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CHAPTER

Relief, Lab(;)r, and Civil

Disorder: An QOverview

Since the early sixteenth ‘cenfut}{, mgny Westetn govern-
ments have come tp make 'provigi‘\dg‘for‘ the cate of the
destitute, often known as po}o,fr rc{iéfq (In the Urli;?d States,
such provisions arg now called piiblic assistanice or public
welfare.) The purpose of this gl}gptét is to suggest why
relief arrangements are established; and Wwhy they persist.

7 “Relief arranger'ngnis are aﬁ‘cilia,ry to economic arrange-

ments. Their chief functioq 15 to régqla,te labor, and they
do that in two general ways, Fitst, Whm mass unemploy-
ment leads to outbreaks of ‘t’uirn‘lgi‘l? relljéf progtams are or-
dinarily initiated or expditded to absorb and control
enough of tl;‘]e unemployed to restote drdet; then, as turbu-
lence subsidies, the relief §yst¢p ‘cqnhacts% éxpeliin‘g those
who are needed to populate the labor tnarket, Relief also
performis a labor-teglxlating ‘fl‘l;hctipp, in this shrunken state,
however. Some of the aged, the disabled, the insane, and
others who are of no use as workqé‘f,s are left on the relief
rolls, and their treatment is so degtadinig and punitive as to
instill in the laboring masses a fFlr of the fate that awaits
them should they relax into begary and pauperism. To
demean and punish those who dog ot work is to exalt by
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contrast even the meanest labor at the meanest wages.
These regulative functions of relief, and their periodic ex-
p-usion and contraction, are made necessary by several
strains toward instability inherent in capitalist economies,

Problems of Controlling Labor by
Market Incentives

All human societies compel most of their members to work,
to produce the goods and services that sustain the com-
munity. All societies also define the work their members
must do and the conditions under which they must do it.
Sometimes the authority to compel and define is fixed in
tradition, sometimes in the bureaucratic agencies of a cen-
tral government. Capitalism, however, relies primarily
upon the mechanisms of a market—the promise of finan-
cial rewards or penalties—to motivate men and women to’
work and to hold them to theit occupational tasks.

Basic to capitalist economjic arrangements is change. The
economy is kept in constant flux by entrepreneurs search-
ing out new and bigger markets and cheaper methods of
production and distribution. These changes in the organi-
zation of production and distribution create continuous
shifts in manpower needs: workers must acquire new skills;
they must move to new locales; a stream of uninitiated
people must be made to fill new and different occupations
in a changing productive system. Because of this fluidity,
work roles under capitalism cannot be assigned by tradi-
tion. Nor can responsibility for the allocation of labor con-
veniently be lodged in the bureaucracies of a central gov-
ernment, for in a market system a great variety of dispersed
entrepreneurs control production and define labor require-
ments. In the place of tradition or governmental authority,
capitalist societies control people and work tasks precisely

5 Relief, Labor, ahd Civil Disorder

as they control goocis and gapitai——th‘tdugh a market sys-
tem. .

Under cqpita‘lisﬁ;,‘maﬁp(jwrer digt‘ributi()lj is mainly the
result of mgnetary incep‘&;i{'eq or disificentives; prohts or
wages, of the threat of ho prdfits dr ho wages. As these in-
centives ebb and flow in response to econoniic changes,
most people are more or less cofititupusly induced to
change and adapt. Continual chdnge in labor requirements
also means that, at any given morient, some people are left
unemployed. In subsistence econofnies gt)eryone warks; the
labor force is virtually syrionyiipus with the population.
But capitalism makes labor conditiohal on market de-

t. . !
mand, with the result that some amount of unemployment

becomes a permanent featire of the economy.! In other
words, change and fluctuation and uhemployment are
chronic features of capitalism.

. But periodically change takes on catastrophic propor-
tions. Sometimes this is the result of the natural disasters
tha‘t afflict all societies, such as crop failures or rapid popu-
lation growth, which disturb the ongoing pattern of work
and its rewards. To such travails capitalism adds abrupt,
erratic, and extreme fluctuations in production and dis-

“tribution, leading to massive and pfr‘eci.‘pimuS modifications

in the requirements for lahor. The tivo main sources of the
CfltaStI‘OPth changes that (1istingi1i§h gapitalism are depres-

sion and rapid modernization.
. During the economic downturn§ of depressions that
a\' p i ] 1 . I8 B Pe i "
e marked the advance of capitalisti, the structure of

qusM;my critics .Of capitalism have argued that e maintenance of a sur-
g of uncmployed workers is nat simply 5‘ bY'Pﬁ'EdUCt of market Nuidity
ut a deliberately contrived cohqitidp, designet! }'OCHSE the ﬂdwof labor
][P}:l to l'css.cn, 'thc bar;i*aining pq1wt:r of ka#!’? H ‘ﬁia‘[kel trénsactiblls.

lc' periodic intervention of gq"/c“himcn‘l‘ &b’ Hi‘c,rgﬁkc' the p(mi ‘of uniem-
ployed by slowing the tate of economic gQMh ahd the llséidf’ govcrﬁ-
ment power to force men d work for any ‘p‘(ﬂibts lend Eredénte to these
\‘.lcws. as we will ourselves argue later ih thl‘s £ ‘q"pt‘cr Wheﬂ we kqlscuss Lhc
way relief practices are designed to qﬁaiﬁléiﬁ 4 latior pboi. -
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market incentives simply coilapses; with no demand for
labor, there are no monetary rewards to guide and enforce
~ work. During periods of rapid modernization—whether
the replacement of handicraft by machines, the relocation
of factories in relation to new sources of power or new out-
lets for distribution, or the demise of family subsistence
farming as large-scale commiercial agriculture spreads—
portions of the laboring population may be rendered ob-
solete or at least temporartly maladjusted. Market incen-
tives do not collapse; they are simply not sufficient to com-
pel people to abandon one way of working and living in
favor of another.

In principle, of course, these dislocated people become
part of a labor supply to be drawn upon by a changing and

" expanding labor market. As the history of Western market
systems shows, however, people do not adapt so readily to
drastically altered methods of work and to the new and
alien patterns of social life dictated by that work. They
may resist leaving their traditional communities and the
only life they know. Bred to labor under the discipline of
sun and season, however severe that discipline may be, they
may resist the discipline of factory and machine, which,
though it may be no more severe, may seem so because it is
alien. The process of human adjustment to these economic
changes has ordinarily entailed generations of mass unem-
ployment, distress, and disorganization.

Now, if human beings were invariably given to enduring
these travails with equanimity, there would be no govern-
mental relief systems at all. But olten they do not, and for
reasons that are not difficult to see. The regulation of civil
behavior in all societies is intimately dependent on stable
occupational arrangements. So long as people are fixed in
their work roles, their activities and outlooks are also fixed;
they do what they must and think what they must. Each
behavior and attitude is shaped by the reward of a good
harvest or the penalty of a bad one, by the factory paycheck
or the danger of losing it. But mass unemployment breaks
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that bond, loosening people from the main institution by
which they are regulated and contrpned 2

Moreover, mass pnemploymem tHat persists for any
length of time dxmmlshes the tapauty of pther institutions
to bind and constrain peopl Occmmﬁonal behaviors and
outlooks underpin a way of life and détermme fatuilial,
commuhal, and cultural pattérns r’hgr} large numbers of
people are suddenly barred from thgit traditional occupa-
tions, the entire structum of socml control is weakened
and may even collapse. Thete¢ is no harVest or paycheck to
enforce work and the sentimerits ttha,,t uphold work; without
work, people canhot conform to familial and communal
roles; and if the dislocation is wldespre;ld the legmmacy of
the social order itself may come to be qugstioned. The re-
sult is usually civil dlsqrder—crlme, inass protests, riots—
a disorder that may everi threaten to overtutn existing so-
cial and economic arrangements. It is then that relief pro-
grams are initiated or expanded.

However, simply providing aid to quiet the unemployed
will not s‘top disorder; it may e¢ven permit it to worsen, for
athough the remedy may prevent warkers' starvation, the
trigger that sets off disorder is not economic distress itself
but the deterioration of social comrpl To restore order,
the society must create the means to reassert its authority.
Because the market is unable to control men's behavior, at
least for a time, a surrogate system of social control must be
evolved, at least for a time. Moreover, if the surrogate sys-

?# Marie Jahoda dcscrlbes the total dlsonenln tHan of the wotkers in the
Austrian village of Manemhal whe its mﬂy factqry slbppcd production
during the depression ot the 1930's ‘st “The dnemployéd hien lost their sense
of time. When asked at the end of 4 day wh bt ey hdd dong dur(ng it
they werk unable to describe their acuvﬁt eé ‘Reai né .. was vagtle
and nebulous. Activities such as fetchlhg wood E{P m lh‘, sbed, which could
not have consumed morc than ten mutes wt:he ‘r,bé rded as If they had

filled a mornmg . The mens wd

g di céﬁ lotttned to twelve or
thirteen hours, | Ratlonal budget iJlannihy% ‘Wﬂ i’ kﬂdpnéd in favor gf
Cxpenduure on trmkcls while esseritials cqu be pald fm‘” (56—57.

i

69-72). Complete cnauons will be fddnd in h}E‘H
cach chapter.

pgraphy { the erid ol
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tem is to be consistent with normally dominant patterns, it
must restore people to work roles. Thus, even while ob-
solete or unneeded laborers are temporarily given relief,
they are generally succored only on condition that they
labor, whether in public workhouses and labor yards or by
being contracted and inderiturcd to private entrepreneurs.
To illustrate these views we turn to same examples of the
emergence and expansion of relief-giving in early Euro-
pean capitalist societies. OQur purpose is not to give a legis-
lative or administrative history—that has been done by
other writers—but to provide a background for our sub-
sequent discussion of the sources of contemporary relief
crises in the United States.

