance associated with Scandinavia (e.g.

i Bradshaw and Terum, 1997; Lodemel, 1997).°

Perhaps even more surprising is that their
effectiveness matches or exceeds means-tested
benefits in the UK. As we shall shortly see, for
several vulnerable groups, means-tested bene-
fits in the Nordic countries often have higher
scores of relative poverty-reduction effective-
ness than British benefits. Upon further reflec-
tion, however, the results are actually not so
surprising. A relatively large share of the pop-
ulation claimed means-tested benefits in the
Nordic countries, although not as large a
share as in the UK, but Nordic benefits on the
whole were much more generous than British
benefits (Gough et al., 1997: Tables 2 and 6).

Vulnerable groups and poverty
reduction

Now we turn to groups typically over-repre-
sented among the poor — the vulnerable for
whom the safery net is supposed to guarantee
a minimum income. We are particularly inter-
ested in how the safety net and other social
transfers affect their poverty status. For each
of the vulnerable groups, we report their

on their poverty rates.

The unemployed

The unemployed are the most vulnerable in
the sense that they on average exhibit the
highest poverty rates of the groups we
discuss.10 Their poverty rates ranged from a
low of 15 percent (Denmark) to over 80
percent (Italy) in the early 1990s, and between
20 percent (Germany) and over 70 percent
(Italy) in the mid-1990s (Table 3). As the
decade progressed, the risk of poverty for the
unemployed increased; in half the countries
the unemployed had a poverty rate of over 50
percent in the mid-1990s. Of the candidate
countries, Hungary had the lowest poverty
rates, and they were lower than those of
several EU members.

Figure 2 summarizes the importance of the
safety net and other social transfers in alleviat-
ing poverty among the unemployed. The
height of the bars indicates the pre-transfer
poverty rate of the unemployed. The figure
shows the absolute poverty reduction and the
resulting poverty rate; it also breaks down the
contributions of the safety net and other social
transfers to poverty reduction.

Table 3 Unemployed under the EU poverty
line (%) :

Early 19905 Mid-1990s
Denmark 15.0 —
Finland 24.9 25.9
Hungary 26.8 36.5
Sweden 28.7 21.3
Poland 302 51.5
Czech Republic ~ 37.8 631
Netherlands 403 284
France 45.0 5LS
Germany 47.1 19.8
Belgium 48.1 554
Spain 66.3 —
UK 70.8 64.7
Italy 82.6 724

Source: LIS; own calculations.
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Solo parents and large families

had a higher poverty rate than solo mothers in
Finland, Belgium, Italy, Hungary and Poland —

Selo—methers—and—their—childrentave been

1 Other translers
B Safely nat
© Poverty rate

UKg5  sP90  IT95

Figure 2 Poverty reduction for unemployed (safety net and other transfers)

Source: LIS; own calculations.

There is wide variation in the contribution
made by the safety net, from a meagre 1
percent (Italy) to 23 percent (Finland). In most

of the countries other social transfers played a

larger role than the safety net in poverty
reduction of the unemployed. The exceptions
were Finland, the Netherlands, the Czech
Republic and the UK.) Contrary to expecta-
tions, it is not the UK, representing the liberal
welfare state regime, but Finland and the
Netherlands where means-tested benefits pro-
duced the largest reduction in the poverty
rate. However, the UK is distinctly different
because social assistance dwarfed insurance
benefits. In the other three countries Social
transfers continued to play a significant role,
and their significance approximated that of
means-tested  benefits. In Denmark and
Sweden the safety net complemented other
social transfers. These transfers substantially
reduced the poverty rate, and means-tested
benefits further lowered it. Means-tested bene-
fits lifred berween 40 percent and 50 percent
of the poor after insurance benefits above the
poverty line in Denmark, Finland, the Nether-
lands and Sweden. The relative poverty
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reduction scores of British, Czech, Polish and
Hungafian “means-iésted bencfits indicare
medium performance (10-25 percent). Despite
this, the UK had one of the highest poverty
rates for the unemployed because other social
transfers did not protect the jobless.

The safety net was of less importance in
Germany, Spain, France, Belgium and Italy.
Except for Germany where other social trans-
fers effectively lower the poverty rate, the
social protection system failed to keep nearly
half or more of the unemployed out of
poverty and the safety net made little differ-
ence. Equally worrisome, the capacity of other
social transfers to lift the unemployed above
the poverty line was only in the range of
around 3 out of 10" i several countries —
Finland, Belgiom, the Netherlands, France,
Hungary and Poland - and even lower in the
Czech Republic and Italy. Of these countries,
only Finland and the Netherlands responded
by strengthening their safety nets for the
unemployed. However, social transfers in
Germany, Sweden and Denmark revealed a
stronger capacity to lift the unemployed over
the poverty line.

very vulnerable to poverty, but this does not
necessarily have to be the case, as witnessed
by their poverty rates (Table 4). In the early
1990s wide variation characterized solo
mothers’ poverty rates, Basically, the countries
divided into two camps: low rates in the
three Nordic countries, Belgium and the three
candidate countries; high rates in the remain-
ing countries — with the highest rates in the
UK, Germany, France and the Netherlands,
In the mid-1990s the poverty rates in
the Nordic Fountries remained low; the
major changes were that the economic well-
being of solo mothers deteriorated in Italy,
Belgium and the three transition, countries,
especially the Czech Republic. Nonetheless,
the poverty' rates in Belgium and the three
candidate countries were in the middle range,
although the Czech Republic .was _edging
upwards towards the group with the highest
poverty rates.

The situation of large families with three or
more children has been eclipsed by the atten-
tion given to solo mothers in recent years.
These families have poverty rates that often
rival or in some instances exceed those of
single parents. In the mid-1990s large families

Table 4 Solo mothers under the EU poverty
line (%)

Early 1990s  Mid-1990s

Hungary 12.1 23.6
Finland 12.2

Czech Republic 13.0 349,
Sweden i4.7 141
Denmark 16.2 —
Poland 16.5 28.6
Belgium 16.9 22.4
Italy 28.1 49.0
Spain 33.0 —
France 39.8 38.1
Netherlands 43.3 38.8
Germany 44.9 52.6
UK 53.8 522

Source: LIS; own calculations.

and spain in the early 1990s (Table 5).

The importance of the safety net and other
social transfers in reducing solo mothers’
poverty rates is presented in Figure 3, using
the same measures as for the unemployed in
Figure 2. Overall, compared to the unem-
ployed, solo mothers’ pre transfer poverty
rates were lower since many had earnings.
The Netherlands, however, was an exception;
and in the UK solo mothers’ pre transfer
poverty rate was nearly as high as that of the
unemployed. As can be observed in Figure 3,
social transfers and the safety net kept many
solo mothers and their children out of poverty.
Indeed, there are several parallels in the
poverty reduction of solo mothers and the
unemployed.

Again, variation in poverty reduction by the
safety net is substantial — and even slightly
greater than for the unemployed. Now
poverty reduction ranges from a mere fraction
(Italy and Hungary) to 28§ percent
(Netherlands). Besides the Netherlands, the
countries whose safety nets markedly reduced
the poverty rates of solo mothers were the
UK, Denmark, the Czech Republic, Poland,
Sweden and ‘Finland. The saféty nets of these
countries also had the highest relative poverty-

Table 5 Couples with 3+ children under the EU
poverty line (%)
Early 1990s  Mid-1990s

Czech Republic 6.8 20.9..
Sweden 16.8 11.9
Finland 18.3 22.6
Denmark 18.8 —
Netherlands 22.3 17.9
Belgium 234 24.9
Germany 254 34.4
Hungary 27.5 344
Poland 31.8 47.6
France 32.0 30.2
Spain 355 —
UK 39.0 41.9
Italy 47.0 51.8

Source: LIS; own calculations.
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The elderly

higher poverty rates than elderly men
(COM/2001/565: 169, 172).

% solo mother:

01 Other transfers
B Safety net
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FI95 SW95 DK92 BES7 HU94 PLB5 SP30 CZ86 FRE4 NLB4 IT95  UKS5 GES4
Countrylyear

Figure 3 Poverty reduction for solo mothers (safety net and other transfers)

Source: LIS; own calculations.

reduction scores. The Danish safety net lifted
nearly 6 out of 10 pre-means-tested poor
mothers above the poverty line; the Swedish,
Finnish and Czech safety nets aided roughly 4
out of 10; and the British and Polish safety
nets around 3 out of 10.

The effecis of the safety net in reducing the
poverty rate were either limited or negligible
in Belgium, France, Germany, Spain, Hungary
and Traly. However, the safety nets in France,
Germany and Belgium did pull between 1 and
2 solo mothers out of 10 over the poverty line.
The impact of other social transfers on the
poverty rate was considerable — a reductios. of
between 20 and 50 percentage points — in
Belgium, Poland, Hungary, Sweden, Finland,
Spain and France. Thus in both Finland and
Sweden other social transfers and the safety
net combined to keep solo mothers and their
children out of poverty.

Among the differences — evident through a
comparison of Figures 2 and 3 - is a gender
bias in the protection system that is particu-
larly sharp in Germany but also discernible in
the Netherlands. The unemployed fared much
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better than solo mothers. Interestingly the

pattern is reversed in Belgium, Poland, Spain,

France, Italy, the UK and the Czech Republic.
Turning to large farmhes, we find that the

ess scores of means-tested beneﬁts
i higher in Sweden (32. 9) and the
Czech Repubhc (25.3) than in the other coun-
tries. (It is noteworthy that the safety net also

effecti

“aided families with less than three children in

Finland, Sweden, the Czech Republic and the,
UK.) As distinct from the other countries,
British means-tested benefits again accounted
for nearly all the absolute poverty reduction.
Other social transfers had a major impact on
the poverty rate of large families, lowering it
by at least 20 percentage points in Hungary,
France, Belgium and Sweden. Neither means-
tested benefits nor other transfers had much
effect on the poverty rate of large families in

Italy.

f5llowed by Sweden and the UK The relatwe .

Traditionally the elderly have been included as
a vulnerable group because their economic
well-being largely depends on the social pro-
tection system. Pension reforms and improve-
ments in retirement income put in question
the vulnerable status of the elderly.
Nevertheless, our first wave of data from the
early 1990s indicates that persons aged 65
years and older had a higher poverty rate than
the national average in most of our countries
(Table 6), while the second wave of data pres-
ents a much rosier picture. In the mid-1990s
the poverty rate of the elderly was lower than
the national average in nearly all the coun-
tries, and it had fallen in all the countries
except the Netherlands, Belgium and the
Czech Republic. However, data from the
recent Draft Joint Report on Social Inclusion
show higher poverty rates for the elderly com-
pared to the national average in the late 1990s
in a majority of the EU member countries
(Austria, Belgium, Denmark, Finland, Greece,
Ireland, Portugal and the UK). The report also
notes thar households comprising single
elderly persons run a higher risk of experienc-
ing poverty than the national average, and
that in several countries elderly women have

Table 6 Elderly under the EU poverty line (%)
Early 1990s  Mid-1990s

Czech Republic 1.4 4.5
Netherlands 5.8 11.2
Hungary 10.1 9.6
Denmark 12.22 —
Germany 12.52 8.6
Sweden 13.32 4.6
Belgium 13.72 15.48
Spain 13.7 —
Finland 15.92 6.2
Ttaly 16.9 14.8
Poland 17.32 13.4
France 18.32 14.7
UK 26.62 18.1

Note: » Higher than national poverty rate.
Source: LIS; own calculations.

Much more starkly than Figures 2 and 3,
Figure 4 shows the predominance of other
social transfers in reducing poverty. (The dif-
ferent heights of the bars indicate the impor-
tance of occupational and private pensions.)
In a majority of the countries, the safety net
contributed very little to absolute poverty
reduction. Only in two countries — Denmark
and the UK ~ does the importance of means-
tested benefits stand out. The UK further
stands out because of the large percentage of
the elderly who were poor after occupational
and state pension benefits. Typically during
the mid-1990s these benefits reduced the
poverty rate to between 5 percent and 15
percent of the elderly in the other countries,
whereas the figure was 35 percent in Britain.

The absolute measure of poverty reduction,
however, conceals significant differences in the
performance of the safety net in aiding the
elderly. Looking at the relative poverty-reduc-
tion effectiveness scores, we find that the
Danish score is slightly higher than the British
one. In both countries around 50 percent of
the pre-means-tested poor were lifred over the
poverty line, in Finland and Sweden around
30 percent, in Hungary, Poland and Spain
over 15 percent, and in the Czech Republic
over 10 percent. The scores were around §
percent or lower in the other countries.

To sum up, our analysis of the poveriy
reduction of vulnerable groups identifies
serious holes in the safety net of several coun-
tries. In Ttaly, France and Spain the safety net
offered little assistance to vulnerable groups.
The analysis also points to shortcomings that
are not immediately apparent when looking at
the population as a whole. Both Belgium and
Germany have poverty rates below the
average and non-means-tested  transfers
account for the overwhelming portion of
poverty reduction. However, when the regular
social protection system failed (as in the case
of the unemployed and the elderly in Belgium
and solo mothers in Germany) the safety net
was not much help to these groups. Similarly,
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Third, our analysis produces a cluster of
strange bedfellows. Italy and the UK had the

01 Other transters
& Safety nel
& Poventy rate

5¥
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Countrylyear

Figure 4 Poverty reduction for elderly (safety net and other transfers)

Source: LIS; own calculacions.

an examination of the relative effectiveness of
means-tested benefits reveals weaknesses in
the British safety net, especially given the
prominence of this type of benefit.

Our. analysis provides several additional
insights. {First, in the Buropean literamre on
poverty, there has been a tendency to distin-
guish between social insurance and social
assistance in terms of their primary aimsy
main goal of social insurance has been the
protection of the standard of living of persons
exposed to social risks (such as unemploy-
ment, sickness and old age), whereas the
major objective of social assistance is poverty
alleviation.”Bmphasis on this distinction is
misgnided ‘because it obscg;e_é the significant
role plzi);ed by social transfers other than
means-tested benefits in poverty reduction, as
is evident through a comparison of Tables 1
and 2 along with the results reported in
Figures 2, 3 and 4 (cf. Deleeck et al., 1992: ch.
5). In addition, the British case demonstrates
the inadequacies of a poverty reduction strat-
egy based primarily on means-tested benefits.

Second, our analysis has focused on the

Journal of Eurapean Social Policy 2002 12 (4)

poverty-reduction  effectiveness of means-
tested benefits, and we have used this measure
as one dimension in determining how coun-
tries group together. This procedure reveals an
important difference between countries repre-
senting the Social Democratic welfare regime
and the Conservarve Corporatist regime.
Contrary to earlier assumptions and theoriz-
ing that means-tested benefits are of minor
importance in the Social Democratic regime,
our results indicate that this rype of benefit
pulled a larger share of the pre-means-tested
poor out of poverty than in the other coun-
tries — even the UK. This difference would be
difficult to detect using Esping-Andersen’s
regime typology because he has made means-
tested benefits a defining property of one of
his ideal types rather than a variation across
welfare states. Elsewhere, however, he has
argued that the role of the means rest is limited
in the Conservative welfare state model and
minor in the Social Democratic welfare state
model, suggesting the opposite of our findings
(Esping-Andersen and Micklewright, 1991:
51).

either complemented or replaced employment-
related transfers. First, several Bismarckian

highest poverty rates ( Figure 1) and the lowest countries-with—rudimentary—safety—nets—have

relative poverty-reduction scores (Table 1). In
the mid-1990s the Iralian and British social
protection systems only lifred 4 our of 10 of
the pre-transfer poor above the EU poverty
line. However, as we have seen, this outcome
resulted from fundamentally different policy
constructions. In fact, their social protection
systems are virtnal opposites. Italy has yer to
enact a national minimum income guarantee,
while in the UK national social assistance pro-
grammes have assumed increasing importance

-as social insufance has been successively mar-

ginalized (Sainsbury, 1996: 205-12).

Fourth, this difference points ro two axes to
classify or group the countries: (1) the effec-
tiveness of means-tested benefits; (2) the effec-
tiveness of other social transfers. This gives us
four basic categories: low effectiveness of both
the safety net and other transfers - Iraly; low
effectiveness of regular social transfers but
high effectiveness of means-tested benefits —
UK; high effectiveness of other social transfers
but low effectiveness of means-tested benefits
- Belgium; and high effectiveness of both —
Finland.

Towards a European safety net?

The preceding analysis reveals a surprising
amount of diversity in the basic safery nets
across the European Union and their capaciry
to alleviate poverty. The inclusion of all the
member and candidate countries would
further magnify variations. This diversity sug-
gests that the harmonization of safety nets of
the member countries and future members
may be as difficult an endeavour as attempts
to harmonize social insurance schemes. The
difficulties are compounded since the safety
net is embedded in the larger framework of
social protection in a country.

However, a long-term trend during the past
two decades is towards convergence in that
the introduction of means-tested benefits has

embarked upon reform. As a response to the
growing number of persons withour social
insurance benefits, France pioneered the RMI
(revenue  minimum  d’insertion) in 1988
(Palier, 2000), which has since been the object
of imitation. In 1991 Spain put in place new
means-tested schemes — family allowances,
old-age and disability pension improvements,
and a benefit similar to the French RMI but
administered at the regional level (Laparra
and Aguilar, 1996: 97-106; Cousins, 1999:
129, 155-6). Traly also moved towards similar
reforms in the late 1990s, introducing a
version of RMI on an experimental basis and
means-tested child allowances for large fami-
lies (Ferrera, 2001: 183-4). Finally, Portugal,
not included in this study, adopted a guaran-
teed minimum income scheme in the lae
1990s. In effect, the idea of a safety net guar-
anteeing a minimum income has become a
part of a ‘European social model’ emerging
through the process of open coordination
(Saraceno, 2001: §).

Similarly, the post-communist countries had
fairly rudimentary and often unofficial social
assistance programmes prior to 1989. In the
early transition period, the three candidate
countries adopted new legislation, and spend-
ing on social assistance in absolute and rela-
tive terms climbed during the decade. More
importantly, the Czech Republic and Hungary ;
replaced employment-relared and universal |
child allowances respectively with income- -

tested ones, while Poland made child allow- |
ances subject to means testing. Qur analysis of |

the effectiveness of means-tested benefits in
reducing poverty in the early and mid-1990s
also indicates their growing prominence
{Table 2). More recent data would no doubt
show a further accentuation of this trend.
Despite a general trend rowards greater
targeting and more means-tested benefirs
across countries, diversity in this area is
simultaneonsly increasing. In coping with the
widespread hardships resulting from the
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"transformation of their economies, the transi-
“tion countries have come up with different

, terpart in member countries. Czech decision-

makers developed a system of income-tested
idies to guarantee minimum
lrv_ing ,Sta.ﬁ&ards that has focused on families
with children. The Hungarians and Poles
pursuécl an ad hog strategy, relying on massive
temporary emergency payments. The member
countries also differ greatly in the extent to
which their assistance programmes are general
or categorical, and on this score divergence
appears to be increasing. Recent reforms in
many countries have tailored programmes to
specific categories of need, while the Nordic
countries continue to rely on general pro-
grammes and the Netherlands consolidated
special assistance benefits into a single scheme
in 1996.

Moreover, deep-seated differences of
opinion about means-tested benefits and
safety nets exist. Perhaps the most fundamen-
tal political divisions revolve around the
design of the resource test and the level of
benefits. Should the test be an affluence or a
poverty test? What should be the extent of
family-support obligations in relation to the
resource test? Equally controversial (if not
more s0) are benefit levels. Few countries have
a safety net that provides benefits capablg of
lifring recipients over the EU poverty line.
Neo-liberals and others equate generous bene-
fits with work disincentives, and on these
grounds they oppose raising minimum benefit
levels. There is growing evidence, howevers,
that a generous safety net does not necesarily
lead to low employment rates. In their com-
parative study of solo mothers, Kilkey ax}d
Bradshaw (1999) found that Finnish assis-
tance was among the closest to average earn-
ings, but mothers had a very high employment
rate.

With respect to the pending enlargement of
the European Union our analysis points in
two directons. On the one hand, as the
decade progressed, the candidate countries

experienced rising poverty levels and poorer
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policy performance. On the other hand, the

LIS data indicate that the three prospective
those
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costs. However, in the British case we have
checked the LIS dara to see to whar extent
housing benefit covers the housing costs of the

members—have-poverty-rates—similar—to-these
of the member countries. The effectiveness of I
their policies in reducing poverty is also in line :
with the EU countries — or even better
Furthermore, the three countries did not form

a distinctive group that set them apart from
the EU. Instead the Eastern European coun- |
tries tended to cluster together with other i
member countries.
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N otes

1 For an overview and evaluation of the European
Poverty Programme, 1975-80, see Dennett et al.
(1982). _ ‘

2 We adopt a modified version of Esping-

Andersen’s regime typology, following critics

who have argued that the Southern European

countries represent a fourth regime type

(Leibfried, 1992; Ferrera, l9ﬂ{5) an.d Van

Kersbergen’s (1995) scheme of including t‘he

Netherlands with the Continental countries

rather than with the Nordic countries.

Subsequently Tan Gough (2001) has tested the

robustness of the social assistance regime typol-

ogy using cluster analysis. ) )

4 LIS does include tax allowances in national tax
estimates. In general, however, they are not iden-
tifiable, but they do have an impact on our
results through lowering taxes. )

5 Our analysis also differs from the model family
income matrix used in the comparative study of
social assistance in the OECD countries (Eardley
et al., 1996; Gough et al., 1997) with regard to
the treatment of costs of housing. In LIS,
housing benefits are treated as income, and there
is no informarion on housing costs for most of
the countries (9 out of 13). As a result, we .do
not analyse disposable income after housing

W

poor. A substantial share (roughly two-thirds) of
housing costs is covered for those who receive
the benefit (cf. DSS, 1994: 58). The problem is
that only around 40% of the households below
the poverty line received housing benefir (cf.
DSS, 1994: 17, 48). In other words, it is very
difficult to pgeneralize about the disposable
income of the poor after housing costs and the

- replacement rare of benefits after housing costs
in the UK.

6 For example, Barbara Hobson (1994) found

" that solo mothers in the United States and
Germany had nearly identical income packages
but their poverty rates diverged considerably in
the mid-1980s.

7 Since our measures of poverty and poverty
reduction are after taxes, they take into account
any taxation of benefits.

8 Comparing the early and mid-1990s, three shifts
occurred. France and Poland moved from the
cluster of countries where means-tested benefits
are least effective to the intermediate cluster in
the mid-1990s. In the French case the RMI - an
important new means-tested benefit — had only
been introduced in the year prior to the first
survey. In early 1995 Poland replaced employ-
ment-based family allowances with means-tested
benefits; without this reform Poland would be
located in the cluster of minimal poverty reduc-
tion. The .third. change is that the Czech
Republic moved to the third cluster, and this
probably reflects the reforms adopted in. 1995
when the new system of means-tested state
social subsidies supplanted universalist policies
(cf. Forster and Téch, 2000).

9 There has also been much speculation about the
negarive effects of local administration, prima-
rily the likelihood of differential levels of provi-
sion across municipalities. Interestingly, there is
not much regional variation in the poverty rates
in the Nordic countries. Regional differences were
largest in Norway and smallest in Sweden (Gus-
tafsson and Pedersen, 2000: 36, 93, 154, 189).

10 In a few instances solo mothers had higher
poverty rates than the unemployed (Denmark
1992, the Netherlands 1992 and 1994, and
Germany 1994), as did large families (Denmark
1952, Hungary 1994 and Germany 1994). With
the exception of the Netherlands, the unem-
ployed in these countries had relatively low
poverry rates.
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Appendix

This appendix describes the LIS data sets used
in this article and offers more information
about definitions of the vulnerable groups and
the means-tested benefits variable.

As can be observed from the Appendix
Table 1, there were no changes in the type of
survey used in each country, reducing intra-
country comparability problems. Nonetheless,
such problems exist, as is evident in very dif-
ferent values for the same variable in the two
waves of data, e.g. the poverty rate of the
unemployed in Germany 1989 and Germany
1994. One possible source of the problem is
small sample sizes for certain categories in
some of the surveys. Another difficulty is that
LIS does not have information on gross wages
and salaries for Hungary, France, Italy, Poland
and Spain. Instead those datasets only provide
a net wages and salaries variable. As a result,
the poverty rates, based on market income,
and the poverty reduction effectiveness are not
fully comparable across countries and need to
be interpreted with care.

Belgium 1997 )
Czech Republic 1992
Czech Republic 1996
Denmark 1992
Finland 1991
Finland 1995

France 1989

France 1994
Germany 1989
Germany 1994
Hungary 1991
Hungary 1994

Microcensus
Microcensus

Income Tax Survey

Income Distribution Survey

Income Distribution Survey

Family Budget Survey

Family Budget Survey

German Socio-economic Panel Study
German Socio-economic Panel Study
Hungarian Household Panel
Hungarian Household Panel

Socfn Economic Panel-of Belgian Households
Socio Economic Panel of Belgian Households

Traly 1991 The Bank of Italy Survey

Ttaly 1995
Netherlands 1991
Netherlands 1994
Poland 1992

Poland 1995

Spain 1990

Sweden 1992

Sweden 1995

United Kingdom 1991
United Kingdom 1995

The Bank of Italy Survey

Socio Economic Panel

Socio Economic Panel
Household Budget Survey
Household Budget Survey
Expenditure and Income Survey
Income Distribution Survey
Income Distribution Survey
Family Expenditure Survey
Family Expenditure Survey

Definition of vulnerable groups

Solo mothers are defined as households with a
female head under 60 with at least one child
aged under 18 present.

Large families are defined as houscholds
where a father and mother are present, both
65 or younger, and with at least three children
younger than 18.

The term ‘unemployed’ refers to households
where the head of household has a labour-

force status that indicates that he or she is
unemployed. For most countries we used LIS
variable lfshd (labour force status head) and
for some countries we had to use LIS variable
d18 (type of worker). The definition of ‘unem-
ployed® varies between countries.

The ‘elderly’ are defined as those aged 65
and older within the population. Elderly
couples are households where both the Lead
and spouse are aged 65 and older. Single
elderly women are defined as one-person
households with a female head aged 65 and
older. Single elderly men are defined as one-

person households with a male head aged 65
and older.

Means-tested benefits for the different
countries

Starting from the institutional information for
countries in this study, we determined which
programmes should be included in our means-
tested variable. In a second step we looked for
the availability of these programmes in LIS.
Appendix Table 2 lists the programmes
included in our means-tested variable, and
they do not correspond to the LIS variable
V25 (means-tested benefits). Other LIS vari-
ables have been used as well in order to get a
more complete measurement of the role and
effectiveness of means-tested benefits, in
accordance with our definition of the safety
net. Although we made a great effort to
include all means-tested or income-tested pro-
grammes existing in the countries, problems
related to data availability could not be
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Appendix Table 2 Means-tested benefits for the different countries

Country

Programmes included in means-tested benefits
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entirely solved. Unfortunately LIS does nor
have all variables for all countries. In a few

tested child allowances and therefore they are
not included in the analysis. We were only

Belgium 1997

Czech Republic 1996

Denmark 1992

Finland 1994

France 1994

Germany 1994

Hungary 1994

Italy 1995

Netherlands 1994

Poland 1995

Spain 1990

Sweden 1995

United Kingdom 1995

Social assistance

Supplement to social assistance
Benefit to guarantee subsistence
Guaranteed income for elderly

Social assistance and other benefits
Family allowances
Housing benefit

Social assistance cash benefits
Rent subsidies
Supplement for old-age benefit recipients

Income support
Unemployment benefits/basic amount and job market support
Housing allowances for pensioners

Social assistance

Minimum guaranteed income
Benefit for young child
Allowance for single parents
Rent subsidy

Minimum old-age benefit

Means-tested unemployment benefits
Social assistance

Educational stipends

Housing allowances

Regular and irregular social assistance
Means-tested unemployment aid
Means-tested child allowances/supplementary

Economic support from central, regional, provincial, municipal

bodies and includes maintenance, guaranteed minimum income,

food allowance, etc.