Civil Disorder and the Initiation
or Expansion of Relief-Giuing

Western relief systems originated in the mass disturbances
that erupted during the long transition from feudalism to
capitalism beginning in the sixteenth century. As a result
of the declining death rates in the previous century, the
population of Europe grew rapidly; as the population
grew, so did transiency and beggary. To deal with these
threats to civil order, many localities legislated severe pen-
alties against vagrancy. Even before the sixteenth century,
the magistrates of Basel had defined twenty-five different
categories of beggars, together with appropriate punish-
ments for each. But penalties alone did not deter begging,
especially when economic distress was severe and the num-
bers affected were large. Consequently, some localities be-
gan to augment punishment with provisions for the relief
of the vagrant poor.

As early as 1516, the Scottish theologian John Major,
who taught at the University of Paris, declared: “If the
Prince or Community should decree that there should be
no beggar in the country, and should provide for the im-

g Relief, Labor, and Civi{ b.is'md,ef

patent, the action would be t)raisésvdftliy and lawful.”?
In 1520, Martin Luther yrged the German nobility not
only to abolish beggary but to Ptc‘)vidle‘ ot their own poor.
In 1523 Luther published a defailed f;‘él}icf schieme for Leis-
nig, in Saxony, whic% prohibited beggirg dand proyided for
a common chest to aid the old, the weik; and those poor
householders who had “h’ondgh"abiy labared at their cralt or
in agriculture” but who coh]d: no lq'Hp;e; ﬂnti the tneans to
support themselves. Ordihances mojdéltd on Lither's in-
junctions were rapidly ihstituted m[ the German niunici-
palities,' and in 1530 the German emperor Charles the
Fifth issued an edict outlawing beggaty and directing each
muhicipality to maintain its poor.’

A French town that initiated such an drrangement early
in the sixteenth century was Lyons,® which was troubled
both by a rapidly growing population afid by the economic
instability associated with}he trafisition to capitalism. By
1500 Lyons’ population had alreddy begun to increase.
During the decades that followed, the town became a pros-
perous commercial and manufacturing center—the home
of the European money market and of expanding new
.trades in textiles, printing, and metalworking. As it thrived
l'f.:zrtu;ncted people, not onily fromi the surrounding country-
side, but even from Italy, Flanders, atid Germany. All told,
the population of Lyons probably dotibled between 1500
and 1540, '

All this was very well as lorig as the newcomers could be

* Quoted in Ashley, Vol. 11, 341. Emiphasis .

f Webb and \\’chb}. Part I, 3?‘—‘-32. P Mldgd

g 1.le 1531 the emperot claborated, his earlier atliel In a schepie that
prohibited vagrancy and begging under pain of p’i“s‘ﬂn dnill the lash, and
fiomm;:ndf(ll c}:’crly clity in the Netherlands to ﬁrpﬂ‘dlélfor“it‘s bbor by put.

ng the able-bodied to work while cariris idigent woteh ahd :

(ibid., 32: de Schweinitz, 555, " ‘ lg for ﬂ"?‘ep% Wh““eh afd orphans

®Ypres, in Flanders, initidted a scheme vety kir “ﬁ‘r to Lyots' {h {8k
l}mgcs, Paris, and Rome also inauguratcd relief § B éi’f{ﬁ it about the sanie
time. We use Lyons only as an illustra lloh of dcvt):?'(i ‘h&‘nts lhﬁt were going
f()rw.ard in many places. For a dcmi_le(;‘dciscr‘i’p‘(‘idh df the cireumistances
leading to Lyons’ welfare program, sce Davis. L o
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absorbed by industry. But not all were, with the result that
the town came to be plagued by beggars and vagrants.
Moreover, prosperity was not continuous: some trades
were seasonal and others were periodically troubled by
foreign competition. With each economic downturn, large
numbers of workers were thrown out of work. They—and
especially their children, who were preferred as beggars
for the sympathy they elici,ted—recurrémly took to the
streets to plead for charity, clittering the very doorsteps of
the better-off classes. Lyons was most vulnerable during
periods of bad harvest, when famine not only drove up the
cost of bread for urban artisans and journeymen but
brought hordes of peasants into the city, where they some-
times paraded through the streets in great numbers to ex-
hibit their misfortune,

Thus the economic distress resulting from population
changes and agricultural and other natural disasters which
had characterized life throughout the Middle Ages was
exacerbated by the vagaries of an evolving market economy.
Consequently, turbulence among the poor reached a new
pitch. In 1529 food riots erupted, with thousands of Lyon-
nais looting granaries and the homes of the wealthy; in
1530, artisans and journeymen armed themselves and
marched through the streets; in 1531, mobs of starving
peasants literally overran the town.

Such charity as had previpusly been given in Lyons was
primarily the responsibility of the church or of those of the
more prosperous who sought to purchase their salvation
through almsgiving. If almsgiving were to serve a religious
end for the prosperous, the destitute could hardly be pro-
hibited from begging. But this method of caring for the
needy obviously stimulated rather than discouraged beg-
ging and created a pliblic nuisance to the better-off citizens
(one account of ‘the times describes famished peasants so
gorging themselves as to die on the very doorsteps where
they were fed). Moreover, to leave charity to church or
citizen meant that few got aid, and those not necessarily

11 Relief, Labor, aid Ciuil Dikorder

according to their need. The result wag that mags disotdets
periodically erupted. |

The increase in disorder led the tulers of Lyons to con-
clude that the giving of charity SHQ,UM np longer be gov-
crned by private whim. CQH?{;E({%AEWW, I 15494, church-
men, notables, and merchants joined thgether to establish
a centralized adminjistration for dxs’ﬁisﬁ,hg did. All chari-
table dona’tio,ns were coq@o!idﬂ@d u’rf)’c}ieta letral hddy, the
“Aumodne-Générale,” whose ;j;!equﬂk‘zb”“y Wats kq “Hourish
the poor forever.” A‘x list of the nééﬂy Wéh Es\ﬁ;abliShL:d by il
house-to-house survey, a‘pd tickets fof ré“'ﬁ,f ‘Wﬁré isl:le;éd to
those who qualified. S“tandards( vere ﬁigegl in a]lotti‘ﬁg’ bread
and money, the sick were sent to a hbsjital for free medical
care, and not least, begging W}llS; strigtl}:" prahibjled.

.I,ndeed, most of the f‘ea‘tqpes olf mﬁdpi‘n welldre—from
(‘.rltex"ia to discriminate the worthy podt fromi the QHWOrtlly
to strict procedures for surveillance of tecipients and mea-
sures for their rehabilitation—were ptesent in Lyons’ new
relief administration.” By the 1554's, about 10 per cent of
the town’s population was receiving relief, while the num-
be:r of patients in the Lyons hospital for the poor had
tripled.® The notables and mérchants who promoted this
skcj_}g.lee did not so much take pride ih their charity as in
their aspirdtion to make of Lyép; “"a yision of peace.”

' .V\’iphirl two years of the establishmient of relief in Lyons,
King Francis I ordered each parish iti France to register its
poor ‘and to provide for the “ithpotent” out of a fund of
contributions. Elsewhere other townships began to devise

" Foreigners were more kindly dedlt with {Hdh ih tm
{this was, after all, a center ofyforeigﬁ cot'nﬁmgﬁgﬁ):hﬁtnzijdyll;”m;?P:::f::
I;I\’:nfx night's lodging before they were :ic‘nl gii]*p Hw[r way,

o ,1 he hospital was in Fact used 1d ix_{é;itcc’ra"(ﬁh,‘r;pﬁid'Yb;m' krs a5 well as
N }C]-}rc for the sick. Juan Luis Vives, a ppgngﬂ;mmn‘l of 1Ra tinte, Wrote
" is plan for relief in Bruges, dated jahlﬁ{'y by ?!‘?éﬁ; (1"1 eafl ‘hospirals
Ofose places_ where the sick are fed and 'i:.;i’rc;l mtl‘%h’ ﬁ' a CErl;’iiii‘;"“ﬁ beh’
O! paupers i3 supported, Whete boys dnd gitls are ¢l ﬁ | Wherg' nd(l)'ﬂcd
infants are noutished, where the insane flre ‘c!riﬁ h)ki,’ éxd vyhri."‘rd: Hid Hlmd

dwell. , . » (u): Four centutics later, ghq?;alms‘ b\ﬁ i Of ' W d'r‘kﬂb,m{f Wis per-
"bu‘ Am?“cq'

forming roughly the samé function ih'En‘gla‘ndﬂ
. I i
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similar systems to deal with the vagrants and mobs cast up
by famine, rapid population growth, and the transition
from feudalism to capitalism. A “new statecraft relative to

destitution’” was emerging:

What we see ever-increasingly realised, alike in Germany,
the Netheriands, Switzerland, England, and; to some
extent, France and Scotland, is that no policy of mere
represson availed to stop either mendicancy on the one
hand, or vagrancy on the other; that (as distinguished
from a fortuitous distribution of voluntary gifts to neces-
sarily selected individuals) a systematic and ubiquitous
provision had to be made locally by some organ of gov-
ernment for all those who were actually in need of the
means of existence, whatever the cduse of their destitu-

tion. ... .%

England also felt these disturbances, and just as it
pioneered in developing an intensively capitalist economy,
so it was at the forefront in developing nation-wide, public
relief arrangements to replace purely local and private
charity.1® During the closing years of the fifteenth century,
the emergence of the wodl industry in England began to
transform the economic and social arrangements governing
agriculture. As sheep raising became more profitable, much
land was converted from tillage to pasturage, and large
numbers of peasants were displaced by an emerging entre-
preneurial gentry which either bought their land or cheated
them out of it.!! The impact on the dispossessed farmers

9 Webb and Webb, Part 1, 2g.

¢ William Ashley commented on the similarity of these schemes: “We
need not suppose that the English legislation was a merc imitation of what
was being done elsewhere; the same causes were everywhere at work, lead-
ing to the same general results” (Part I1, 350).