Benefits from National Assistance Act (ABW)

Benefits for unemployed workers (RRW)

Benefits for older and partially disabled workers (IOAZ)
Housing benefit

I\/Ieans—teited government transfers
Family and care allowances

Basic income
Retirement and disability non-contributory pensions

Social assistance
Housing allowances for elderly and non-elderly
Means-tested scholarships

Income support

Family credit

Means-tested disability benefit
Housing benefit

Source: LIS survey and technical documentation.
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instances a benefit may be available but not
included in the susvey and consequently it is
not an LIS variable. In other cases it is not
possible to separate a certain benefit because
it is grouped with others. For Italy we were
not able to isolate social pensions and means-

able to use the regionally and locally adminis-
trated means-tested benefits, such as the guar-
anteed minimum income (Minimo Vitale), the
food allowance (Minimo Alimentare) and eco-
nomic support (Assistenza Economica).
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The Experience of Unemployment
in Europe: The Debate

Duncan Gallie and Serge Paugam
. When the social status of individuals depends primarily on their participa-

tion in the systems of economic production and exchange of their society,
there is a high probability that unemployment will lead to a loss of status

and a feeling of fai especially if it extends for any length of time_Itinvolves

ote a process of what might be termed ‘social disqualification’ than a static
state. Tt brings about a sharp drop in living Stardards, a weakening of social
life, and marginalization with respect to those in work—effects which can
become cumulative and lead to a situation of intense poverty and, at the
extreme, of social rupture.

It is notable that thé first major sociological enquiries on the unemployed
date from the me 1940a), at a time of eco-
nomic crisis and unprecedented levels of unemployment. It was an issue that
drew the attention of researchers much less in the period of economic prosper-
ity after the war. Research focused much more on the effects of technical,
social and cultural change on the social structures of Western societies. It
was only towards the end of the 1970s that there was a renewal of research
on unemployment by sociologists,' economists and social-policy analysts. Our
knowledge has-expanded considerably over the 1980s and 1990s, but it remains
highly fragmented since there was little co-ordination between the research
carried out in different-countries. Comparisons across.countries in Europe
are very rare, not least because they have had to confront the technical
difficulty of the lack of standardization in the way data has been collected.
In the absence of genuine comparison, the tendency -has been to fall back
on the mere juxtaposition of national menographs.

This book seeks to advance our understanding by drawing on a research
programme that has made .an intensive effort to achieve a high level of com-
parability of data. The research, which lasted overa three-year period; brought

' In France the work of Dominique Schnapper entitled .L'épreuve du chamage (1981) marked
the beginning of a new phase in studies of unemployment; in Britain, the first major research
programme on the social consequences of unemployment was carried out in the mid-}980s

(see Gallie er al. 1993).
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TasLe L.1. Comparison of characteristics of unemployed (%o)

The Debate 3

unemployment risks of men and women in Denmark, Germany, Portugal
and Ireland. In contrast, in Sweden and the UK, it is men that are most
affected. The effect of such sex differences in unemployment rates on the

GER S"W DK NL BE FR UK IRE IT GR S PT
Average unemployment rates
1991-4 6.8 7.1 91 67 82 110 97 154 102 83 204 5.1
19957 9.0 94 635 61 96 122 80 I11.3 120 104 220 7.1
Proportion of long-term-unemployed
1991-4 37.2 85 298 474 583 37.1 382 60.00 6l.6 499 487 379
1995-7 36.7 184 205 36.2 46.0 295 30.5 444 489 409 39.8 3938
Average unemployment rates by sex 1991-4
Men 5.7 82 84 55 61 92 113 151 75 54 164 42
Women 8.3 59 100 84 113 133 7.7 158 149 133 274 63
Composition of the unemployed 1994
Sex :
Males 49.5 59.8 482 538 47.0 48.0 66.5 62.1 49.1 427 51.5 480
Females 50.5 40.2 51.8 46.2 530 520 335 374 509 576 485 520
Age group
15-24 129  na. 222 277 252 250 283 312 395 39.0 33.1 342
25-49 60.6 na 604 642 668 652 538 574 537 519 56.6 54.0
50+ 265 na. 173 82 81 99 179 114 68 91 102 11.8

Notes: GER: Germany, SW: Sweden, DK: Denmark, NL: Netherlands, BE: Belgium,

FR: France, UK: United Kingdom, IRE: Ireland, IT: Italy, GR: Greece, S: Spain, PT: Portugal.
Source: Figures for unemployment rates and long-term unemployment are drawn from
European Commission, Employment in Europe, 1996, 1998. Figures on composition of the
unemployed are from Eurostat, Labour Force Survey, 1994, n.a. = not available

together research teams from eight countries: Denmark, France, Germany,
The Netherlands, Ireland, Italy, Sweden, and the UK. It aimed to provide an
overview of the experience of unemployment, partly by re-analysing national
data sources with a view to increasing their comparability and partly by using
the European Community Household Panel Study (ECHP),? which started
in-1994~and represents the first major source of information on the unem-
ployed in the Furopean-Union.— -

The comparison of the experience of unemployment in Europe is all -
the more interesting in that it addresses a wider concern by researchers to
understand the forms of social regulation in-European sacieties. To begin
with, it is clear-that, even though there are some common-features, the relat- -
ive risks of unemployment of specific categories of the population differs
considerably between countries. .

As can be seen in Table 1.1, women have a much higher risk of unem-
ployment than men in several of the countries of Southern Europe—Italy, *
‘Greece, and Spain—as well as in Belgium and France. While women are -
still disadvantaged, there is considerably less difference in the relative

* For details, see Appendix A, pp. 375-80.

tion of women in the labour market. At one extreme, in Greece, women rep-
resent 58 per cent of the unemployed; at the other, in the UK, only 34 per
cent. There are also considerable differences in the age composition of the
unemployed. Younger people, aged 15 to 24, constitute a much Targer pro-
portion of the unemployed in the Southern European countries than in other
countries. In Italy, Greece, Spain, and Portugal they represent more than
30 per cent of all unemployed people, compared with 22 per cent in Denmark
and only 13 per cent in Germany.

These differences point to the need to analyse the experience of unem-
ployment not as something homogeneous, but as a phenomenon that takes
place within particular economic, social and political structures and which,
because of this, may have a different dynamic within each national culture,

One factor that could well be important is the nature and the forms of\(L
intervention of the welfare state. It is a plausible hypothesis that the living
standards of the unemployed wil nd to a considerable extent on the
system of unemployr fits. The probability of people experiencing
long spells of unemployment is also likely to depend on both the extent
of development of active employment policies and on the availability of
specific policies to assist women’s employment, for instance through the pro-
vision of childcare. Further, one could hypothesize that the degree of social
integration of the unemployed within society will depend on the form and
the stability of family structures, in particular as these affect their capacity
to provide opportunities for sociability and material or affective support.
Finally, it is important to consider the experience of unemployment in the
context of the pattern of economic development and the rapidity of sectoral
change in particular societies, since the chance of finding work is likely to
be heavily affected by the nature of demand in the market. The differences
between European societies in terms of these three dimensions—welfare pro-
vision, the family and the market—are very great, and it would be worth
recalling the most salient points of divergence.

WELFARE REGIMES AND UNEMPLOYMENT

The conception of ‘welfare regime” is taken in a broad sense. It refers to
a system of public regulation that is concerned io assure the protection of’
individuals and to maintain social cohesion by imtervening, through both
legal measures and the distribution of resources, in the economic, domestic

composition of the unemployed depends-in-part on-the level-of participa-——

j*
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and community spheres. The usefulness of any regime model for understand-
ing the empirical pattern of welfare provision may differ between welfare
domains, either because of the distinctiveness of the problems addressed
or_because of the specific historical conditions at the time of institutional
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TaBLE 1.2, Unemployment welfare regimes

Regime Coverage Level & duration Active employment

of cover policy

formation. It is quite possible, for instance, that the principles underlying
the provision of welfare with respect to health may differ from those with
respect to protection in the labour market. This wider issue of the degree
of integration or segmentation of the principles underlying different aspects
-of welfare provision in a society is not one that can be pursued here. Rather
it needs to be emphasized that we are concerned to use such types to explore
one particular sphere of welfare provision. Our central concern is with those
aspects of welfare regimes that provide protection from misfortunes in the
labour market, primarily through the system of financial support for the unem-
ployed and the institutional arrangements for intervention in the process of
job allocation.’

The degree of coverage is likely to be a critical factor for the way the
welfare state affects the experience of unemployment. It is, to a considerable
degree, the very fact of receiving benefits to compensate for being without
work that underlies conventional definitions of the unemployed. A person
who is not receiving, or who has ceased to receive benefits is less likely to
be socially recognized as a ‘genuine’ unemployed person. Coverage includes
both those who receive insurance benefits and those who rely upon means-
tested benefits. The balance between these can vary substantially between
countries and, arguably, the nature of this balance may be important for
the experience of unemployment. The higher the reliance on means-tested -
benefits, the greater may be the risk that unemployment will be stigmatic.
In recent years, there has been a considerable expansion of means-tested assist-
ance in' most European countries, largely reflecting the deterioration of the
labour market (Paugam 1999). But it should be noted that the link between
these trends is stronger in countries where there is only weak coverage of
the unemployed by insurance-based systems of social protection, revealing -
the importance of the underlying characteristics of the system.

The level of financial compensation is also likely to have an important
_effect on the experience of unemployment. In countries where a high level
of replacement of earnings is provided over a relatively long period, the unem-
ployed are more likely to be able to live in similar conditions to when they
were in ‘work. This also gives them greater opportunity to search thoroughly

% This emphasis en-domain specificity is one of the factors that distinguishes eur approach
from the influential.analysis developed by Esping-Andersen (1990). It should also be noted
that the concept of ‘welfare Tegime used here relates to provision by public authorities, in
contrast to Esping-Andersen’s Tevised conception of a welfare regime in terms of ‘the ways
in which welfare production is allocated between state, market and households’ (Esping-
Andersen 1999: 73).

. Sub-Protective Very incomplete Very weak Quasi non-existent

1

2. Liberal/Minimal Incomplete Weak Weak

3. Employment-centered  Variable Unequal Extensive

4. Universalistic Comprehensive High Very extensive

when they are looking for a job. It seems plausible that the degree of social
stigmatization to which they are subjected will be lower, since there are
fewer visible signs of their temperary loss of position. In countries where
financial compensation is much more limited, the risk of poverty and of the
cumulative growth of difficulties is likely to be much higher.

Finally, the extent of development of active employment policies is likely
to have an effect on the experience of unemployment, given that these can
reduce the risk of long-term marginalization from the labour market. When
the unemployed have the possibility of improving their skills through train-
ing, they are likely to be in a better position to find a job. This argument
cannot be accepted without qualification. When the number of available jobs
in a region is limited, training courses can become little more than ways of
keeping the unemployed occupied, giving them a minimum level of activity
rather than providing any serious career perspectives. None the less, it has
been shown that at least some types of employment policy which have been
developing—albeit in different forms—across European societies in recent
years can have real effects on job chances.

In taking these three criteria—coverage, level of compensation and
expenditure on active employment policies—it is possible to distinguish at
least four ‘unemployment welfare regimes’ in Europe: the sub-protective !
regime, the liberal/minimal regime, the employment-centred Tegime, and the
universalistic regime.

A sub-protective regime is a system that offers the unemployed less than
the minimum level of protection needed for subsistence. Few of the unem-

ployed receive benefits, and when they do the amount is low. Active em-

ployment policies are virtually non-existent. In this type of regime, it could
be expected that the unemployed will experience severe financial difficulty
and live under the poverty threshold. The probability of long-term. unem-
ployment is also high, even thengh this is. also likely to be conditioned by
other factors such as-the level and pattern of economic development.

The liberal/minimal regime provides a higher level of protection for the
gne.mptloyed’— ‘than -the sub-protective. Tt dees not, however, cover those at
risk of unemployment as a whole and, above all, it provides a low level of
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financial compensation. Similarly, there is little development of active em-
ployment policies. This type of regime is also distinguished by its general
philosophy.. Whereas the sub-protective regime reveals a chronic absence of
- organized and planned intervention by the state, the liberal/minimal- regime~
rather Teflects an explicit political will not to intervene too heavily in the
protection of the unemployed so as not to undermine the laws of the mar-
ket. The underlying idea is to encourage the unemployed to take respons-
ibility for themselves in order to avoid becoming dependent on social
assistance. In order to minimize the possibility of a financial disincentive to
work, there is a particularly strong reliance on benefits that are subject to
means-testing, taking account of wider household income. It is a type of
‘regime in which there is a strong risk that the unemployed will suffer from
poverty. Given the emphasis on means-tested household income, it could
be expected to provide particularly weak support for unemployed married
women.

The employment-centred regime provides a much higher level of protec-
tion for the unemployed than the liberal/minimal. The level of financial com-
pensation is higher and the development of active employment policies reflects
the concern of the public authorities to avoid the effective withdrawal from
the labour market of the most disadvantaged sectors of the active popula-
tion. Nevertheless, the coverage of the unemployed remains far from com-
plete as a result of the principles of eligibility for compensation These
are primarily defined in terms of previous employment experience. The sys-
tem is concentrated on those who have built up the greatest rights. It tends
then to create a division between ‘insiders’ and ‘outsiders’. Vulnerability to -
poverty is likely to vary greatly depending on the status of the unemployed -
person, as well as on the length of time they have been unemployed. Itis a .
type of regime that will disadvantage people who have only been able to obtain -
temporary jobs or those with little work experience. It could be expected to -

- disadvantage particularly sharply, women and younger people since these -
“are less likely to have either lengthy or continuous employment experience

Finally, the universalistic regime is distinguished from the other three
by the fact that it offers comprehensive coverage of the unemployed, a much -
higher level of financial compensation and a more ambitious active em- -
ployment policy. Universalism also-tends to be -associated with the indi
vidualization of rights. Benefits are granted relatively mdepepdently of the
resources of other household members. This should lead to both a low level -
of poverty among the unemp10yed and a* lower risk_of Tabour market
marginalization. Given relaavelyﬁasy ehgﬂathy rules and the individual basis ",
of rights, this type of regime could be-expected to discriminate the least between
unemployed- people in terms.of either -sex or-age: ‘ v

Welfare regimes ‘have been seen as differentiated-in terms of the extent -
to which they lead to “decommeodification’, that is to say the progressive
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detachment of the individual’s status from the logic of the market (Esping-
Andersen 1990). The introduction of modern social rights in capitalist
societies has helped to give people resources that are independent from the

-market; thereby-making thenr other thanmerely an exchangeable commod-

ity. But the extent to which this has occurred varies significantly between
countries. With respect to the concept of ‘decommodification’, there is a
clear gradient between the four types of unemployment welfare regime. The
regime that is furthest from.achieving this is the sub-protective regime; that
which is closest is the universalistic regime.