11*“We may to-day recognise the opening of the sixteenth century as a
period of special economic stress, whether we emphasise the agrarian
revolution that was dislocating the manorial organisation, or the growth
of manufactures in the towns, involving the production of an urban
proletariat; or the rapid increase of commerce, with its unsettlement of

one national industry after a,notfhc;" (Webb and Webb, Part I, 43).

N Y
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was one that was to become fa‘mi,lliﬂ!r m §liccessive periods

of agricultural modernization. Sit Thatias More desctibed
their Phght in 1516; Rl " Tl

The husbalpd-men be thrust pht of ;lli,air gwn, ar else
either by covin or fraud, or by viole b p‘ip“re.‘iswﬂ l‘l‘e‘y
be put besides it, or by wrdfigs éhd,ih"mi’ § }héiyvbe 50
wearied, that they be compelletl t ‘!séﬂbiri H 'gy Flu]{é fnéum
therefore or by other, cither by hqu!dt’? bdk theymust
n‘ee'd‘s‘ depart awdy, poor, .‘s_llvy;I erétchéd s’b,g'is‘, rien,
wortien, husbandsé wives, fqthkrlq$$ H.{jdreﬂ, widows:

roef ( ¢ i : I I T Ly
woeful mothers, with their young bghe}i, and| theit whole

household small in substance and ditich In numib

husbaqdry requireth m‘any‘ h‘ands: X}véﬁh igey:lu?gr; 3;1
say, out gf their known and a{p"c‘tzs;t@ﬂi& ﬁoﬁ'ses, ﬁndi'ng
no place to rest in. All their he useHald Smff, which is
very little worth, though it might well abide the sdle, yet
being suddenly thrust out, they be cohstrnined to sé'll it
for a thing of naught. And when L"E‘y have wandered
abroad till that be spent, what can ;Hgy then else do but
steal, and then justly pardy be ha’,rllg\éd‘,- or élse'go about
a begging, And yet then alsg they be cast in prison as
:;z(l)g:;:?nds,_lll)ecaqse they go dbout and work not: whom

an will set at work, i illi
profer themselves ‘thereto.”though sy pever so willing

i
e,

A statute of 1488-1489 comthents with alarm on the re.

sulting disorders:

[Flor where in some towns livo hundred g
~0ccupfed and lived By their I;wful};:go(;ﬂ, r!:g::ol:?es t‘g’zig
occupied two or three herdsmen‘; and Lhe ré'sjdup fall in
ldlcn.e.ss, the llL}sbandry which 15, ori“ﬁw‘p‘f’Hé :featest corti-
:1:0;d1(t;es-0f (hlS. realm is greatiy Qecg$$§d, c vm"chﬁs deés-
bl(]))-‘ed, the service of God withdrawi, the hodijes there
[ ried not praycd. for, the pa"hrqr; and clirates wrp‘hgéd‘
the defense of this land againkt qk{x" ﬂl‘ﬁg‘ 68 ‘t’J‘uLWQL,

—_—
—_—

"2 More, 33, a3 quoted in de Schweinitz, 1b.
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feebled and impaired; to the great displeasure of God,
to the subversion of the policy and good rule of this land,
and remedy be not hastily therefore purveyed.}?

Early in the sixteenth century, the national government
moved to try to forestall such disorders. In 1528 the Privy
Council, anticipating a fall in foreign sales as a result of
the war in Flanders, tried to induce the cloth manufac-
turers of Suffolk to retain their employees.! In 1534, a law
passed under Henry VIII attempted to limit the number of
sheep in any one holding in order to inhibit the displace-
ment of farmers and agricp};ural laborers and thus forestall
potential disorders. ]}eg@nning in the 1550's, the Privy
Council attempted to regulate the price of grain in poor
harvests.’s But the entreprereurs of the new market econ-
cmy were not so readily curbed, so that during this period
another method of dealing with labor disorders, especially

vagrancy, was evolved.
Until this time, commuynities in England, as in other

9. Nor were the disorders merely idleness
ppression became overwhelming, the pop-
mults, disturbances

13 Quoted in dc Schweinitz,
and decay. “When the sense of o
ular fecling manifested itself in widespread organised tu
and insurrections, from Wat Tyler's rebellion of 138i, and Jack Cade's
march on London of 1460, to the Pilgrimage of Grace of 1536, and Kett's
Norfolk rising of 1549—all of them successfully put down, but sometimes
not without great struggle. by the forces which the Government could
command. But vagrancy was not acfually prevented; nor, as wc shall
presently describe, was the habit of making a living by wandering on the
roads brought to an end” (Webb and Webb, Part [, 27-28).

14 (e Schweinitz, 8o.

15 “The activities of the Privy Council had been steadily growing dur-
ing the latter decades of the sixteenth century. In the earlier part of the
century these orders scem to have been concerned mainly with the pre-
vention of vagrancy and tumult—in short, with the security of the realm
and the maintenance of law dnd order. Gradually we sec them, with
increasing frequency, endeavouring to prevent an actual shortage of food,
and the high prices occasjoned thereby, by compelling farmers to bring

to market their hoarded stocks, putting pressure on corn-dealers, causing
maximum prices to be fixed in local markets, and promoting both the
purchase of corn in bulk from abroad and its distribution to the poor
at less than cost price. In the special stress of i586-1587 this action of the
Privy Council was elabotated into a nationwide policy . . " (Webb and

Webb, Part I, 66).

SOV YNSRI
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European countries, sancltiofnbd dlmseiving ds a me :
personal s-alvation, and orie ihird rgr'g;m;ﬁ‘ Churxcl}fafr‘lf.ng:
was set aside for this purpose, Early id‘ thé si}xté‘envth LCI’\
tur)", however, the ngtiona}l ;d{(emmﬁnt mQV‘ed‘ t6 r‘epllace
pa.msh. arrangements for charity with 4 ngtionwide system
of r?llcf. In 1531, an act of Pg'riié | dcheedthdt fqtz‘ll
officials sear;h out and rejéi%te}r (thdﬁ.r bf kt‘Hé Héstﬁﬁte
deen_leld to be i,mpb'tent,;an“d giye thein ;’1' d’bc‘:ur'qem ilu
thorizing Péggil]g. Almsgiving to ofhjef& was phtlaw;.d As
for those who sought alms y'/ilf‘h‘oult d:;,ltﬁqnzaﬁpn ;hé f)én-
altr)I";]vzis public wh]ippir;g till the glt)oy Ta‘h‘ T
instits::;f[eAr;l o;hcr grrax?g?n1¢nts for‘.fei.l‘i;‘:f were rapidly
| ct passed in 1536, dqrmg the reigh of
Hen.ry VIII, required IQCgl paristh to mkh care of tv'hcir
destitute and to establish 4 b,‘toced‘ur‘ﬁ (QI the“ collection
and'adminisl‘tration of donations :fo,'r ',tlmt plif".posevby. ioc*xl
ofﬁualsﬁ“ (In the sime year Henrf VIII bEga‘n‘to expr;
priate monasteries, helping to assute S.ec‘ular control of
charity.1") With these developinents, the ﬁéxialties for beg-
gary were 1made maore severe,'ihcluaiﬂg ﬂﬁ‘éléborate scheg-
ule of branding, cn‘slavement,‘ and eX,ecuiion for repeated

offenders. Even 50, by 1572 beggaty was said to have

L=
7o

sreach‘i:-d. ?larmir‘xg i?ropoftions, anid in that year local re-
.fponmblht.y for relief was more fully spelled out by the
amous El;zabethan Poor Laws, which ésta’blished a local

18In 1563, the Shirgie - . .
Schweinity ;55). sc contributions for reliéf Were made compulsory (de

T ; . 3
“Throuhgchomcl::: ;l;]gglcst the motive for thus festricting the church:
and his Patliame ole period . .. [up o 15q7)y the King, his Council
poor of dl]ax:cntt. were enacting and 'cattyifig Gut laws }el:ltlt]g to the
mediaeya, Churz;:, cr exactly oppesite to that of the lesyvlﬁg of the
pious found'crs Craof: ?u‘: ];: :rfd[he benevolefit ,E&Nmtiﬁﬂs extalilished by
lies N L Louilds any  municipal cgtpo SHibhs. l“" dctivie
ing :,”f’.;ﬂjfs”;jjo fr'?'l‘r;he*gbhgatim%i of the Fmﬂﬁ’d"iﬁ fé?ic!y::htrl?g Q’J;{Zﬁ
. ; ‘ : s and hi§ hobles, werd iHich o e
gether different dbiect. mamets oo 13 hobles) yefe iftent updin an Ato-
e, ibject, namely, maintaining ordpk- e WP A ajle-
al A ,’r‘"‘g,rd‘l‘,—‘ Qi ;
on 8 soeimy patand i6) the maivjtenance of | tkHa‘M{déf'h'ﬁ? ;“,?J;?E“‘{J::Lt’i

ierarchy of rulers and juled, of landowties Thd Lhede &

belonged to the ]and?l' (Pa'rtlll'.:r:B):l-nd m'lfd' of ‘”W‘PWF‘?“ and {hode Who
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tax, known as the poor rate, as the means for financing the
care of paupers and required that justices of the peace
serve as the overseers of the poor.

In the closing years of the sixteenth century, the price
of grain rose almost continuously, causing considerable
hardship among the laborers. After 1594, bad harvests
sharpened their miseries, especially in 1596-1597, when
“Unemployment was frequent, [Soverty was everywhere . . .
there was . . . constant danger of revolt.” '8 When Parlia-
ment convened in October 1597, it acted to clarify and
systematize the provisions‘ for relief, especially the system
of taxation, and the practice of making relatives responsi-
ble for paupers. “The coincidence between the coming
of the free wage-labourer and an organised public pro-
vision for the destituté cannot, in the nature of things, be
exactly proved,” write the Webbs,' but the indications
are convincing, and were to become more convincing still
as the system of free labar expanded and changed.