A further common distinction is between ‘beveridgian’ and the ‘bis-
markian’ systems, with the former characterized by the widest possible
approach to social protection founded on the notion of social citizenship,
and the latter by a more restrictive approach derived from participation
in productive activity. It can be seen that the employment-centred regime
reflects a bismarckian approach while the universalistic is closer to bevendglan
principles. Both of the two other types of regime—the sub-protective and
the liberal/minimal—are far from either principle.

Finally, as will be discussed in more detail later, the regimes differ in terms
of the extent to which they lead to de-familialization, that is to say ensuring
the mdependence of the individual from reliance on other family members.
This is likely to have particularly important implications for the experi-
ence of women (Lewis 1992; Orloff 1993; O’Connor 1996; Daly 1996). The
universalistic regime stands out from the others in terms of the extent to
which it provides support irrespective of other household resources.

In considering this typology of unemployment welfare regimes, our view
is that such models are best regarded as ideal-types rather than as descrip-
tions of the institutional arrangements of particular countries. They are

‘ways of describing the logic of particular processes of welfare regulation. It

should not be expected that any country would represent a pure example of
any such process. Rather, in reality, the welfare regimes of specific societies
are likely to reflect, albeit to different degrees, a mixture of these different
logics, and ‘indeed their relative importance may change over time.
However, there are grounds for thinking that the countries upon which
we are focusing approximate more closely to one type of welfare model than
another. We- have taken three emplrlcal indicators reflecting the different
constitutive dimensions of these regimes. These are: the proportion of the
unemployed who receive benefits (see Table 1.3) the average expenditure
on benefits per unemployed person as a percentage of per capita gross do-
mestic product (see Table 1.4), and finally expenditure on active employment
policies as a percentage of gross domestic product (see Table 1.5). These have
been chosen as providing a reasenable level of comparability-and, in the case
of the last two, for giving a picture of the stability of the pattern across time.
They must however be regarded as providing approxrmate mdu:atcn& The issue
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TasLi 1.3. Proportion of unemployed in receipt of benefit
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TasLe 1.5, Expenditure on active employment policies (Yo of GDP)

Country Men ‘Women Total Country 1985 1990 1996
elgi 81.3 81.6 81.5 Belgium 1.3 1.2 1.4
gcelr%:;u::l\ 66.9 66.2 66.5 Denmark 1.2 1.3 23
France 47.6 42.8 45.0 France 0.7 0.8 1.3
Germany 754 65.7 70.5 Germany 0.8 1.0 1.4
Greece 10.6 7.1 8.6 Greece 0-2_ O.fl 0.3
Ireland 81.4 42.8 66.8 Ireland 1.5 1.4 1.7
Italy 7.7 6.0 6.8 ltaly n.a. n; na.
Netherlands 64.3 35.0 49.6 Netherlands 1.3 1.2 1.4
Portugal 29.2 25.5 27.3 Porgugal O.il 0.6 1.1
Spain 323 15.6 23.8 Spain g; 0.8 O.Z
Sweden 86.6 85.1 86.0 Sweden . 22 1.6 3.2
UK 71.8 36.6 59.4 UK 0.7 0.6 0.4

Note: The unemployed are defined in terms of the ILO criteria.

Source: European Labour Force Survey, 1995 (see Employment Gazette, 1995), except for
Sweden. Figures for Sweden are drawn from register data for 1993 collected for the sample
interviewed in the Level of Living Survey of 1991.

TaBLE 1.4, Expenditure on unemployment bencfits per unemployed person
(% of per capita GDP)

Country 1980 1990 1993
Belgium 65.3 59.6 48.2
Denmark 88.0 61.3 61.8 .
France 38.6 33.2 36.1
Germany { West) 58.7 36.0 45.0
Germany* — — 46.8
Greece . 64.9 32.6 31.1
Ireland 51.9 35.8 35.8
Italy 14.6 5.1 6.2
Netherlands 83.5 . 107.5 108.5
Portugal 13.2 7 9.4 23.7.
Spain 79.6 52.5 73.7
Sweden n.a. n.a. n.a.
UK 48.1 29.8 34.

* includes the new Lander.

n.a.:-data not available.

Note: Expenditure includes social assistance as well as insurance. benefits.
Source: European Commission, 1995, Social Protection in Europe.

of the level of compensation, in particular,"hasled to quite.diverse-estimate
for particular countries of the extent to which unemployment benefit replace
income in work, depending on the: assumptions used: These.are: discusse
further in Appendix 2. However, despite such variations; there emerges-a
reasonably consistent pattern of the broad differences between coumntries.

n.a.: data not available.
Source: European Commission, 1998, Social Protection in Europe.

It is clear, to begin with, that there is a strong similarity between the coun-
tries of Southern Europe.* The proportion of the unemployed receiving benefits
is lower than 10 per cent in Greece and Italy and lower than 30 per cent
in Portugal and Spain.® These figures are almost sufficient in themselves to
justify considering these countries as closest to a sub-protective regime. If
one takes, in addition, the criteria of expenditure per unemployed person
as a percentage of per capita GDP, it can be seen that Italy is below the
10 per cent threshold, Portugal is lower than 25 per cent and Greece around
30 per cent: Only Spain stands out from this pattern at 73.7 per cent, More-
over, expenditure on active employment policies is also very low in these
countries. [t amounts to less than 1 per cent of GDP in Greece and Spain
and to only 1.1 per cent in Portugal. Such policies are considered virtually

inon-existent at the national level in Italy (Saraceno 1992), which possibly
explains why this indicator is not available in the national statistics.

While the most notable feature of these systems is the gaps in their
provision, it is possible none the less to detect a bismarckian influence. The
Italian system of financial assistance for the unemployed is interesting in
this respect: it is- characterized by a very strong dualization. It is a system
that reflects.a particular way of handling employment issues in very specific
sectors of the economy, particularly in large firms where employers and

* A namber of writers have pointed to broad similarities in the structure of welfare
arrangements in the Southern European countries (see Liebfried 1992; Castles 1993;.Ferrera.
1996; Saraceno 1994).

* TFhe unemployed are defined in terms of the TLO criteria: people without employment,
available to start work, and actively seeking employment.
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employees have negotiated agreements that protect the workers and at the
same time reinforce their loyalty to the organization. Through the mech-
anism of the ‘Cassa Integrazione Guadagni’, employees of such firms receive
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Thi_s has _the effect that large numbers of the unemployed have to look to
social assistance for support. There are two such systems, one of which was
created specifically for the unemployed, especially the long-term unem-

90 per cent of their daily salary through the period of inactivity. Moreover,
people covered by this scheme are not officially classified as unemployed.
There are also special schemes for workers in industries characterized by a
high level of seasonal variation in activity. With the ‘Trattamento speciale
di dissoccupaziene’, employees from construction and agriculture receive an
allowance representing more than half of their daily salary if they become
unemployed—66 per cent in the construction industry, 60 per cent in
agriculture—and this continues for a period of three to six months, with
possible further extensions. But, in Italy, as in the other Southern Euro-

pean countries, such protection has not been extended to the unemployed
as a whole. The absence of more comprehensive coverage is likely to be .
particularly disadvantageous for young adults.

The countries which are closest to a liberal/minimal regime are the UK
and Ireland. The proportion of the unemployed covered by benefits is rel-
atively high in the UK at 59 per cent, but expenditure on benefits is quite -
low: less than 30 per cent in 1990 and less than 35 per cent in 1995. Tt is
also important to note the more and more restricted role of insurance benefits.
The principal benefit ‘Job Seekers’ Allowance’ is subject to means-testing -
from the seventh month, and the obligation has been imposed to subscribe f
to a “Job Seekers Agreement’. All these measures have the objective, following
the liberal logic, of encouraging the unemployed to actively seek work and
to accept, if necessary, a precarious job. Since insurance benefit is for such
a short period, the majority of the unemployed in the early 1990s were receiv
ing means-tested benefit (Evans et al. 1995). Ireland is also close to this type
of regime, with relatively high coverage at 67 per cent, but low levels o
benefit. It is, however, important to note that Ireland differed considerably
from the pattern in the UK with respect to expenditure on active employ
ment policies. These represented 1.7 per cent of GDP in Ireland compared
with only 0.4 per cent in the UK.

Several countries approximate to the employment-centred model: France
Germany, The Netherlands, and Belgium. The proportion of the unemploye
that receives benefits is high in Belgium (81.5 per cent) ard in Germany {70;
per cent) and lower in France (45 per cent) and The Netherlands (49.6 pe
cent). But the country order is no longer the same if one takes expenditur
on benefits. In this respect The Netherlands is highest at 108.5 per cent.o
per capita income in 1993, followed by Belgium with 48.2 per cent and
Germany with 46.8 per cent. France is at an even lower level with 36.1 pe
cent. The case of The Netherlands comsists then: of two-rather differen
tendencies: a relatively low proportion of the unemployed are covered-b
insurance benefits, but these are quite generous for those who do get them:

pioy'ed"(’Kemperman"and’"'VisserS 1999).The numbers-onthis lrave increased

considerably in recent years, following closely the trend in the level of
unemployment.

The same process has occurred in France. A low proportion of insured
_unemployed_leads in a period of strongly rising unemployment to a sharp
increase in the proportion receiving social assistance, especially the revenu
minimum d'insertion introduced in 1988 (Paugam 1993). In Belgium and
Germany where the coverage of unemployment insurance is more extensive,
the inc;ease in the numbers on social assistance has been less closely tied
to changes in the labour market (Vranken, 1999; Breuer, 1999). Finally, it
is notable that expenditure on active employment policies as a percentage
of GDP is at a very similar level in these four countries and consider-
ably higher than for countries closer to the first two types of regime. Such
policies are an attempt by the public authorities to compensate for the gaps
left in the system of insurance cover in a way that limits the pressure on
social assistance schemes.

Finally, the two countries that are closest to the universalistic regime model
are Denmark and Sweden. The proportion of the unemployed covered by
benefits and the level of benefits are relatively high in these countries. It should
be noted that between 1994 and 1996, Sweden introduced measures to reduce
the level of compensation, but it was subsequently increased again. These
two countries have also been characterized for many years by a particularly
strong emphasis on active employment policies with expenditures of 2.3 per
cent of GDP in Denmark in 1993 and 3.2 per cent in Sweden. For instance,
‘the ‘aqtlvatlon’ agreement signed in 1992 in Denmark included the object-
ive of integrating young people rapidly into the labour market, by increasing
the number of public sector jobs and offering training to all. It also aimed
to ‘develop ‘incentives and opportunities for the long-term unemployed
through social development programmes, the creation of free zones, and the’
E:leveloprpent of public employment. The overall package of these measures
in combination with the encouragement of early retirement, is thought tc;
‘have made amajor contribution to reducing the level of long-term unem-
ployment in the country.

_ The discussion to date has been mainly concerned with the broad implica-
tions of the social protection systems for the unemployed taken as a whole.
'H()L‘fﬁvet the type of unemployment welfare regime may also have import-
ant implications for the ‘degree of equality or inequality in ‘the treatment
of men and. women. ‘Given that -employment-centred systems depend to a
considerable degree on the direct contributions of employees, there is a risk
that women who have interrupted their careers for family reasons will be
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disadvantaged compared to men with a more continuous employment
record. Women could also be expected to be disadvantaged in liberal/
minimal systems by the reliance on a system of means-testing which takes
-account of overall-household income: Incontrast; thistype-of effect could—
be expected to be least strong in universalistic systems, due to their easier
eligibility rules and their individualized system of rights.

While it is difficult to find any simple metric for comparison, there are
certainly important institutional differences between countries in eligibil-
ity rules (Rubery et al. 1998). The Danish system appears to be the particu-
larly advantageous for women: only twelve months of contributions in
the previous three years is sufficient to give eligibility for unemployment
benefit, and this threshold has been reduced to thirty-four-weeks for women
who were in part-time work. It is notable that, although the unemployment
system'is a voluntary one, two-thirds of working women belong to it. In
comparison, the British system is much less favourable for women. It gives
greater importance to the amount than to the duration of contributions, which
favours higher paid employees. As a result it takes a particularly long -
period for women to become eligible who are working in part-time jobs with
low pay. _

Taking the empirical evidence on benefit coverage (Table 1.3), it is not-
able that the sex differential is very small in both of the countries closest to :
the universalistic model: Denmark and Sweden. It is also relatively low in '
three of the four countries that were seen as close to the sub-protective -
system—Italy, Greece, and Portugal. This, however, constitutes relative sex
equality in the virtual absence of provision. In contrast, women were much
less likely to receive benefit when unemployed in both of the liberal/minimal
countries—Ireland and Britain. Indeed these are the countries in which the
sex differential is greatest. Women are -also less likely to receive benefit in
the majority of the employment-centred societies. It should be noted, how-
ever, that there is considerable diversity in pattern: the sex differential is very
sharp indeed in The Netherlands, but it is xeldtl\,ely moderate in France and
absent in the figures for Belgium. While in general the evidence supports
the view that such systems work to the disadvantage of women, there are
clearly mediating factors that lead to important differences in the extent to
which this is the case. Given the emphasis of such systems on employment
experience, it is likely that one such factor will be the pattern of women’s
iabour market participation in specific societies.

Overall, these differences in benefit coverage for men and women confirm
the earlier classification. -Countries closest to the universalistic systems
provide a high level of sex equality in coverage, while women are less well
-covered in the majority of coumtries closest to the employment-centred regime
and m both of those closest to the liberal/minimal regime. While this is the
only aspect of welfare for the unemployed for which comparable evidence
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for men and women is publicly available, it is clear that any full comparison
of the degree of sex equality would require an assessment both of the level
of benefits and of access to active employment policies.

——--There are-good-reasons-then for thinking-that the- unemployment welfare-

regime is likely to have a major impact on the experience of unemployment.
But it is also.important to assess its relative importance in comparison with
the role that may be played by the pattern of family organization.

THE ROLE OF THE FAMILY

It seems likely that the nature of the family will have an effect on the experi-
ence of unemployment. For instance, it seems probable that an unemployed
person who lives alone, one who lives with their parents or one who
has responsibility for several children will not live the same experience. It
may also be the case that, in a situation in which the male partner has a
job, unemployment will have a different significance for a female partner in
countries where the general level of activity of women is high than in one
where it is low.