After this period of activity, the parish relief machinery
lapsed into disuse. But then a depression in cloth manu-
facture in 1620, followed by bad harvests and high prices
in 1621-22, producea new outbreaks of disorder. The
Privy Council established a special commission charged with
enforcing the Poor Laws? and by the 1630's the relief
rolls had expanded enormously.?' Relief was curtailed
again with the onset of the Civil War; when high pay en-
ticed much of the surplus agricultural population into
the army. A long period of contraction then ensued, ap-
parently accounted for by rising wages under Cromwell

18 Edward P. Cheyney, History of England, 1926, Vol. II, 36, as quoted
in Webb and Webb, Part I, 62.

19 Webb and Webb, Part [, 44, n. 2.

2 [bid., 75-100. Trevelyan writes of the Privy Council during this period
that it “had a real regard for the interests of the poor, with which the
interests of public order were so closely involved” (170-171).

2t According to E. M. Leonard, there was more poor relief in England
from 1631 to 1640 than ever before or since (266).

s e
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and by the paralysis of the centfal ;ﬁgpﬁﬁm of gtivefn:

ment after the war.

Relief arrangements were rca‘c‘ﬁl{/gﬂ,ﬁd and expanded
again, however, during the mgssi\’ja 4gticultural disloca-
tions of the late eiglitgehth century. dst of the English
agricultural population had by theh lgst its landholdings;
in place of the subéistéq;e fla*rmx'ng fbuhd elseyhere in
Europe; a three-tier system of !alqdq'w BT8, téfant farmers,
ift Etigland.® The

and agricultural workers had ;:\“/‘dl,yfti
vast majority of the people were 4 lisidless proletariat,
hiring out by thc year to tenant fql-fpeiré. The mgrgiﬁ of
their subsistence, hp'wélx‘iett‘, ‘wy‘a's)‘ prd‘yijdd‘a hy éqmmun and
waste lands, on which they gathered k;;igxiqg, grazed ani-
mals, and hunted game to supplemeri their meaget wages.
Moreover, the use pf the commoris Whs part of the E_ﬁ,élish
villager's birthright, his sense pf placé atid pride. It was
the disruption of these aﬁapgémchtﬂ and the ensuing dis-
order that led to the new expahéioﬂ of telief, |

By the middle of the cightéent cetitury, an increasing
population, advanting urbanization, and the growth of
manufacturing had greatly expanided markets for agri-
cultural products, mainly for cereals to feed the urban

‘population and for wool to supply the cloth manufac-

turers. These new markets, together with the introduc-
tion of new agricultural methods (stich ds cross-harrowing),
led to largLe-scaIe changes in agric}iltul‘e. To take advan-
t‘age of rising prices and new techiiiques, big landowners
moved to expand their h;oi‘ding‘s stii,l further by buying up

Z2"In 1851, when the first natiohally 1 ‘ i
) ) W ‘ t jally relidblé figures were collected,
there were about 225,000 farmd in Britain, abbit half of them between

100 and 300 acres in size, and all of them ailgr% ring -jiist pver 110 acres,

”rﬂzlhnd would certainly

;ln other words, what passed for a at’f‘iéil farm i
ave counted as a giant farm beside the au'i:':ﬁ nis of typlei

A , rm | gy of typleal peasan
economies. Just over 300230‘9 people dc&crﬂ')ed (s} 4!“?&“11;’; lmi

graziers.” These cultivated their farms ¢ 3 Taying
au he; g r farms essent emplaying the 1.
::lhon men ‘and women who de jni)t:d ther c‘.‘z M'g 'ymﬁlmll 1;5
urers, shepherds, farm-sérvants . . " (ﬁc‘blsblq"vmi l'hﬂll lg},qd. C
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small farms and, armed with parliamentary “Bills of En-
closure,” by usurping the common and waste lands which
had enabled many small cottagers to survive.®® Although
this process began much earlier, it accelerated rapidly
after 1750; by 1850, well over 6 million acres of common
land—or about one quarter of the total arable acreage—
had been consolidated into private holdings and turned
primarily to grain production.?* Half of this acreage was-
enclosed between 1760 and 1800, a period during which
the rate of parliamentary acts of enclosure ran ten times
higher than in the previous forty years. For great numbers
of agricultural workers, enclosur¢ meant no land on which
to grow subsistence crops to feed their families, no grazing
land to produce wool for home spinning and weaving, no
fuel to heat their cottages, and new restrictions against
hunting. It meant, in short, deprivation of a major
source of subsistence for the poor.2

New markets also stimula"ted a more bqsinesslike ap-
proach to farming. Landowners demanded the maximum
rent from tenant farmers, and tenant farmers in turn be-
gan to deal with their laborers in terms of cash calcula-
tions. Specifically, this meant a shift from a master-servant
relationship to an employer-employee relationship, but on
the harshest terms. Where laborers had previously worked
by the year and frequently lived with the farmer, they
were now hired for only as long as they were needed and
were then left to fend for themselves.?® Pressures toward

2 Enclosure was also encouraged by the high rentals paid by factories
located in outlying areas, and especially by the prospects of coal-mining,
from which the landed gentry drew great fortunes in royaltics,

* Hobsbawm and Rudé, 27. There were about four thousand parlia-
mentary acts for enclosure during this hundrcd-year span, most of them
in the 1760’s and 1770’s and during the war period of 1793-1816.

%3 A comprchensive account of the life of the villagers after enclosure
is provided in Hammond and Hammpnd, 1948, Vols. I and II.

26 The loss of “gleaning rights}" illustrates how the commercialization
of farming affected the precarious margin of the laborers' existence. More
efficient farming methods deprived them of the right to pick the fields
clean after the harvest. The Hammorids estimate that such gleaning rights
represented the equivalent of six or seven weeks’ wages (1948, Vol. I, 108).
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short-term hiring also resulted from 'th’t iﬂrgg scale cultiva-
tion of grain crops for market, which ca’liﬁd fpf a séa‘sbﬁ‘ﬂ,l
labor force, as opposed to mixed stbsfstence farkiing,
which required year-round laborers. THe i.ﬂs(j q[ cash rzl,‘t‘hér
than produce as the medium of payment for work, a ra pidly
§[)rca<.jing practice, encouraged partly by the lopg-term
n?ﬂamon of grain prices, added to'the Hbqfelf”s iiardsh’ips,zv
Finally, the rapid increase in rdhill pqu!&tiqn M 4t a time
when the growth of wdolen manufdctlitig continued o
provide an incentive to converf iand ,"Qx)ﬁ“;ti,llhgta Lo ']m&
turage produced a larger klabor surplus, Iédyiﬁ"g agriculturdl
Iabf)rers with no leverage in baiggi ingfof Wwages With’
their tenant-farmer employers.?! The réquh Wwils widespread
unemployment and terrjble hatdship g‘ﬁmng agriculiural
workers. |
None of these changes took place withpiit resistance
froin small farmers and labqf&:(ﬁs who; while they had
known hardship before, were n'pw being forced out of a
way of life and even out of their yiu%es, Some tioted
wher.1 “Bills of Enclosure” were postédt saiie petitioned the
Parliament for their repeal.3? During‘ the last decade of
the eighteenth cenutry, when hardship was made more
acutemhx‘ .2 succession of poor harves;s; there were wide-
spread food riots3* But their protests cobld not curb the

:; Hobsbawm and Rudé, §8-42.
Berween 1701 and 1831, the i he agric
1 « the populatiori of the agricultural counties
;lrl::;tn (:ollllblfcfd,hfror’n 1,563,000 to 2,876,000, Morédver, afler 1751, emi-
cll off sharply, drainii : jo per cen
crense bin, - Ply, draining off only ahgiyt 4o per cent of the natural
¥ The laborers’ vulnerability wid ed b ‘
abore ‘ Y was assured by laws prohibiting workers
:fl):n combining for the purppse of exerting inﬂucliéé to rcducaghour: or
r .lc7wagcs.dTh8crc were forty such laws dn hhc bqokq by 18on, New statutes
99 and 1Boq effcctively prohibited All joint actioh by the sworke
(Haammond and Hammond, xgl: , ni—l.;z). IS Bfln by the vatkers
0 . ' I} . {
The Hammonds give an atcount of the futile Protests, over 4 perigd
Sy fver 4 perid

of some thirt : illagers in the wiciniig e el <
83-g2). Y years, by villagers in the yicinity of bﬁ,ﬁqrq (1948, Val. 1,
" Hobshawm and Rudé¢ suggedt d A b otk
. ang ggest increases in poac 44 4 SF Index
‘;f disorder. Poaching was motivated both by tlﬁtot{:ei‘(?'?ft‘ill" f 6%%,;‘?;1"”;’?)‘
protest against enclosure. They offer the following estiniated (rr): |
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market processes that were at work. As for the distress of
the displaced laborers, the laissez-faire commentators of the
time pontificated that {his was the necessary concomitant
of economic productivity and progress.

A solution to disorder was needed, however, and that
solution turned out to be felief3? During the late eigh-
teenth and early nineteenth ;cefnturigs, the English country-
side was periodically besieged by turbulent masses of the
displaced rural poot and the towns were racked by Lud-
dism, radicalism, trade-unionism, and Chartism,3® even
while the ruling classes worried about what the French
Revolution might augur for England.

If compassion was not a strong enough force to make
the ruling classes atfend to the danger that the poor
might starve, fear woPld cgrtainly have made them think

Commitments to the Counly Jails in Norfolk 1800-30, and Norwich,
Wymondham, Aylsham, Walsingham from 1807.

1800-04 250 1819 639 1826 784
1805-09 277 1820 811 1827 839
1810-14 309 1821 722 1828 745
1815 415 1822 943 1829 899
1816 489 1823 728 1830 916
1817 579 1824 700

1818 . 669 1825 812

The landowning gentry of Britain responded to the incursions of poachers
on their newly enciosed lands by legislating a series of bruial penaltics
(Hammond and Hammond, 1948, Vol. 1, 183~204).

32 The relief system was by no means the only solution. This was an
era of brutal repression; indeed, in no other domestic matters was Parlia-
ment so active as in the elaboration of the criminal codes. At the same
time, troops were spread across the country and quartered. in barracks
(rather than in the homes of citizens) to avoid the possibility that they

would identify with the rebellious population (Hammond and Hammond,
1917, 37-04).

38 “A no other period in modern British history,” writes Hobsbawm of
this period, especially the decades between Waterloo and the 1B40's, “have
the common people been so persistently, profoundly, and often desperately
dissatisfied. At no other period since the seventeenth century can we speak
of large masses of them as revolutionary . . ." (Vel. I, 55). It should be said
that agitation arose from both the middle and working classes. After
Parliament extended the franchisc to the middle classes in 1832, however,
the workers’ movement was cffectively isolated and weakened.
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of Lhe'dangc.r that the poor might 'réﬁ%"h. .. Th;qs fear
and pity united to sharpen the wits of the rich, and to
turn their minds to the diﬁll;'é;‘,Ses 5%’ :tﬁﬁﬁodiﬁ‘ o

It was at this time that the pojib],L Feligf system-—first
created in the sixteenth century to éqﬁi‘rd!»the Eaﬁ}r’li‘er diS-
u.th.;anges caused by pdpulatiah grawth gnd the commier-
cialization of agriculture—bgcame a m@j,u,r institution s
Between 1760 and 1484, taxes fb’r ré ie'a-w,t“hf:t ”pQ't)r‘ rate‘;'——-
rose by 60 per cent; they doubiéd ); Iam, ahd ‘m"sé liy 6o
per cent more in the next gifegg’d;e.“-"‘ By i‘Si.BI ,the ﬁbor rate
was over §ix times a$ hig}} ;}::s ‘t‘ Hﬁcé l?'eéﬂ m 1760, ;}I{ptbs.
bawm estimates that up tg the 1850’ ilkjwml(js of i ingr

fmdp,ew The relief

er {5 absorb and regy-
i e ptooted from agri-
culture but not yet ihcorporated iritd \industr'y:?“* Its im-
portance in maintaining civil order i Eﬂgland was sﬁg-
gested by John Stuart Mill in 38631 o

cent of the English pdpulation were
system, in short, was giphpd‘cd j,;i dlr

late the i C disc ‘
e masses of discoritented peg

[T)he h.atre-d of the poor kor the ﬂch‘ 15 an evil that is
almost m'evxtable where the law doég fiot gua_ra‘mee the
poor dgainst the extremity pf want;, The poor man, in

‘WHimmond and Hammond, 1948, Vol, I, 118,

% Hobsbawm and Rudg¢ (
‘ ' d¢ (76) comipute thé paupers reli -
centage of the total population in i8ig ay followl;"t pers elieved 6 2 per

{Ivc.r}.s. 17 Suffolk 12.25
ilts. 15 Cambs. 115
SDusscx, Essex 14 Kernit 11'25
Dorset, Oxford 13 Hert, Nopfolk, Northants, 11
Bucks. 12.75 H¢r§:kord,; Léicester 10.5
nts. 125 chj;. Sajop, Hants, 10

. % Mantoux, 437; de Schweinifz, 114; Nicholls, Vol. 11
;l;lasc !Iferxod; expenditures undq’:r’ ;th poor imﬂsh:ariy é'(lll;i?(‘:d‘isfl;en:rlrtiil:g
pea Tn”vne c‘t,)st of the English national goyemment, excluding the army
" Hobsbawin, 70, The Webps eulmire a vpiliper
awin, 70. The Webbs estimate 4 “paliper host o il
50 gscnitml:y ip receipt of relief” in the edrly ig’g%’? ‘?pa,tt‘ it, Vtcla,l II?!:[;;;? >
‘ixleenazrh Polanyi observes of this peripd dia:‘a{ "By dAnd large, the ricarly
e ousand Poor Law authorities of the toti(t ’man'qggd to kegp the
al fabric of village life unbroken and m?‘da aged* @, e
: i ‘[ o ‘:' d "»V‘

i
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Franc¢e, notwithstanding thie charitable relief that he may
get, has always before his eyes the possibility of death by
starvation; whereas in England he knows that, in the last
resort, he has a cldim against private property up to the
point of bare subsistence; that not even the lowest pro-
letarian is absolutely disinherited from his place in the
sun. It is to this that I attribute the fact that, in spite of
the aristocratic constitutign of wealth and social life in
England, the proletarian class is seldom hostile, either

to the institution of private property or to the classes who

enjoy it.3® ‘

Restoring Order by Restoring Work

Relief arrangements deal with disorder, not simply by
giving aid to the displaced poor, but by gtanting it on con-
dition that they behave in certain ways and, most impor-
tant, on condition that they work. Any institution that
distributes the resources men and women depend upon for
survival can readily exert control over them: the occasion
of giving vitally needed assistance can easily become the oc-
casion of inculcating the work ethic, for example, and of
enforcing work itself, for those who resist risk the with-
drawal of that assistance. phce the destitute of sixteenth-
century Lyons were identified and registered, those de-
clared eligible for help were watched over by the rectors,
who prohibited them from spending money at taverns or at
cards and made surprise visits to their homes in search of
evidence of immorality. More important, an effort was

88 Mill, Vol. I, g07. Trevelyan makes a similar judgment of poor relief
in England which he says "is one reason why thére was never anything
like the French Revolution in our country, and why through all our po-
litical, religious and social fcuds from the Seventeenth to the Nineteenth
Centuries the quiet and orderly habits of the people, even in times of
distress, continued upon the whale as a national characteristic.” Further-
more, “That we dispensed so long with a proper police force is a testi-
mony of the average honesty of our ancestors and to the value of the old
Poor Law, in spite of all its defects” (230).

23 Relicf, Labor, and Civi] Disbrder

made to redirect the employabl¢ pldr of Lyons irto the
work force: schools were set up to ;eqrh paupert children to
read and write, and boys w%:‘;ré Appygﬁp}ced s the 'ilbW n-
dustries. The town even ;sub‘,qidiliéfd‘ ﬁé}&h};gﬁufactu‘iers on
condition that training w‘opld i:!e ‘jrm‘ridpd fog patper
children. Any employables who turtied td begging, on the
other hand, were chairied and set tg WQr,k digging sewers
and ditches. ‘ )

Thg ;ix'rz'u?gemcnts, it)b“tlil lhxsiqt;c;ﬂ and conterinorary,
through which relief ‘rec’ipi}é‘htsl have begn made to Woyrk
vary: some communities are rp]qtj{iﬁly benevolent, others
harsh; some communities ‘fd'é]’velq'p d tgnhblithic system,
others have diverse arrangpn‘}gntfs; gqmgﬁ’re glficlent, bil;c}s
lax. But, broadly speaking, tHe é,Tﬂ?F?ﬁﬂ'?ﬂt of ;Wm-k is ac-
complished in two main ways: work i [)tovidﬁd under pub-
lic auspices, whether in the recipléht's home, in a labor
yard, or in a workhouse; or work i pravided in the private
m;?rket, whether by contracting or ij}dbnturihg the poor to
private employers, or throygh subsidies designed to induce
employers to hire paupers. And altHough a relief system
may at any time us¢ both of these inéthods of enforcing
work, one or the other usually becdmes predominant,
depending on the econpmic c‘o'ndi’tid,ns that first gave rise to
disorder.

Publicly subsidized work tends to be used during busi-
ness depressions, when the demand for labor in the private
market collapses. Gonvcrse‘ly, drrangemerits to channel
Paupers ipto the labor market are more likely to be used
when rapid changes in markets or techinology tender a seg-
ment of the labor supply temporatily maladapted. In the
first case, the relief system .a‘ug,mg‘nts a shrunken labor
market; in the other, its policies anid procedures are shaped
to overcomé the poor fit between labor-market require-
ments and the characteristics of the labior force,

' Public work is as old as public reljef; The minicipal re-
lie systems initiated on thc Contif em m the first ﬁﬁﬂﬁcr

w

of the sixteenth century often ihdﬂd#ﬂ saitie forii of puib-
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lic works.*® In England, the same statute of 1572 that
established taxation as the method for financing poor re-
lief charged the overseers of the poor with putting vagrants
to work. Shortly afterwairds, in 1576, local officials were di-
rected to acquire a supply ol raw goods—wool, hemp,
iron—which was to be delivered to the needy for process-
ing in their homes, their wages to be fixed according to
“the desert of the work.” The purpose was explicit:

... to the intent youth may be accustomed and brought
up in labor and work, and then not like to grow to be
idle rogues, and to the ingcnt also that S}xch as be already
grown up in idleness and so rogues at this present, may
not have any just excuse iri saying that they cannot get

any service or work, apcl then without any favor or toler-
ation worthy to be executed, and that other poor and

needy persons being willing to work may be set on work.4!

The favored method of ensuring that “youth may be ac-
customed and brought up in labor and work” throughout
most of the history of relief was the workhouse. In 1723, an
act of Parliament permitted the local parishes to establish
workhouses and to refuse aid to those poor who would not
enter; 42 within ten years, there were said to be about fifty
workhouses in the ertvirons of London. Workhouses were
also established elsewhere in Europe, where the rations,
health conditions, and morale were usually better than in
institutions under the thriving English capitalism. In 1790,
when Bavaria was plagued by beggars, the city of Munich
established an institution for the manufacture of army
clothing where the poor were presumably to be inducted
into the virtues of industry by a steady regimen of work.