In considering the possible impact of the family on unemployment experi-
ences, the first factor that needs to be taken into account is the degree of
stability of the family as an institution. The trends with respect to the rates
of mamdge dw01ce and bnths outside marriage are generally used to pro-
vide a pxcture of the degree of ‘de- institutionalization’ of marriage and of
the fragility of the traditional family model (Roussel 1989) Earlier research
has suggested that family instability may aggravate the precarity of work
careers, especially for unemployed people. But it is striking to note how strongly
these demographic indicators vary from one country to another, suggesting
that the unemployed will experience very different family situations depend-
ing on the country in which they live (see Table 1.6).

It is possible to distinguish at least three groups of countries with respect
to the degree of de-institutionalization of the traditional family model.
Sweden and Denmark share in common a high divorce rate and a high pro-
portion of live births eutside marriage: These are unquestionably the most
advanced cases of de-institutionalization, even if the marriage rate is still
high in Denmark.: The UK resembles these countries with its high divorce
rate, but the proportien of births outside marriage is somewhat lower. In
contrast to the northern pattern, the-Southern European countries, Greece,
Portugal, Italy, and Spain, stand out with low rates both of divorce and of
births outside marriage: Taking the 1980s cohort, the proportion of mar-
riages endingin divorce was 12 per cent in Greece and only 7 per cent in
Ttaly, compared with 46 per cent in Sweden. Note that Ireland comes close
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TAaBLE 1.6. Demographic indicators

Country Crude marriage  Crude divorce ~ Proportion of Proportion

rate (1/1000y— rate-(1/1000) - marriages-ending - of live.births

The Debate 15

TaBLE 1.7. Proportion of young children in publicly funded
childcare (%)

in divorce for outside marriage
the 1980 cohort (1/100y

(1/100)
Belgium 5.1 3.5 34 15.0
Denmark 6.6 2.5 44 46.5
France 4.4 2.0 33 37.2
Germany 53 2.1 33 16.1
Greece 6.1 1.1 12 3.0
Ireland® 43 (0.5) — 22.7
ltaly 49 0.5 7 8.1
Netherlands 5.3 2.2 31 15.5
Portugal 6.6 1.2 14 18.7
Spain 5.0 0.8 — 10.8
Sweden 3.8 2.6 46 53.0
UK 5.5 2.9 42 33.6

« Given that divorce has been only recently legalized in Ireland, the figures presented are those
of judicial separation rates (see Fahey and Lyons 1995). The legal separation rate for Italy for
the 1980 cohort has been estimated at 8.7%. Employment Precarity, Unemployment, and Social

Exclusion (EPUSE) programme data.
Source: Eurostat, data for 1995.

to the southern pattern in this respect. Even if the trends in most European
countries have been similar over the 1980s and 1990s, the family mode
still remains more traditional in the Southern countries. Several countrie
occupy an intermediary position between the Scandinavian countries on th
one hand and the Southern European countries on the other: this is the cas
for France, Germany, The Netherlands and Belgium.

There are also major differences between countries in the roles attributec
to-the family. This is evident with respect to the responsibilities of the fam
ily for young children. These are likely to be heavily affected by the natur
of welfare policies, which determine the availability of childcare provision
The role of the welfare state in the construction of family models and thei
_implications for inequalities between men and women has been emphasizex
by a number of writers in recent years (Lewis 1992; Orloft 1993; O’Conno
1996). Like unemployment benefit and employment policies, family policie

_differ considerably from one country to .another. :

There is.a need, then, to complement the emphasis on-decommodifica
tion. or detachment from the market, as a principle for comparing welfar
regimes, with an ‘emphasis on de-familialization, or detachment from th
family. A social palicy that leads to de—fami_l_iaii_z_atiop implies a commitmen!
to:collectivising the weight of family responsibilities. This is likely to be an

--Country - -Aged-0-to 2 ---Aged-3-to-school-age
Belgium 20 95
Denmark 48 85
France 20 95
Germany 2 78
Ttaly 5 88
Netherlands 2 53
Sweden 32 79
UK - 2 38

Source: Gornick et al., 1997.

important condition for the ability of women to give equal importance to
their career and family lives. At the other extreme, it is possible to point
to ‘_societies where the family remains both the pivot of sociability and the
principal legitimate mechanism for taking care of the social needs of all of
its members.

IF i§ striking to note, for example, the wide country variations in the
socialization of children under school age in publicly funded childcare (see
Table 1.7). This is a good indicator of de-familialization. The proportion of
children under two years old with places in a creche is 48 per cent in Denmark
and 32 per cent in Sweden compared with only 2 per cent in Germany, the
L_JK and The Netherlands and 5 per cent in Italy. If one takes the proijor—
tion qf c;hildren between 3 years old and school-age in publicly funded child-
care, it is also weak in the UK (38 per cent) and in the Netherlands (53 per
cent). It seems clear that women in the Scandinavian countries have much
bett?r opportunities to ensure the socialization of their children outside the
family and thus to be less disadvantaged relative to men in their professional
-Careers.

The nature of the family also differs very considerably with respect to the
responsibilities for older children and the length of time over which they
continue to reside with their parents. When one compares the proportion
rof_ adult children of 20 to 29-years of age living with their parents, it is
evident that the process of de-familialization is much more advanced in
the Northern than in the Southern European countries or in Ireland (see

jTabJe liS). Over tw.o—thirds of such young adults continue to live with their
‘parents in Italy, Spain, and Portugal, and mere than half in Greecerand Ireland.

ffht? COfreSponding figure-is only 16 per cent in Denmark and 29 per cent
In Th'e Netherlands. If one takes.the pproportions :among the unemployed,
the divergences are even greater: 14 per cent in Denmark compared with
87 per cent in Haly.
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Tasie 1.8, Proportion of udult children aged 20 to 29 living with their parents
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TasLE L9, Unemployment welfure regime and model of family residence, by country

Country All 20-29 year olds Unemployed 20-29 years olds Model of Family Residence

Belgium 54.4 58.6 Unemployment Extended Relative Advanced

Denmark 16.4 13.6 Welfare Regime Dependence Inter-Generational Intergenerational

France 39.5 48.5 Autonomy Autonomy

Germany 359 28.6

Greece 57.4 78.1 Sub-protective Italy, Spain,

Ireland 61.8 71.6 Portugal, Greece

Ttaly 171 87.0 LiberallMinimal Ireland UK

I[:Jsl%&eé;l;nds ggg ;ig Employment-centred France, Belgium Net-hcrlands,

Spain 72.3 76.7 . . Germany

UK. 324 41.7 Universalistic Denmark,
‘Sweden

Source: European Community Household Panel (ECHP), 1994, wave |.

It is possible, then, to detect three models of family residence: an extended
dependence model, a model of relative autonomy between generations, and
finally a model of advanced inter-generational autonomy.

The extended dependence model characterizes a situation where different
generations are brought together in the same household under the wing of.
the core generation. Adult children—and possibly older parents—are taken:
care of within the same home. Sociologists and demographers have often
provided descriptions of this model emphasizing that it is based simultane
ously on reciprocal exchange between the members of the household and
on strict norms defining the obligations of each person within the group.
is a model that is reinforced by a very strong institutionalization of ma
riage (Jurado Guerrero and Naldini 1997). While it restricts the autonom
of the individual, it has the advantage of offering everyone a minimur
© of protection. The long-term unemployed for instance would benefit fro
* direct family support.

The relative autonomy model defines an intermediary situation betwee
the extended dependence and the advanced autonomy models. In th
model, adult children living with their parents are under an obligatio
to look for an alternative solution. They must be-actively preparing. the
entry to the labour market. The normative system underlying this model
primarily one of autonomy, and individual responsibilities in the househol
are much more. weakly defined. It is abeve all the difficulty that youn
people encounter irtrying to-enter the-labour market that creates the nece:
sity for parental solidarity. While this system is less rigid, it is also mor
fragile. Adult children.and olderparents live the experience as a temporar
situation. The ties between parents and children can easily break up as |
result of misunderstandings in the household, especially when a relationshi

of dependence without possible exchange develops, which is commonly the
situation for the young long-term unemployed.

Finally, the model of advanced autonomy represents the normative sys-
tem that contrasts most strongly with the extended dependence model. The
self-realization of the young adult is regarded as inconceivable without acquir-
ing autonomy from the parents. This does not of course mean that there
is breakdown of affective ties. The children may remain to some degree
financially dependent, but the norm is to live separately. This model allows
people to cohabit with a partner earlier than is possible in the case of the
two previous models,

What is the nature of the link between the unemployment welfare regime |
and the type of family residence model? We can begin by looking at the l
lgcation of countries when the two dimensions are taken into account
sn'nultaneously (see Table 1.9). Tt is evident straight away that for the coun-
tries of Southern Europe there is a very strong correspondence between the
sub-protective regime and the extended dependence model. It is also clear
tha_t there is a perfectly symmetrical relationship between the universalistic
regime. and the advanced autonomy family model in the Scandinavian
countries.

It might be tempting to conclude that there is a-continuum between these
two poles and to attribute the decisive role in the creation of family resid-
ence models to the type of unemployment welfare regime that prevails
in.each country. But any such conclusion would be over hasty.. This is

cvident if one takes the example of the UK. Given-the minimal character

of Lu}employment benefits and the liberal policies aimed at keeping them
low, it could be expected: that young people would stay for a long time-at
home with their parents, much as is the case in freland: ‘Similfztrl};tgiven its
System of unemployment protection, it could be expected that the situation
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in The Netherlands and in Germany would be very similar to that in
France and Belgium. But, in fact, The Netherlands and Germany, like the
UK, are closer to Denmark and Sweden in their family residence models.

The Debate 19

TasLE 1.10. Economic restructuring in Europe, 1974—1993 (% of total employment)

~Jthas to-be-concluded-then-that the-dynamic-of family-residence-is-not-entirely-
determined by the social protection regime, and that it is preferable to dis-
tinguish in our analysis the aspects of the experience of unemployment which
are linked to the welfare regime from those which are linked to the family.
-For these reasons, we prefer to speak in terms of welfare or unemployment
welfare regimes when considering the sphere of intervention of the public
authorities and of family models when examining the sphere of domestic
life. When seeking to characterise the joint influence of several institutional
factors linked to the experience of unemployment, we will use the notion
of systems of social regulation.

THE ROLE OF THE MARKET

The concept of unemployment is inseparable from that of work, which pro
vides the core interpretative framework in industrial societies. It is linked -
both to the idea of full employment and to the modern conception of paid-
work (Salais et al. 1986; Topalov 1994). Since unemployment is so closel
linked to the conception of work that exists in an industrial society, its
meaning may well vary depending on the degree of industrialization and o
economic development; In a region or a country with a relatively low leve
of economic development, the inhabitants may not even define themselve
in terms of the employment relationship, in the sense that it has acquire
in large-scale enterprises. They may consider their work as self-employed o
carry it out, on an occasional or permanent basis, in the informal sector.
Since work is primarily a matter of survival rather than a social status, th
consciousness of being an unemployed person may be less strong, especi
ally since formal financial compensation on grounds of unemployment i
negligible or even non-existent.® Qualitative research in the less develope

% Pierre Bourdieu, in his research in Algeria-in the:-early 1960s, found that it was only-th
peasants of the Kabylie who had internalized the conception of work common in industria
societies, largely due to the close links they had maintained with Western culture through

_ their tradition of immigration to the large cities and to France (Bourdieu er.al. 1963)
. Even when they had been out at work in:the-fields-forlong hours inthe previcus-days,. the;
reparted themselves as unemployed since they looked-upen-this-agricultural work -merely-a
a temporary way of getting by. It was only paid employment that they regarded as having
true-value. The situation was-completely: different among the more traditional peasants 0
Southern Algeria. These considered work simply. in terms of its=social function and paid little
attention to the notions of unemployment or sob-emplovment;-even.in periods when therg
was not a great deal of economic activity -and:they were only at work part of the time.

Agriculture Industry

1974 1993 Change 1974 1993 Change
Belgium 3.8 2.5 -1.3 31.2 19.7 -11.5°
Denmark 9.6 5.2 —-4.4 214 223 0.9
France 10.6 5.0 5.5 28.3 19.1 9.2,
Germany 7.0 35 =35 35.8 28.5 -13
Greece 36.0 21.3 -14.7 18.5 15.6 -2.9
lrefand 228 12.7 ~10.1 21.7 194 -2.3
Ttaly 17.5 8.0 -9.5 28.0 225 -5.5
Netherlands 5.7 3.9 -1.8 25.7 17.2 -8.5
Portugal 34.9 11.4 -23.5 ¢ 249 23.8 -1.1
Spain 23.2 10.1 -13.1 26.3 23.0 ~3.3
Sweden 6.7 34 -33 28.3 18.3 -10.0 :
UK 2.8 2. -0.8 34.6 24.1 -10.5

Source: OECD (1997) Historical Statistics 1960—1995.

regions of Southern Europe suggests that the conventional notion of unem-
ployment is not as salient in the way people think about their society, in
part because the ‘unemployed’ are mainly women or young people—see for
instance Krief (1998). The adult men have the responsibility of ensuring the
protection and survival of their families, and the economic system is organ-
ized to assist them to do this, even when conditions are harsh.

It also seems likely that the experience of unemployment will be affected
by the extensiveness and timing of sectoral restructuring of the economy.
_For instance, in all countries, the transition from an essentially rural to an
industrial economy has been associated with major changes in the skills and
work attitudes of the workforce. In much of Europe, this transformation was
completed in the three decades following World War II, when there was an
overall shortage of labour and there were possibilities for re-integration into
othereconomic sectors. But much greater problems inevitably arose for coun-
tries for which severe reductions in the agricultural workforce coincided
with wider economic crisis and an inability to generate jobs that could
compensate for those that had been lost. Unemployment became heavily con-
centrated on certain sectors.of the population and involved severe marginal-
ization from the labour market. ‘

Since the mid-1970s, the-degree and nature of sectoral change has varied.
very considerably between European countries “(see- Table 1.10). Taking
employment change in the agricultural sector, it is. notable that the
Southern European countries have been by far the most affected in this periad.
The share of the agricultural sector went down from 35 to 11.4 per cent
i Portugal, and from 36 to 21.3 per cent in Greece. In comparison to a
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country such as France the restructuring of agriculture in Southern coun-
tries was taking place in a much more difficult overall economic climate.
The Mezzogiorno region in Italy represents a particularly extreme case
—whiere structural declineintheagricuttural—sector—occurred—with—little-
compensation in terms of the development of other types of stable economic
activity.

With respect to changes in manufacturing industry, it is clear that the
heaviest employment losses occurred in the more developed industrial
societies. The share of such industries in- everall employment went down .
by about ten percentage points in Belgium, the UK, Sweden, France, and
The Netherlands. The reduction was less sharp in Germany, but it was still
considerable. Employment change in this sector was much lower-in the :
Southern countries: Portugal, Spain, Greece, and Italy. Finally, Demmark -
stands out as the only country in which there was a slight increase in the
share of this sector.

The European countries have then experienced different types and differen
intensities of shock to their employment systems in the period since the
mid-1970s. There are three broad groups of countries. The Southern coun
tries experienced a particularly severe reduction of their agricultural sectors
leaving endemic unemployment in certain regions. The societies that had
developed large-scale industry earlier were subject to massive restructuring
of the manufacturing sector. Unemployment in these cases was less likely
to affect an entire sector of the workforce than to operate selectively, strik
ing at those with lower skills and less ability to adapt to technological change.
Finally, countries such as Denmark saw much less radical types of economi
rupture which would have made it easier to handle the problems thrown
up by unemployment. The transitions between different types of work wert
likely to require less drastic changes in skill and training, which should have
helped to reduce the duration of unemployment spells.

STRUCTURE OF THE BOOK

Our starting point then is that the three types of factor that we have beer
considering—the nature of social protection for the unemployed, the ty
of family system, and the pattern of economic change—are each likely to
have major implications for the experience -of unemployment. While th
are clearly not entirely autonomous,-they-do not determine-each otherin-
way which can make it possible to simply logically deduce one from the other.
Rather, the specific configuration of the telations between them is likely tc
lead to significant differences in the experience of unemployment betwesn
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countries. In the course of this book, their impact will be examined with
respect to three main dimensions of the experience of unemployment: fin-
ancial deprivation, labour market marginalization, and social integration.

~The first part of the book focuses on the relationship between unemployment

and poverty. Chapter 2 looks at differences between countries in the risk
of poverty for the unemployed and how these changed between the 1980s
and 1990s. Chapter 3 examines the vulnerability to poverty and financial
hardship of different types of unemployed people. Chapter 4 focuses on the
situation of young unemployed adults, in particular considering whether fam-
ily resources are effective in substituting for public welfare in countries where
state provision is largely absent. Chapter 5 seeks to assess how far country
differences in the risk of poverty for the unemployed can be attributed to
the system of social transfers provided by the welfare state.

The second part of the volume turns to the processes that may heighten
or reduce the risk of labour market marginalization. Chapter 6 considers
whether there is any evidence that the generosity of welfare benefits affects
the attitudes to work of the unemployed, leading them either to attach a
lower importance to having a job or to be particularly inflexible about the
type of work they will accept. Chapter 7 assesses the impact of labour mar-
ket conditions at the time of first entry to the labour market on later risks
of unemployment, seeking to establish whether entry at a time of high unem-
ployment leads to a long-term penalty in terms of job security. Chapter 8
focuses on whether there are variations between countries in the ‘scarring
effect’, whereby people who have been unemployed have a higher risk of unem-
ployment in the future. Chapter 9 censiders the effectiveness of childcare
policies in limiting the risk of labour market marginalization for the par-
ticularly vulnerable group of lone mothers. Chapter 10 considers how the
role of social networks in determining the job chances of the unemployed
may vary with different national labour market institutions. Chapter 11 involves
a detailed comparisen of Britain and Italy, to explore the influence of insti-

tutional differences in determining the type of people who are most at risk
-of long spells of unemployment.

~ The third and final section is concerned with the issue of social integra-
tion. Chapter 12 looks at the impact of unemployment on people’s social
relationships in the househeld and the community. It considers how far unem-
ployment is associated with social isolation and whether this varies between
countries. Chapter 13 examines the tendency for unemployment and non-
vemp.loyment to become concentrated within households. Chapter 14 looks
at the subjective side -of social integration: the extent to which unemploy-
ment affects people’s satisfaction with their lives. Chapter 15 seeks to assess
how far the nature of the welfare regime affects differences between men’s
and women’s experiences of unemployment. Finally, Chapter 16 loecks at



Individual approach in activation policy in the Czech Republic*
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Tomas Sirovatka

1 Introduction

Demographic changes, globalisation processes, labour market transformations,
individualisation and differentiation tendencies in society, economic limitations of the welfare
state — all of these trends present new challenges to the welfare state. One of possible answers
to these challenges is to set the objective of full employment, while requiring “activity” in the
sense of participation in the world of work at the same time (cf. van Berkel and Mgller 2002).
The “Active Welfare State” concept (Giddens 1998) has become the guiding principle of
welfare state’s paradigmatic change, with “activation goals” permeating ever deeper through
all its domains. The change is explicit particularly in the European Employment Strategy —i.e.
one of the key EU agendas — that can thus serve to verify the effectiveness of the “open
method of co-ordination”. For the present, the strategy of “activation” seems to be universally
accepted — although with varying degrees of emphasis — in most EU countries, regardless their
governments’ political orientation and the preferred welfare state regime. Generally speaking,
the activation strategy seems to have support of the liberal, as well as the social democratic
segment of the political spectrum — although its specific interpretations differ.

The above-mentioned paradigmatic change within the welfare state is not as yet

reflected in the post-communist countries where more converse tendencies can be seen. On

the one hand, the social changes underway in these countries include “activation” of citizens
and generate the need for activation strategies within the welfare state, on the other hand, the
, unfaTourable economic conditions and inadequate capacity of public institutions often make

implementation of necessary measures difficult. That is to say, the strategy of market
transiormation implicitly contains, among other things, citizen education towards individual
responsibility, even by means of economic incentives. It also implies the need to cultivate

citizens’ human capital as a precondition of their future productivity. Besides, the
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* This|study was supported by the Grant Agency of the Czech Republic, grant No.: 403/03/1007 “Social
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transformation strategy involves cuts in public spending (cf. Barr 1994). At the same

time,

transformation means new social risks that must be absorbed, which in turn necessitates new

expenditures (cf. Offe 1996).

Given the circumstances, risk-absorption efforts have so far centred primarily around

redistributive and compensatory tools.! On the contrary, “activation” measures — particularl
: p y

active labour market policies — are lagging far behind the EU countries (cf. Cazes, NeSporova

2003), primarily owing to insufficient resources and staff capacity necessary for
effective implementation. However, compensatory strategies do not seem effective in the
against new social risks. Public expenditures are on the increase, employment has dec

and unemployment is high in the post-communist countries of central Europe. Such a st

their
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affairs then forces political representations into taking unpopular steps: curtail social benefits,

particularly unemployment benefits, tighten conditions of early retirement and proce
other public finance reforms.

The European union enlargement process involves implementation of guideline

ed to

s laid

down in the European Employment Strategy, thus drawing the accession countries’ attention

closer towards the issues of employment policies and activation strategies. The nece

motivation is generated by the European Commission’s pressure in the form of the ¢
method of co-ordination” as well as by the countries’ interest in gaining access t
European Social Fund. This is reflected both in the countries’ National Employment A
Plans and in their Public Employment Services practice.

Activation strategies in these countries are likely to assume a specific form depe:
on their respective ideological discourse and notion of activation strategy, as well as
specific institutional environment and the process of implementation.2 What will actiy
strategies be like? In what ways will they be implemented and what will be their effect
what extent will they be effective in including unemployed persons in the labour marke
encouraging their social inclusion?

This article aims at the evaluation of activation strategies applied in the (
Republic’s labour market. First, it outlines general approaches towards activation strat

and describes the role of individual approach in the process of activation. Then it explore
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use of activation strategies in the Czech Republic and analyses their selected elements:

! Instead, the growing unemployment was fought by pursuing the strategy of exclusion from the labour market

(Offe 1985): encouraging early retirement and possibly prolonging the parental leave, along with intro
social assistance benefits and benefits that partially compensate for income depreciated by growing inflati
housing costs.
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speci

fically, the individual approach as it is represented by individual action plans

implemented by employment offices. It analyses the extent to which the plans’

implementation is influenced by the specific notion of activation strategy and by the

circu

local

mstances of implementation. The analysis is based on case studies carried out in five

employment offices that run the individual action plans programme.

2 Activation strategies and the role of individual approach

Activation strategies belong among central pillars of the welfare state reform that is now

unde

r way. Their prime aim is to integrate people fit for work in the system of paid

employment in the highest possible numbers and throughout their whole life cycle.’ To this

aim,

a suitable combination of a variety of public policy, social policy and employment policy

measures etc. is applied.

goal

Available literature on activation strategies distinguishes two model approaches to the

of activation. These are a workfare approach versus insertion approach (Morel 1998, in

Lodemel and Trickey 2001) or a workfare approach versus “Nordic” productivism (Esping-

Ande
Trick
pater
appr:
featu

srsen 1999) or a defensive versus offensive approach (Torfing 1999, in Ledemel and
cey 2001) or a workfare model versus social inclusion model (Nicaise 2002) or a
‘nalist optimists’ approach (“enforced participation”) versus an activation optimists’
oach — “inclusion through participation” (van Berkel and Meller 2002). Their basic

res can be summarised as follows:

% For

example, poor performance of public administration in the new member states is a subject of strong

criticism by the European Commission.

3 Bve
Roche

n though other forms of activation, such as voluntary work and education, are important as well (Berkel,
> 2002).



CORE FEATURES

WORKFARE MODEL

SOCIAL INCLUSION MODEL

Causes of unemployment
and poverty

Individual failure, poor work
ethic

Interplay of structural and cultural
factors (labour market segmentation

Lack of skills etc.)
Simple causes Multiple causes .
Paradigm Rational Cultural, social-psychological,

rational

Policy discourse

Dependency, incentives,

Social exclusion, social inclusion

Welfare expenditure cuts, Social cohesion
Obligations and individual
responsibility

Ideology Right-wing Left-wing

Policy approach ,-Orthodox consensus® »Reflexive activation®
Preventive Curative

Objectives of activation Labour market attachment Employability
Labour force flexibility Social inclusion

Target groups Long-term welfare state clients — | Universal coverage +
social welfare recipients, preferential treatment of the most
weakest groups disadvantaged

Principles of activation Work first, enforcement, Balanced measures —

strategies making work pay income, training, work,

‘ ‘ empowerment

Role of clients

Objects of intervention

Subjects/partners of interventi

on

Status of clients

Subordinated, have duties,
exposed to financial,
administrative and legislative
pressures

Partnership, reciprocity,
poses both rights and obligatic

ns

Objects of activation

Clients

Clients and institutions

The activation strategy can be characterised by further parameters related to the process of

implementation: the degree of individualisation in the approach towards clients, the degree of

differentiation of policies, the degree of decentralisation and the degree of pluralisation of

objects of interventions. The two polar models (approaches) are characterised by differing

degrees of the parameters above. Most importantly, if both approaches differ in the

conception of objectives and principles of activation and in the definition of the role and

status of clients, they also differ in the understanding of the importance, use and nature of

individual approach towards clients.

According to Nicaise (1995), approaches towards active labour market policy

measures can be divided into two groups. Those focusing on multiple causes

and

disadvantages are a great deal individualised. On the contrary, those focusing on single causes

and disadvantages (for example on insufficient professional skills) are usually standardised.

As concerns the first group, individualised and complex programmes that encourage

motivation, self-confidence, knowledge, skills, experience, etc. are based on individual




approach grounded in precise identification of clients’ needs and capacities, as well as in

communication and active participation of the clients. Measures are tailored to clients’

indiv

botta

idual needs. “Activation through participation” (cf. Berkel and Meller 2002) represents a

m-up approach, where clients’ rights are cherished and clients assume a role of active

participants in the measures (subjects of activation). The measures proceed from clients’

needs and capacities and count upon their participation in activation. This approach requires

the choice of proper individual integration strategies, corresponding with individual

combinations of disadvantages in the labour market and in other spheres. Individual approach

plays

a central role both in setting individualised objectives of activation, and in suggesting

and applying individualised measures.

On the contrary, in the case of “enforced participation” based on a “top-down”

approach, clients are perceived as objects of intervention and there is not much room for their

activ
activ.
appre
a mq

unem

e involvement in activation — they are primarily expected to accept conditions of
ation and submit to them. Measures depend above all on the capacity of institutions: this
vach builds on the rational choice (based mainly on economic incentives) and works with
vdel of activation that can be applied regardless of the heterogeneousness of the

iployed and their individual needs. Individualisation is only applied in determining

individual activation commitments and in inspecting whether they have been met by the

clien

ts. Such an individual approach is instrumental.

APPROACH TO WORKFARE MODEL SOCIAL INCLUSION

“INDIVIDUALIZATION” MODEL

Objectives of individual Prevention of dependency Social inclusion of concrete

approach among specific categories of individuals

clients

Role of individual approach Formal, instrumental Substantial

Choices for clients Very limited or non-existent Broad range of choices
(forms of activation)

Form of implementation Stereotypical, formalised, Fully individualised,

Attention to clients’ needs limited individualisation not necessarily formalised,
centred around clients’ needs

Typical individualisation Incentives (positive and negative | Universal, but individual:

strategies sanctions) for categories of empowerment,

clients, human capital development
Monitoring individual clients

The evaluation of the nature and implementation of individual approaches within activation

strategies in the Czech Republic will analytically proceed from the above typology of




activation strategies and corresponding types of individual approach, without us expecting the

typology to fully overlap reality.

3 Implementation of individual approach within activation strategies in the CR

3.1 The context and discourse surrounding the launching of activation strategies in the

Czech Republic and the role of the European union

The nature of market transformation consists in re-commodification: in the privatisati

ownership, establishment of market exchange relations, including exchange of work for

on of

wage

— and thus in activation of people in the labour market. No longer by means of “enforced

employment” or obligation to work (applied under the command economy), but through

individual interest and economic incentives. It can be interpreted as a labour marke(J

cash

nexus where economic incentives motivate individuals to assume personal responsibility and

engage in the labour market.