The destitute have also sometimes been paid to work in
the general community or in their own homes. In the late

40-Sec Webb and Webb, lizart 1, 20-41.
sLQuoted in de Schweinitz, 26.

42 In fact the parishes, responding to local exigencies, continued to pro-
vide various forms of "outdoor” rFlief (Webb and Webb, Part I, 121-125).
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1700’s, the town of Hamburg j'qitiat&[:d( 4 puiblic works pro-
gram designed (in the words of Baron Kaspar von Voglit,
the chief author of the scheme) “'to i)i‘\e\’ﬁm ﬂ{ﬂ)’ mﬁﬂ from
securing a shilling y)l;ic‘li he ;Mas d(gl? la "éqm }.Hm.;&?l[ C
for if the manner in which relief is gtvleﬂ }‘J fiot a J‘bktujlo in-
dustr.y, it becomes undoubtedly a P*FWW to vs',lo'm and
profligacy.” To deter prqﬂigaty while dealing with va-
grancy, the respectable ,citizgfxg, of Hatmibiitg decided that,

six-seven r poor beitig woren anid children,”
should beds]tsftotfool:vrofl?zrp?:tli?ggwﬁﬂ#? F‘\ﬂd Fh}dd“r‘m’ icy
et to work spintiing flax i thelr hothes, Men
gnd. boys were to make ‘ropéi cje.jap Slﬂ;’ﬁtﬁg ot mend foads.
ijlvmf- ;:ayment; were (,iphrlﬁfrqtf?l)‘} gzm below ket
ages: "It was our determined I‘erﬁpilﬂp" the Bii#'Cm
wrote, "to reduce this g.uppq%t IBW:&"? lrtmh WHHf aﬂy in-
dustrious man or woman could éarr, ., /! ﬁ‘mallytht ﬁarén
could rep,o;rt: “For the last sever yedrs , I;h‘xi'r:aly‘ax Béggar
has been scen in Hamburg, | ., Wé Het Ofﬁ}" dld tniich to-
ward thq relief of the poor, bullt Cos Wr* géiﬂeldl same Sfeps
toward the more desirable, yet Bli‘t Sldwly Laltita‘ina"l').l‘e, end
the preventing some of the causes ‘d[ ﬁdﬂﬂm." 6 -
. A somewhat similar methodao‘f| enfarcing work evolved
l{\ﬁEnglan‘d during the bitter dbpfééﬁ{ﬁh of 1840-1841. As
lx-n.e:mploymexlt motinted, the poor iq some of the larger
cities protested against having to leave their families and
comxyun‘xties to enter workhouses in order to obtain relief,
and in any case, in some places the workhouses were al-
ready full. As a result, various pullic spaces were desig-
nated as “labor yards” to which thé unemployed could
come b?' the day to pick oakuth, cut wood, ana-break stone
for which they were paid in food and clathing. The

:i guoted in de Schweinitz, g1—g4.
uring the same period, Irelapd also made gres

) v th e period, Irelafd also mdde great use of work relief
l}’not;(:(f”;«‘g u.m‘h" the wndespread polii‘if:gl hmgq,t %;t;qa‘t_jed by the u(f_‘.(;'c:l
oo ernmc. In 1843, (hq first lyi:ar of the Earilig, :iiPProximalcly
o g . envions o blic e i sul o + o
_ e than 8 million persans I the second ear o
:1; efa;rtl);nneéot:lqzcvei.i L:xe situation betame 59 ﬁ'é#fgi;igﬂb il:é:cbzbﬂcy‘xr::

c ;o N 3 {,V '”Ml‘ll " IK- .‘Ar‘ y
ed and free soup was distribnjted td more thar § mitlion
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method was used periodically throughout the second half
of the nincteenth century; at times of severe distress, very
large numbers of the able-bodied poor were supported in
this way.** A similar massive use of public work under re-
lief auspices occurred in the United States during the
19g0’s, when millions of the unemployed were subsidized
through the Works Progress Administration.

Quite different methods of enforcing work are used
when the demand for labor is steady but maladaptions in
the labor supply, caused by changes in methods of produc-
tion, result in unemployment. In such circumstances, relief
agencies ordinarily chanue{ paupers directly into the pri-
vate market. For example, the rapid expansion of English
manufacturing during the late eighteenth and early nine-
teenth centuries ** produced a commensurately expanded
need for factory operatives. Biit it was no easy matter to get
them. Men who had been agricultural laborers, independ-
ent craftsmen, or workers in domestic industries (i.e., piece-
work manufacturing in the home) did not adjust easily to
the new and alien discipline of the factory. The Ham-
monds write of this period:

The men and women of Lancashire and Yorkshire felt
of this new power that it was inhuman, that it disre-
garded all their instincts and sensibilities, that it brought
into their lives an inexorable force, destroying and. scat-
tering their customns, their traditions, their freedom, their
ties of family and home. . . . [T]o all the evils from which
the domestic worker had suffered, the Industrial Revolu-
tion added discipline. . . . The workman was summoned
by the factory bell; his daily life was arranged by factory

persons. Even so, more than a million died of starvation or fever. For a
general discussion of Irish work relief programs since the cighteenth cen-

tury, see MacDonagh, 27-30. :
45 Webb and Webb, Part 11, Vol. I, 365-367.

46 “The number of power-looms in England rose from 2400 in 1813
to 55,000 in 1829, B5.000 in 1893 and 224,000 in 1850 . .." (Hobsbawm, 47).
Over-all, the rate of growth in industrial production averaged about 40

per cent per decade from 1816 to 1850 (ibid., 51).
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hours; he worked ppder an gverseer , ; 4|

of a ldng series of minute i‘cg{:xla‘t‘iﬁh% he

behind all this scheme of sugErvisiQﬁ in
loomed the great impersonal §§Istgm_4‘7 ]

If e Litoke apie
wis finied) and
d toritrol there

And they resisted the new discipline, Betweep 1778 apd
1840, there were repeated revplts by Iqﬁgf&is }“,W”Lh lucal
tradesmen and farmers often parﬁpigﬁ{;ﬁd.ﬂﬁ Th;z revplts
failed, of course; the new industry oved forward in-
exorably, taking the more dependent ;’md tractable under
its command. Despilé the l}ig’ 1er wages of the factory, the
(){)cx'ativ'es were mainly w’om’e'p‘ and &:hildmn at the begin-
ning, and mainly pauper children. ‘
The burgeoniug English teﬂiic iﬁjdufiit}' Spi‘yed its labor
problems during the latter part of ”1# elgliteenth cetityiry
by using parish Ch‘l'ldl"'CX’l,‘SﬂgT]G dnly fbdtﬁp ﬁye years nld, ds
f:lc:tory operdtives.* Manuflacfuters n[ég‘dpdtﬁd i-e‘gtilar bt
gains with the paris[h: authorities, ofdgxipg lots of fifty or
inore children from the poorhdps‘eﬁ, (In ;‘g;ilm,s,t one known
instance, a Laqcashirfe rr'xaml["actur,’éf 4grk’6d to the stipula-
tion of a London pdrish that He take 'Qilé idiot for every
twenty sound children delive‘ré’d.) 50 Tob secure their ac-

qu_igscence, the yourigsters were told that otice at the cotton

i

‘" Hammond and Hainmond, 1917, i8-1q.

L H'obsbawm, 50. Some jndependent Wc;rkds, siich as the hand weavers
\\‘m:e virtually starved into submission before they would enter lhé fac-'
tories. Subsequgnt adjustmiehts as fictory methads advanced were not much
casier: “Industrialization multiplied the numbcf of handloom weavers
a‘nr'l framcjv-/ork-knil(crs. ... Thereafter |t dcst:rq red them by slow strangu-
lition: militant apd lhoughtful comtgutities h‘lc Uié Dunfetmline linen
workers l_n'ch up in demoralization, p;lppcrx‘z:{lic)ti 'ahd emigration in the
18305, Skilled crafltsmen were degrdded iito s,\yea'géd' ohtWorkers as in the
London furnityre trades . . . (ibid., 71). ' '

. 40 §omewl.1at earlier, various .5ch“et,nch had .bdefi spohsored by philan-
li -I:OPISI.S‘ lo incarcerate paupeys, ésj)cciqlly paujter thildien, in institutions
that wotid train them to work updér the new (llstl[)iihc. The philanthro-
Pists had high hopes that these enterprises Would become models for
Proﬁl-kmakmg poor rclicf. In this rcga_r(i, thay fz;’ﬂd(‘l‘ As for training, the
:‘!]cawl mar}ufaltluircrs were soon sHow|ng ;ﬁcmédi\’éﬂ 19 be the bcllcr"lnﬁk-

sters in dealing with young paupérs—a ber it service | i
liey took a not inconsichahlcgpll-idc%) ( perfisent service in which

5 Hammond and Hammond, lgl'f, ‘11‘5.
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mills or ironmongers they would live like ladies and gentle-
men on roast beef and plum pudding.®

Parish children were an ideal labor source for new manu-
facturers. The young paupers could be shipped to remote
factories,” located to take advantage of the streams from
which power was drawn. (Wijth the.shift from water power
to steam in the nineteenth century, factories began to lo-
cate in towns where they could employ local children; with
that the system of child labor became a system of “free”
child labor.®) The children were also preferred for their
docility ** and for their light touch at the looms. More-
over, pauper children could be had for a bit of food and a
bed, and they provided a very stable labor supply, for they
were held fast at their labors by indentures, usually until
they were twenty-one. Sir Robert Owen, noted as an in-
dustrial reformer, restricted the ldbor of the children in
his workshops to thirteen hotrs a day and ordered that
they be allowed a daily romp in the yard for their health.
This was exceptionally humane; many children did not
survive the terms of their inderitures.