It is therefore no wonder that from the very outset of the transformation great attention

was devoted to the question of work incentives in the formal labour market in post-communist

countries. Besides, there was a range of other reasons: incentives are not very reliable in the

new environment, given the low wages — especially in the secondary labour market —,

relatively well-accessible opportunities in the informal economy, failure of the public

administration to effectively eliminate the grey economy and other factors — especially
rooted “cultural” habits and reliance on the state inherited from communist time
considered important.

The growth in unemployment, particularly long-term unemployment,* along wi

deep-

S arc

th the

booming grey economy led to a formulation of a hypothesis — commonly shared in the

professional discourse of public services personnel — about a relatively significant prope

ortion

of “artificial unemployment”.’ This hypothesis continues to be echoed in the mass media and

shared by the public. In mid-1999 when unemployment amounted to 8-9%, 54
respondents in the Czech Republic agreed that unemployed people often or very

misused unemployment benefits. Also, 54% stated that unemployed people often or

4 In 2003, long-term unemployment represented 40% of registered unemployment (and over a half o
unemployment according to the Labour Force Survey) in the Czech Republic.
5 Common estimates by employment offices’ personnel speak of a third of the unemployed.

% of

often

very

f total




often

scarc

had illegal jobs; 49% said that unemployed people were often or very often passive in
hing for a job (Sirovétka 2002: 338).°
However, two groups must be distinguished within artificial unemployment: on the

one hand it is unemployed people who are active in the grey economy, on the other hand it is

“passive” unemployed who prefer to live on welfare benefits. Even though we lack enough

facts
post-
is in
that

numl

labo

and figures to support the hypothesis about the significance of the grey economy in the
communist countries, everyday experience presents numerous arguments. Besides, there
direct evidence: the Labour Force Survey data suggest a strong “entitlement effect” in
at the end of 2002 the number of registered unemployed people highly exceeded the
ver of people who said that they did not have paid employment and were registered in the

r force survey. The difference came to 38% of the unemployed registered with labour

offices and was particularly marked in the category of short-term unemployed persons,

especially men, which is indicative of possible engagement in the informal economy in

parallel with the labour office registration.

fact

The hypothesis about “passivity” of the part of the unemployed is supported by the

at the replacement ratio of the aggregate of available social benefits for low-income

population groups in the CR is relatively high: for example, the replacement ratio for both

two-parent and single-parent households with two children and only one employed family

mem\ber whose earnings come to about two thirds of the average wage, is about 80% at the

beginning of unemployment and 100% from the sixth month of unemployment. This is

comparable for instance with the situation in Sweden (OECD 2002).

the 1

Under the circumstances, the discussion about the need for activation centres around

ssue of false unemployment. However, it shows that although artificial unemployment

has been identified and named to be a problem by public employment services’ and social

departments’ personnel, staff shortages in employment offices and social assistance

administration together with inadequate professional skills of the staff represent a major

stumbling-block to its elimination. The Employment Act establishes that unemployed persons

who

the r

reject a suitable job’ or fail to co-operate with the employment office may be struck off

ogister.® Persons subject to such a penalty strike-off represented 10% of outflows from

 The

Effects of Social Policy Transformation research, quota sample, N = 1319, School of Social Studies,

Masaryk University.

T A

ob with less qualification demands and a lower wage can be classified as a suitable job. However,

unemployed persons’ health and family situation (i.e. care commitments) are taken into consideration.

8 The

law allows for a substantial decision-making leeway — e.g. upon breaking an appointment without excusing

oneself, etc.




employment offices’ registers in 2002. While the figure may appear high, it is far
reaching the estimated number of “passively” unemployed persons.

-~ The workload of 300-500 clients per a member of staff who is in direct contact

from

with

clients makes individual assistance in job-search, as well as inspection of job-search efforts,

problematic, not to speak of lacking co-ordination of these institutions’ operation. Given the

increase in unemployment and in the number of welfare state clients, the relative

capacity of these institutions has been on the decline.

staff

Under the circumstances, activation of clients was pursued through intensifying job-

search inspections, tightening legislation that establishes entitlement to benefits and reducing

the benefits replacement ratio.” Besides, individual and group counselling has been advanced

at-employment offices, as far as the limited staff capacity of public employment services

permits. All employment offices run Information and Counselling Centres that

offer

vocational and job-search counselling to young people. In addition, almost all offices have set

up Job Clubs headed by highly erudite personnel (typically psychologists). Special activation

programmes targeted at young people and based on a highly individualised approach are run

at different parts of the country.'® Generally speaking, services for young people predominate

in the sector, although Job Clubs for long-term unemployed adults exist as well. Giv

n the

limited staff capacity, working with young people appears to be easier and to have greater

impact. Nonetheless, even these activities are still rather limited in scope — in comparison

with unemployment figures.

Between late 1996 and late 1999, registered unemployment increased from 3.5

% to

9.4% and continued to grow further (to 10.3% at the end of 2003). Long-term unemployment

increased from 20% to 40% of total registered unemployment (and to 50 % according to

Labour force surveys) over this period. These figures rank the Czech Republic among

countries with the highest proportion of long-term unemployment in Europe. The problem of

benefit “dependency” became acute in 1999 since when 11-12% of households have

been

registered as repeated social assistance benefits recipients. In 2002, the average duration of

drawing social assistance benefits reached 18 months (Sirovatka, Trbola 2003).

® In 1998, unemployment benefits were reduced from 60% to 50% and from 50% to 40% of previous
(during the first three months and the following three months of unemployment, respectively). The subsi

wage
stence

minimum was valorised according to the growth in prices (with a delay), still lagging behind the growth in -
wages. Entitlement to unemployment benefits was restricted by imposing the requirement of a six-month period
of uninterrupted employment for persons who had already been in receipt of benefits in the previous period. In
2003, the minister of labour and social affairs proposed to exclude school graduates from the entitlement to

unemployment benefits. This proposal was rejected by the government but is going to be included into th
Employment Act in 2004. '
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Nonetheless, activation efforts have so far centred largely around defensive strategies
d on sanctions and on motivation through restricting entitlements to benefits. “Offensive”
ation strategies grounded in the individual approach and building on active labour market
y programmes are being advanced, too, but are only applied in a rather limited scope.
1selling capacities of public employment services as well as active labour market policy
s are finite. In response to a threefold rise in unemployment, the Czech Republic did
ase active labour market policy expenditures between 1997 and 1999, however, did not

| the standard common in the EU countries — the expenditures come to less than 0.2% of

GDP, which is twice or even four times less than in .countries with a comparable

unemployment rate."’ Social insurance contributions allocated for the unemployment fund are

three times higher than expenditures on unemployment, since the difference is used by the

gove

rnment to cover the deficient pension fund. Within the framework of the public finance

reform in 2003, the government decided to permanently lower the social insurance allocation

for labour market policies from 3.6% to 1.6% of the payroll, in favour of the pension fund,

whic

h certainly signals that the government does not intend to significantly increase

expenditures on offensive activation strategies in the future.

The approaching membership of the EU brings certain changes. On the one hand, the

necessity to stabilise (that is restrict) public budgets in order to meet the entry criteria imposes

real limitations on resources available for active policies. On the other hand, EU employment

guidelines create pressures on the extension of active policies. This necessitates modifications

of pr

ogramme documents. In connection with preparations for the EU membership, the Czech

Republic accepted a National Employment Action Plan in 1999 drafted according to the EU

guidelines. In its first pillar (employability), the country took on a challenging commitment to

meet

the guideline 1 “prevention and activation” (later adopted by National Action Plans

accepted in the following years). However, there was no interconnection between the National

Action Plan and the national budget, the staff capacity of Public employment services did not

chan

ge in any way, funds available for active labour market policy measures were not

increased and counselling for unemployed people was not extended either.

With increasing long-term unemployment and approaching accession to the EU the

shortage of adequate individualised activation measures was gaining in weight. Therefore the

2002 National Action Plan openly stated that the Public Employment Service Administration

191t i3 for example a project Bridge, designed according to a British model, that involves individual diagnostics,

couns:

elling, employment training and subsidised employment with a follow-up career guidance.

' In 2002, it was 0.17% of GDP, which is twice less than in Great Britain, three times less than in Hungary and
four to six times less than in Spain, Finland or Germany.




did not have sufficient resources to meet the EES Guideline 1. Still, in the interest of meeting

the Guideline 1 (prevention and activation) a decision was made to intensify counselling for

the unemployed and extend employment services with the aim to reduce the growth of|long-

term unemployment. Considering the need for activation, this approach appeared to

be a

convenient and “inexpensive” instrument for eliminating passivity and benefits dependency

seen among a part of the unemployed. Following the example of many European countries,

this intention was realised through Individual Action Plans.

3.2 Implementation of Individual Action Plans

Individual action plans were piloted at 15 selected employment offices (out of 77 employment

offices in the country) during 2002 and 2003. Five employment offices launched a

programme “First Opportunity” for unemployed people under 25 years, five of them piloted a

programme ,,New. Start“ for unemployed people over 25 years, and another five launched

both programmes.'

evaluation, the strategy was being perfected accordingly and a decision has already

The programme’s implementation was subjected to continuous

been

made to launch IAPs at all employment offices and extend them universally to all

unemployed people under 25 years, and later (beginning in 2006) also to the unemployed

over

25 years. The following observations are based on case studies of IAPs’ implementation at

selected employment offices."

The conception of IAPs’ objectives

When formulating concrete IAPs’ objectives, employment offices accentuated above all better

orientation and increased responsibility, independence and activity in job-search (by way of

illustration, one of the employment offices suggested to title IAPs ,,Responsibility,

Independence, Activity®).

In addition, employment offices expressed the intention and set themselves the goal to

intensify and perfect their own performance: by improving communication both with the

unemployed and with employers in the process of job mediation. They acknowledged the

importance of keeping the client informed, applying individual approach, respecting the

client’s potential to work, and co-operating with the client in setting the time plan. Moreover,

all employment offices stressed the goal to intensify their own initiative in searching for

12 The profile of activities individual work with the unemployed (Individual Action Plan) is described in th
appendix. , ,
5 Our analysis draws from findings from five employment offices — of which three worked with both
groups, one with the group under 25 years and one with the group over 25 years.
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icies and winning employers over for co-operation by being more responsive to their
5. Last but not least, they embraced the goal to better target the active labour market
y instruments and better co-ordinate mediating and counselling programmes.

The prevailing approach to the programme was in agreement rather with the strategy
aternalist optimism* and ,,enforced participation” — in line with the prevailing public
urse of the context of activation. Nevertheless, later, during implementation of IAPs,
oyment offices had apparently worked with a broader cluster of goals that to some extent
spond with the strategy of ,inclusion through participation®. The complexity of goals

s to have been recognised precisely in the process of implementation by means of pilot

programmes.

The target group and selection of participants

Desp

ite all organisational precautions employment offices encountered difficulties in the form

of their own capacity limitations during the programme’s realisation (see below) — in that the

number of applicants per a mediator-counsellor usually ranges between 250 and 500, or even

more

probl

someplace.'* During application of IAPs to the selected cohort of the unemployed, time

ems were thus commonplace. Besides, at employment offices with a large clientele

appointments with clients who were not enrolled in the project were often postponed.

Owing to the limited staff, IAPs’ implementation was based on the principle of

voluntary participation in the programme. The original intention and a set goal was to invite

all applicants to participate in IAPs. However, employment offices in locations with a high

unemployment, wheré the goal was beyond available staff capacity, immediately deviated

from

the model. Selection of participants proceeded from the assessment of individual cases

and apparently did not avoid some degree of classifying the applicants, indeed, on the basis of

stereotype views — as has after all been generally described by Lipsky (1980). The programme

thus targetted those applicants who were on the one hand assessed as having a bleak outlook

in the labour market, but on the other hand as people with a sufficient degree of motivation to

promise effective co-operation. In other words, employment offices did not include those

appli

cants in the experiment who were found sufficiently active and motivated and whose

needs lied — in the mediators-counsellors’ opinions — in mere gaining information from the

employment office (i.e. these clients were expected to be able to find a job by themselves).

4 Most experts from employment offices estimate that should the contact with clients be sufficiently frequent
and, primarily, of desirable quality — in order to make IAPs meaningful — the workload has to be reduced to 150-

200 cl

ients per a mediator-counsellor. This would allow for at least two 20-30minute appointments a month with

each applicant. However, employment offices did not function under such conditions.
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Applicants whose life situation was too complicated and who seemed to need intervention by

other institutions in the first place, were not admitted in the programme either.

employment offices’ point of view, it was unrealistic to expect these applicants to accept

From

a job

in the near future. Another excluded group were applicants who were found “hard-to-place”

by the mediators-counsellors because of lacking social adaptability. Although

some

employment offices extended their invitation to the programme even to these applicants, it

was precisely the group of the unemployed who often rejected participation themselves. The

other employment offices gradually arrived at similar selection rules.

A typical group enrolled in the project were thus applicants who were, on the one

hand, insufficiently orientated, sometimes inadequately active, with accumulated handicaps in

the labour market. Some were motivated highly, some less, but none of them was expected to

significantly hinder co-operation. ,,Self-selection” of the applicants together with the selection

criteria applied by employment offices thus resulted in meeting the requirement of

participants’ motivation to co-operation.

In most cases, the experiment initially (upon inviting potential participants) inv

about a quarter of applicants who were theoretically eligible — without applying the Tbove-

described selection criteria (i.e. a quarter of those who had not left the register yet). Th

olved

€ rate

of success in signing IAPs ranged mostly between a half and two thirds of persons to whom it

was offered. About a quarter of persons who were addressed turned down the offer for a lack

of interest in such a form of co-operation, some were not interested in co-operating with the

employment office at all. The rest either counted upon another job opportunity at the

time

when they were invited to the IAP programme, or had other plans (study, childcare, military

or civil service', retirement etc.).
All in all, an estimated 15% of applicants from the cohort of potential partici
(registered during a given period) signed IAPs. At the employment office in a

pants
high-

unemployment region it was only about 6% in the category of persons under 25 years and 1-

2% in the category over 25 years. At the employment office in a location with a below-

average unemployment it was almost 30%. Even these numbers of participants exhausted the

participating employment offices’ capacities more or less to the full. Institutional conditions

thus imposed strict limitations on the number of participants in the programme

and

necessitated the selection of participants on the basis of an estimate of efficacy: that is

according to their individual ,,need“ for participation, along with their estimated success in the

15 Until 2004 military service has been compulsory in the Czech republic for young men but it was allowed them

to meet this obligation also by performing “civil service” (publicly useful jobs, social services etc.).
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programme. On the one hand, the principles of universal accessibility of the programme and
unemployed people’s ,right to the service were broken. On the other hand, under the
conditions of lacking institutional capacities, the application of selectivity made it possible to
retain room for individual work which represents an important prerequisite for targeting the

programme at clients’ needs during implementation. Nonetheless, the principle of individual

appr‘
shortage of time and co-operation grew formal. Still, employment offices where there was

ach was only exercised to some extent: individual work was often hindered by a

more room for individual work reported that the degree of motivation and co-operation of
some applicants who had not been expected to take interest in co-operating with the
insti | tion, improved with their participation in the IAP pro gramme.'®

It thus shows that in the course of implementing the programme goals are being
refined and redefined in dependence on institutional conditions of implementation. Moreover,
the implementation conditions may lead to the rethinking of the very conception and strategy

of th‘ programme’s implementation.

Activation towards individualisation at the level of institutions

On the one hand, the pilot project of individual activation presented a heavy burden to the
participating institutions, but on the other it greatly contributed to the processes of ,,learning*
and | internal reorganisation of their operation in favour of broadening opportunities for
indi\[idual work.

At some employment offices, the basic step was to separate work at the register

(including the administration of financial support in unemployment) from mediation and
cou Llelling. The personnel for the counselling section (IAPs) were selected accordingly. This
facilitated an overall improvement of efficiency in individual work with clients. At some
employment offices, such a separation of competencies led, admittedly, to an increase in
individual mediators-counsellors’ workload (to 300-500 applicants), but at the same time
enabled them to better focus on counselling. Their overall workload thus did not increase.

Other measures included the use of team forms of work in securing individual

approach to IAPs, as well as the application of an effective combination of individual and

group counselling. Teamwork was important in several respects during implementation:

16 Generally speaking, individualisation brought a positive psychological effect following from the clients’
appreciation of the “personal” approach.
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e it enabled exchange of information, the designing of effective procedures, unification of

methodology and joint management of difficult cases;

e it enabled to establish supervision of IAPs‘ quality;

e it enabled to improve co-ordination of activities and co-operation with other departments

within the employment office;

e in addition, contacts were established with other pilot groups at other employment offices.

At some employment offices, new forms of teamwork were systematically elaborated and

formalised: ,,organisational teams® (encharged with co-ordination) and ,,methodological

teams® (encharged with the refinement of operational procedures and the control of qu

were formed.

ality)

The interconnection between different aspects of individual counselling — including

diagnostic methods ‘and group activities focusing on spreading information and counselli

ng as

well as on motivation — proved to belong among key factors enhancing the effectiveness of

activities related to IAPs.

It follows that the introduction of IAPs brought about a substantive change in the

organisation of work in registration, mediation and counselling. It certainly contributed to

improving the quality of counselling, introduction of supervision and unificatio
methodology. It also significantly enhanced the role of diagnostics, group counse
motivation and requalification programmes. The formalisation of the process of working
the client resulted — despite that the selection of participants in the programme was obvi
guided by stereotype views of clients — in the deepening of individual approach tov

clients both at the stage of selection and in the provision of services.

The role and conception of individual approach
The merit of individual approach consists primarily in its capacity to take account of cli
needs, in the range of options it opens and in the room it creates for employing cli

individual capacities. Even though neither any standards of the programme’s quality, no

n of
lling,
with
ously

vards

ents’
ents’

r any

criteria for the monitoring of quality had been set in advance, the process of implementation

led employment offices to recognise that success in meeting the set goals lies in improving the

intensity and quality of individual work rather than in the formal signing of an IAP.

It seems that it was precisely the awareness of staff shortages that kept returning

employment offices’ attention towards seeking ways how to best utilise the available capacity

14




and towards constantly weighing whether their activities and services were meaningful and of
a quality corresponding with the needs of clients as well as the need for activation. In

addition, they seem to have been taking into account whether clients’ full potential was being

realised.

The demands on mediators in terms of their professional skills and other general
qﬁahties have tightened: particularly their skills in dealing with clients, individual and group
work with clients, communication skills and ability to analyse and process information. The
intensified attention to individual clients necessitated a more precise specification of their
neec'le in order to guarantee better targeting of mediation: It was necessary to increasingly
intensify searching for ever more suitable jobs, targeted at the needs of both the client and the
employer. It was also essential to have at least a few vacancies (to be offered to the client)
available at all times — otherwise the client might lose interest in the IAP. At the same time,
employers had to be motivated to co-operate and inform about available vacancies — by

unfailing communication and a more careful thought given to selecting clients as potential
emp]‘oyees. The mediators had to deepen their knowledge of the labour market and improve
their skills in gathering and processing information."”

It is hardly surprising that the initial objectives were not always met by employment
offices. In the case of many clients — particularly those who were classified as lacking in
motivation and in willingness to co-operate —, the elaborated and signed IAPs seemed rather
flat and formal: ,, there was hardly anything to write down*. Dealing with more difficult cases
was beyond the capacity as well as professional abilities of the mediators and called
(according to the employment offices’ staff themselves) for consigning the clients to a care of
a specialised counsellor. However, such a service either was not available at all or was lacking
in necessary capacity. Only to some extent did employment offices handle the situation by
introducing various forms of supervision, consultation and unification of methodological
procedures.

Objectively speaking, some Individual Action Plans do seem to be rather formal —

considering the lacking capacity for individual work with the client and the low professional

skills that do not always suffice for managing difficult cases. This is evidenced by the very

17 These increased demands brought also increased requirements on the personnel management: i.e. the selection,
training and remuneration of mediators-counsellors. However, such requirements are hard to meet: Czech
emplqyment services lack a system of professional training of the staff. Remuneration is considered inadequate
by the management of employment offices and the staff capacity in counselling and mediation is believed to be
the biggest weakness of Public Employment Services (350 employment offices’ managers of key positions from
all Employment Offices in the country marked staff capacities in key services for clients with the average grade
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contents of the plans: they describe fairly routine procedures of job search that usually take

place in any case and are not out of line with the standard practice. On the other hand, the

principle of individualisation in the sense of responsiveness to the needs of clients won a

much greater support than it used to have before: this is reflected in a today’s more careful

approach to compiling case histories and elaborating applicants’ individual profiles, as w

ell as

in a greater initiative in searching for suitable vacancies and in offering these vacancies to

concrete individuals.

The role of the client and the freedom of choice

Since employment offices lacked necessary staff at the time of launching the programme, the

clients were given the possibility to choose whether to participate in IAPs or not. Those who

acceded to the proposal secured themselves a broader range of services and a better exercise

of their right to assistance in finding employment. The clients were engaged in a closer

dialogue with the institution, as they participated in formulating drafts of the plan and

evaluating whether these were meaningful. On the other hand, many clients were omitted in

the very phase of inviting applicants — on the basis of decision-making leeway

professional judgement of the providers of services.

and

Once individual work in the form of IAPs was established, another problem has

emerged: how to proceed with clients who were not successful in finding a job during th

W

IAP

programme? Precisely in these cases a more intensive counselling and/or a carefully chosen

form of support — through active labour market policy instruments — should be applied.

Some employment offices manage the situation by placing unsuccessful IAP clients in

job clubs, with the aim to retain their motivation and search activity. It must also be noted that

in implementing active labour market policy instruments all employment offices apply a set of

criteria that include giving preference to long-term unemployed persons. Nevertheless, neither

the opportunities for applying activation measures, nor the professional counselling capacities

are sufficient. In this respect, the clients’ freedom of choice remains as limited as it

before.

Another related problem are unmet expectations of (motivated) clients who wer

was

€ not

successful in the IAP programme: they based their hopes on signing the IAP, yet, under the

circumstances, employment offices cannot provide any guarantees, not even by means of

offering participation in subsidised-jobs programmes or requalifications.

3.5 — on a scale from 1 (completely adequate) to 5 (completely inadequate) — and the possibility to adequately

remunerate personnel for quality performance with the average grade 4.3, in our 2003 survey).
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However, employment offices did not attach much importance to this issue during the

experiment, owing to the fact that they interpreted the main objective to be ,,activation®

throu

gh enforced participation (applied on a finite circle of selected clients), not an

»opportunity for everyone“. Nonetheless it shows that upon the expiration of the IAP

programme, 30% to 40% of participants remain in the register, without is being possible to

offer

them another vacancy. Employment offices are beginning to recognise this ,,curtailment

of choice* to be a problem — because it weakens clients’ motivation.

4 Conclusions

Activation policies in the Czech Republic are not as yet much refined. There is no doubt that

employment offices commonly apply individual approach, however, only on a relatively small

scale

This is due to the given implementation conditions — particularly the staff shortages in

public administration institutions, but also the prevailing activation strategy discourse that

endorses enforced participation. These circumstances are in line with the decreased focus on

individualisation. The given approach corresponds a great deal with the legacy of the past, but

make
paid |
new :
unem
existi
circut

possi

s use of different instruments — instead of legal sanctions and the obligation to have a
job established by the law it applies economic incentives. This approach follows from
actualities of today, such as a high long-term unemployment, partially mixed with false
ployment combined either with illegal work or preference for social benefits. The
ng model of enforced participation is inconsistent, though: -the - implementation
mstances (i.e. insufficient administrative capacity and professional skills) do not make it
ble to subject the clients’ job-search activity to a thorough and efficient inspection.

The influence of the EU agenda makes itself strongly felt at the level of programme

documents and with respect to the forms through which activation approaches are

implemented. However, during implementation (e.g. of Individual Action Plans), there comes

about a shift in the definition of goals, in the national context, towards the enforced

participation model: the right to intervention and the balance between rights and obligations

are somewhat suppressed and, instead, a one-sided stress is laid on the responsibility and

oblig

ations of the client. Nevertheless, the transfer of the activation principle and the

European model of individualised form of activation bring about such an implementation

environment where the client and his/her needs get closer to the focus of attention and where

approaches towards the client are changing.

In transferring this model of activation, a major role is played by the existing notion of

activation objectives, as well as by the implementation conditions that are characterised by a
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shortage of relevant staff, by their poor professional skills, and by a limited scope of

activation opportunities. Owing to these factors, individual approach is sometimes redu
a mere formal frame for satisfying the set operational scheme.

Not even enforced participation is applied in a consistent manner, though. Just

ced to

as the

limited opportunities for . participation in active labour market policy measures make it

irripossible to provide participants in Individual Action Plans with guarantees of activation

targeted at their individual needs, the staff capacity of public employment services do
make it possible to consistently encourage them to assume responsibility and meet

obligations.

cs not

their

The dominant approach can thus be regarded as an imperfect or partial policy of

enforced participation. Yet, the specific implementation conditions modify the model in

other

respects, too. For one thing, they necessitate the reduction of the numbers of participants: the

need to efficiently exploit the insufficient institutional capacities leads to a prefeiential

exclusion of those potential participants who are lacking in co-operativeness. Yet
precisely these persons who should be subjected to the strategy of enforced participat
the first place, considering the objective of ,,motivation towards greater responsibility“.
However, the strategy of selection is not in line with the set objectives. In or
keep control of the work with clients, employment offices preferred to accept partic
who were likely to co-operate, but who did show certain handicaps — that made it worth
to diagnose their needs and seek solutions. This in fact means further diversion fros
enforced participation scheme: in order to be able to manage these clients’ situation,

employment services must individualise their approach both towards the clients and to

it 18
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employers and must undergo the process of institutional learning” and internal

reorganisation.

These, at the very least partial, alterations of the model that take place in the course of

implementation establish grounds for the extension of the inclusive participation mode
the other hand, the freedom of choice for both potential and current participants i
programme is insufficient (only small numbers can enrol in the programme and only
programme graduates are provided further support in case the very improvement of th
search process does not in itself suffice to manage their situation).

In summary, the definition of objectives as well as the implementation conditic

]. On
n the
a few

e job-

ns of

activation strategies in the Czech Republic correspond with the model of enforced

participation. The Czech example thus modifies the ,,European” understanding of a

18
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specific form of activation represented by Individual Action Plans which is marked by a high

degree of individualisation and inclusion through participation.

On the other hand, the application of specific forms of activation, inspired by

examples from the EU countries (IAP) and adopted in the course of the learning process,

leads

— under the imperfect implementation conditions — to a modification of the initial Czech

model of enforced participation towards greater individualisation and incorporation of more

inclusive aspects of individualisation strategies.

The complex interaction among activation objectives as defined both in the national

context and at the EU level, among the adopted forms of the individualised activation strategy

and,

finally, among the institutional conditions that guide the realisation of objectives and

forms of activation, generates a number of unintentional consequences for the final shape of

interventions. Considering that the use of individual approaches within activation strategies is

only just in its early stage in the Czech Republic, a dynamic development can be expected,

particularly in case the implementation conditions are improved.
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Appendix

Practice of IAPs’ implementation in the Czech Republic (vears 2002-2003, five pilot
projects) in brief

IAPs were signed on a voluntary basis with a group of young job applicants, most often

between the third and fifth months of their unemployment. In the case of the other applicants

(over 25 years) the plans were signed between the fifth and eighth months. Individual stages
of th

(1) Informing applicants about the possibility to elaborate and implement an IAP and about its

work with clients were as follows:

purpose at informative group sessions, typically after the 2" month of registration.

(2) Preparation: collecting and processing information about applicants (their “case histories”,
including the balance-sheet diagnostics), a next stage of informing potential participants in the
programme. o |
(3) Proposing and negotiating a draft IAP, concluding/signing the IAP (in the 35" month of
unemployment in the case of applicants under 25 years, and in the 5"_8™ month in the case of

applicants over 25 years).

(4) Supervising the client during implementation of the plan, planning and realising activities,

inchfing a possible participation in specific activation programmes or in active labour market

olicy measures (3™-6™ month or 5%.12™ month of unemployment, respectively).
p

|
(5) Reviewing and evaluating the IAP, suggesting further steps (6™ month or 12® month,

respectively).

In the case of young people, the IAP programme lasted for up to 4 months on average, in the
case of adults it was up to 7 months. During the initial months, emphasis was laid primarily
on the client’s activation and on individual work aiming at increasing his/her own effort in
job-search and improving job-search effectiveness. At middle stages, more use was made of
grouﬁ> activities — job clubs, motivation courses, possibly also requalification programmes. At
the final stage, more room was reserved for applying various forms of financial subsidies

accompanying a job placement.
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