The parish children were thus in demand by manufac-
turers, who found it no great problem to force their help-
less young serfs to work. But when the demand for labor is
too slack to absorb a potential work force, or when market
terms are insufficiently compelling to keep them working,
the relief system may subsidize the employment of pau-
pers—as when the magistraies of Lyons proyided subsidies

51 Mantoux, 411.

2In 1816, when parish children were no longer essential in any case,
Parliament limited the distange children might be shipped to forty miles
(Hammond and Hammond, 1917, 156).

33 1In the carly days of the factory system, workers refused to let their

own children enter the mills, but their reluctance was overcome in time'

by the sheer force of destitution (ibid., 156).

5 When Sir Robert Peel (appareatly either regretting his own methods
of becoming rich or satisfied ’ihat h¢ was rich enough) attempted to get a
factory act passed that would prohibit night work for children, the mill
owners protested that frec ldborers would not work at night except on
terms disadvantageous to the manufacturers (ibid., 152).
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to manufacturers who employed palj‘b{ar thildren. 1n rural
England during the late eightg,e‘;'np "cgh,mry, as more gnd
more of the population Was bqiglg dxﬁpiag‘ed by the com-
mercialization of agricultiire, this hethpd Was lsed ofy a
very large'scale. To be sure, a ’ci_tgn,z‘l‘hi:l rh# lgbux was devel-
oping in the new man,ufackuriﬂg Fstab ;thr}éi}ts that twould
it time absorb many of the L{PfQO[Cq m{ﬁl ’qun But t‘ﬂs
did not happen all at once: ryral di§ ﬂ@mﬁht dnd in-
dustrial expansion did not procged at the ‘s‘mﬁc pace or in

the same areas, and in any case the drastfe shift from rural
village to factory system fook Liiﬁé. ,drfﬁg the lorig inter-
val before people lfork:ed off the Hﬂd )w.ere absorbed into
manufacturing, many remained ih the calintryside ds vir-
tual vagrants; others migrated to th’e towhs, whiete they
crowded into hovels z'lqd &ell:i'r,sé shbjptt to ’the vicissitudes
of rapidly rising and falling nmrkét& h,éi,f mhi&s continu-
ally enlarged by new rm'ai ;‘réhigé,es{ Add zis th‘e massed of
unemployed swelled, di;order spread,
These conditions w:e,re not 'th‘e; f‘e‘s|l;1:
market. Indeed, grain prikes rose dutiy
f)f the eighiteenth century, and L_}}ey’ Irgkye §}J¢CtﬂCUIHi‘1Y duir-
ing the Revolutionary anf Napoleonic wars. Rather, it was
th_e"-i'é)&panding market for agricilflitlj;rgl pfqd,uce‘ which, by
stimulating enclosure dnd busing&ss?mmdéd farming meth-
ods, led to unemployment and destitution, Meanwhile,
Population growth, which‘l meant a surplhis of laborets,
left the workers little opporturtity to resist the destruction
of their traditional way of life—except by crime, riots, and
Incendiarism. To cope with these disturbances, relief ex-
panded, but in such d way as to absqrb and discipline the

laborers by supporting the faltering lahor tnarket with sub-
sidies,

T.he subsi“dy‘system is xyideiy credited to the sheriff and
Magistrates of Berkshire,% who, in a méeting at Speenham.-

i

tipg the second half

It pf A collapse in the
|

| 8 There were ample pre;cdenls for ;hg methgd feconimended at Speen-
amland. In the late seventeenth century, some¢ parishes began to give
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land in 179y, decided on a scheme by which the Poor Law
authorities would supplement the wages of agricultural
workers if these wages fell below a published scale.?® It was
a time when exceptional scarcity of food led to riots all over
England,’” sometimes suppressed only by calling out the
troops. With this “double panic of famine and revolu-
tion,”" % the subsidy scheme spread, especially in counties
where large amounts of acreage had been enclosed.®®

The local parishes implemented the subsidy system in
different ways. Under the “roundsman” arrangement, the
parish overseers sent any mian who applied for aid from
house to house to get work. If he found work, the employer
was obliged to feed him and pay him a small sum (6d) per
day, with the parish adding another small sum (4d). Else-
where, the parish authorities contracted directly with
farmers to have paupers work for a given price, with the
parish paying the combined wage and reliel supplement
directly to the pauper. In still other places, parish author-
ities parceled out the uncmployed to farmers, who were ob-
liged to pay a set rate or make up the difference in higher
taxes.® Everywhere, however, the maipn principle was the
samc: an unemployed and turbulent populace was being
pacified with public allowances, but these allowances were
used to restore order by enforcing work, at very low wage
levels. Relief, in short, served as a support for a disturbed
labor market and as a disciplirie for a disturbed rural so-

supplements to workers who could not feed their families on their wages;
and Gilbert’s Act of 1782 provided for subsidized wotk outside the work-
house for the able-bodied poor in the parishes incorporated under the Act
(Webb and Webb, Part I, 170-171).

5 The notables of Berkshire first turncd down, by a considerable ma-
jority, a proposal to fix a minirnum wage for laborers to cortespond to the
high price of corn. ‘

57 For a description of these oufbreaks, see Hammond and Hammond,
1948, Vol. I, 116-118. ‘

88 The phrase belongs to H. R, Pretyman, Dispauperization, 1878, 27,
as quoted in Webb and Webb, Part [, 172.

59 In 1796, Parliament again followed the rulers of Berkshire by voling
down-minimum wage legislation i favor of wage subsidies through the
relief system (de Schweinitz, 72-73).

80 Ibid., 79-74.

aed A

31 ' Relief, Labor, and Civil Disgrder

ciety. “The meshes of the Poor Law wete spread over the
entire labour system,” %

But the Poor Law was not at varfance with the labor sys-
tem or with the ilterests of the groups .tb;a,,t dominated that
system. Quite the cortrary. Thé fa‘r‘rjnw r§ got ch‘c‘ap laboft,
and the poor rates did nat en}crpach oft me Fent bems pf
the landed gentry. Indeed, relief all WhHces were closely
articulated with market conditions, \;‘lthmtx‘ H in principle
they were supposed to be sciléd ta "U‘\l(‘}ﬂfi arid childyeén,”
In 1795 the Berkshire magistrates Hatd rg‘;qmmenqed dh
allowance sufficient to provjqp a de with Lhret‘: gﬁllo‘h
loaves per week, but the allawalices Werg projgressively cut,
especially after the grain market began tb [ill at the close
of the Napoleonic wars.®? Between 18i6 aml 1821, several
counties cut the alldwance to two gaumi l‘d;lvas ot a little
more; by 1826 theré were somé courities In which a man
was deemeﬂ to neeci only one ghd a hfﬂ; gallqn lodves.®
These relief cuts ,r}eﬂ;‘cpbtcd the shatp fall ift vages as farthers
tried to maintain profits in the face of declining grain
prices—a market mdneuver made Péﬁ,&‘\hiﬁ by the over-
supply of labor, but fir;n[plpmc;n“tgq by ghb i‘t‘hpf Z‘S"){Stﬁh\).ﬂ‘

=

M Hammond and Hammgﬂ_d. 1948, Vol. i. {5;;

92 After 1815 the ]and;cldl interests gqccced;e;l i bredking the fall in
prices by securing the enactment bf Corn Laws, 4 medsure which kept
food prices high even while allowantes were beitig fediiced, ahdd thus
further worsened the laborers' con“ditipr;. ‘

% Hobshawm and Rudd, 5i. o

% The Speephamland plan is generally held actpiiptablé for the steadily
worsening condition of the English agrf;hltﬁ‘r&ﬂ Jaborers during the first
third of the nincteenth century, the view beirjg that, hy assuring a mini-
mum allowance, it sapped UIC labprelrs‘“incen'lii"é {o work productively,
deterred farmefs from raising wages. and evefitlially createtl a condition
of such sodden dependence as to permil hl’oﬂ-ar’pces to be cut to the starva-

_tion level, Karl Polanyi adds that Speephamlahd hield back the free labor

narket, by which he mears the urbar ifdustrial labor market, As for the
first point, it scems to us that the Spéeenhamlant scheme is being blamed
for far more basic conditios: namely, a surplys labor fotge, rising grain
prices, and the dislocations‘caused by the comtrigrcialization of farming.
As for the latter, if Spcenhamland }-c‘lé‘rded the onset of an industrial
labor market, it did so because it was nc'ccss:ir‘y to moderate the social dis-
turbances entailed—which we believa has alwayi beep, and still is, a
major function of relicf, anid not peculidr to Speenthamland,
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The English Speenhamland plan, while it enjoys a cer-
tain notoriety, is by no eans unique. The most recent ex-
‘ample of a scheme for subsidizing paupers in private em-
ploy is the reorganization of American public welfare
proposed in the summer of 1969 by President Nixon; while
the mechanisms by which relief recipients would be chan-
“neled into the labor market were not precisely elaborated
in his initial proposal, the general parallel with the events
surrounding Speenhamland is striking. The United States
relief rolls expanded in the 196o’s to absorb a laboring
population made superfiupus by agricultural moderniza-
tion in the South, a population that became turbulent in
the wake of forced migration to the cities. As the relief rolls
grew to deal with ;hese glisturbances, pressure for ‘‘re-
forms” also mounted. Key features of the reform proposals
include a national minimum allowance of $1,600 per year
for a family of four, coupled with an elaborate system of
penalties and incentives to force familiés to work. In effect,
the proposal was intended to support and strengthen a
disturbed low-wage labor market by providing what was
called in nineteenth-century England a “rate in aid of
wages.”

Enforcing Low-Wage Work

During Periods of Stability
Even in the absence of cataclysmic change, market incen-
tives may be insufficient to compel all people at all times to
do the particular work required of them. Incentives may
be too meager and erratic, ot people may not be sufficiently
socialized to respond to them properly. To be sure, the pro-
ductivity of a fully developed capitalist economy would al-
low wages and profits sufficient to entice the population to
work; and in a fully developed capitalist society, most peo-
ple would also be reared to want what the market holds out
to them. They would expect, even sanctify, the rewards of
the marketplace and acquiesce in its vagaries.
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But no fully developed capitalist $pciety actually exists.
(Even today in the United States, the most advanced capi-
talist country, certain regions ah ljd[julatjon ETOU Ps-—
such as Southern tepant farm'dts-—*;]egqm oft the per|phery
of the wage market and are drily plmﬂtuy sacidlized to the
ethos of the market.) quitqii§p1 évmgﬁq slowly and spredd
slowly. During most of t{hi evolution th'ﬁ fhiatket hmvldéd
meage‘r rewards for mosfp wdrl&je_‘rs, art ﬁqhﬂ at all for some,
For many, this is still so. Ahd dgnhg st of this evolu-
tion, large sectors of the labgring cla§4§s were not fully so-
cialized to the market ethos: The rc”g{ system we corltend,
has made an important con;tibgfﬁdii toward overconiing
these persisting weaknesses in the capacity of the market to
direct ahd control mern.

Once an economic convulsigh subsides and civil order is
restored, relief systems drg Hpt oyt:li‘qat“y abandoned, The
rolls are reduced, to be sure, hut thl&‘a sHell of the system
usually remains, oé{.ensib]y to ‘plr‘o‘i,/ﬁqg picl ta the aged, the
insane, the disabled, and such Di\thgir dnfaritnates as may be
without economic ytility. However, tHe hidddér in which
these “impotents” have alwyays bqeh tredted, in the United
States and elsewhere, suggests a purpdse q,unté 'd,itfci,'em
from remediation of their destitution, For these restdual
persons have been yx;live,rséllly 'dégtgidﬁﬁ for ldcking eco-
nomic value and o;dingrily f¢legatbd to the foul quarters
of the workhouse, with its strict pengl regimen and its
Starvation diet. Such instjtitions were tepeatedly pro-
claimed the sole source of ag durmg tithes of stability, and
for a redson bearing ‘dirc:ctl?' oh the tﬁiﬁih;e;ﬁance of work
norms in 4 market system.

Conditions in the workhouse Wwere intended to ensure
that no one with any conceivaple alternatives would seek
public aid. Nor cau there be any doubt of that intent. This
statement by the Poor Law Commissiotiers in 1834, for ex-

ample, admits of no other interprétdtion:

0

Into such a house none will enter voluntarily; work, con.
finement, and discipline, will de}fjf the indolent and



Regulating the Poor 34

vicious; and nothing but extreme necessity will induce
any to accept the comfort which must be obtained by the
surrender of their free agency, and the sacrifice of their
accustomed habits and gratifications. Thus the parish
officer, being furnished an unerring test of the necessity
of applicants, is relieved from his painful and difficult
responsibility; while all have the gratification of knowing
that while the necessitous are abundantly relieved, the
funds of charity are not wasted by idlencss and fraud.®

The method worked. Periods of relief expansion were gen-
erally followed by “reform’ campaigns to abolish all “out-
door” aid and restrict relief to those who entered the work-
house—as in England in 1%22, 1834, and 1871 and in the
United States in the 18%0'5 and 18go’s—and these cam-
paigns almost invariably resulted in a sharp reduction in
the number of applicants seeking aid.

The harsh treatment of those who had no alternative ex-
cept to fall back upon the parish and accept “the offer of
the: House” terrorized the %r‘ﬂpoverished masses.®® That,
too, was a matter of deliberate intent. The workhouse was
designed to spur men to con_friVe ways of supporting them-
selves by their own industry, Lo offer themselves to any em-
ployer on any terms. It did tliis by making pariahs of those
who could not support themnselves; they served as an object
lesson, a means of celebrating the virtues of work by the ter-
rible example of their agony.® Three years after the Poor

85 The Report from His Majesiy’s Commissioners for Inquiring into
the Administration and Practical Operation of the Poor Laws, 1834, 271,
as quoted in de Schweinitz, 123. ‘ ’ ‘

% And terrorized is the right word, for workhouse conditions were
terrifying even in an age when life for the laboring classes was always
brutal. Conditions were such that a House of Commons investigation con-
ducted in 1767 found that only 7 of 100 infants born or reccived into
workhouses had survived for two years (de Schweinitz, 66).

7 Hobsbawm comments on the intent of the Poor Law: “The residuum
of paupers could not, admittedly, be left actually to starve, but they ought
not to be given more than the absglute minimum—provided it was less
than the lowest wage offered in the market—and in the most discouraging
conditions. The Poor Law was not so much intended to help the un-
fortunate as to stigmatize the self-confessed failures of society” (69).

-
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Law Commissioners of 1834 de(‘:i‘ced the abolition of out-
door relief and the expansion of the systém of workhouses,
Disraeli accurately said of this reform that "it announces
to the world that in England poverty is 4 ctime.' ¢

The deterrent doctrine of relief % ¢Hunciated in 1834
provided a formula for relief-givipg in the lirban ihdustrial
labor market, which i§ known ;Q‘}é the Pﬂhdple of “less

“eligibility™:

The first and most essential o‘f‘al‘yl conditighs; 4 ]’Jﬂhciple
which we find universally adm}'t&é"d, égﬁh %Y those whpse
practice 1s at variance with it, 's, that MS [Ulﬂ religf
recipient’s] situation on the whole s{h;’;,‘} fiot be made
really or apparently go eligible [i.e. desitable] as the
situation of the independent Iaborer of th lgwest rlass.7?

il =

g

Deterrent relief Pra‘ctices have their ‘cqntempbrafy equiy-
alents, as we will derr}ons,trgit& 1h lgt}é‘it ¢ha #EI’S. FOI‘ while
the conditions of relief in the Uhited States today are less
harsh, the main tendericy is §ti“ ,f,l"ir lfrq% prqgt‘gssiw: lip-
eralization. Rather, the paltf.em is C!){'CH]‘_E‘I i long Pjeﬂbﬁdﬁ of
restrictiveness are intefripted pé{rlc;(_l-lta{ll Hy short pcl‘ié}ds
of liberalizatiori. Thus the relief systeri Efedted by the Sp-
cial Security Act of 1935 ini the United Stales was adminls

% Monypenny, Vol. I, g74. As a prattici;l rﬁdttqh hdwﬁ‘!\'éﬁ the feform
was at best only'partially implemented. Tumultilblis behaviot amohg the
poor persisted, becoming especially severe du;‘i*l the d@btéﬂld,ﬁg i the
1840, so that, much to the disgust of the “reformiers,” outdoof relief con.
tinued to be given on a large scale. “Out of tf{: 585 uniond into which
England is divided, they [the Poor Law Commissiohicrs] hiave fssued a pro-
hibitory order [calling for the abolition of outdbar felief] to 478. Bt the
order is subject to so many exceptiops, Lhat out o Iiqya.b70 telleved [in
1845] only 215,325 were inmates of the }{mszhbh_‘s’k;:{ (Serijoty 326),

% “Psychological torture,” Polanyi say$ pf the 1844 tc}p‘rm, “Wwas coolly
advocated and smoothly put into pracZicgé by mild philanthropists as a
means of oiling the wheels of the labor mill"* (8g). This reform was the
first major accomplishment of the Bri'lish middle classes after their en.
franchiscment in 1832, and ho doubt olves some of its brutal vigor to the
manufacturing interests represented in the middle classes.

" The Report from His Majesly's Cothmissionérs Jor Inquiring inlo
the Adrinistration and Practical Qperation of thé Poor Laws, 1834, 228,
as quoted in de Schweinitz, iz3. ‘ ’
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tered for more than two decades to ensure that as few of
the poor as possible obtained as little as possible from it.
The principle of “less eligibility” was reflected in statute,
policy, and day-to-day practice: npot only were grants kept
at levels “more severe than that of the lowest class of labor-
ers who obtain their livelihood by honest industry,” which
meant in some states that the recipients received too little
to sustain life, but the punishment and degradation that
the Poor Law authorities were confident would make relief
recipients “less eligible” had their modern parallel in such
practices as mass searches and raids of recipients’ homes.
During the 1960's, however, for reasons to be discussed in
the latter half of this book, many of these restrictions col-
lapsed and the rolls rose precipitously. But even as this oc-
curred, pressures to reorgﬁnize the system also mounted.

We should not leave this discussion of how the relief sys-
tem reinforces market incentives without noting that other
governmental mechanisms to achieve the same end predate
the emergence of relief systems and have persisted along-
side them. As early as 1349, when the British populace was
depleted by the Black Plague, the feudal lords promulgated
a Statute of Laborers to d;eal with the fact that the result-
ing labor shortage enabled workers to try to obtain higher
wages:

Because that many valiant beggars, as long as they may
live of begging, do refuse to labor, giving themselves to
idleness and vice; and sometime to theft and other abom-
inations; none upon the said pain of imprisonment, shall -
under the color of pity or alms, give anything to such,
which may labor, or presume to favor them towards their
desires, so that thereby they may be compelled to labor
for their necessary living.7* .

A companion statute enacted by Parliament in 1350 for-
bade laborers from traveling from their regular places of
, 1

1 Quoted in de Schweinitz, 1.
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residence so iong as any employer there wanted to hire
them at whatever wage levels had previpus]y been paid. Ef-
forts to regulate the supply of labor by law persisted: in
1548, any organized efforts by Iqbort:rs to fix wages and
hours were prohibited; in 1563, the principles of earlier
statutes were redffirmed in a law requiring the unemployed
to work for any who winted thém, dgd'ampo'\vering the

- justices of the peace to fix maxirtiim ‘wagbs‘ and to penalize

any employer who paid in excess of the standard; in 1Bo1,
the Law of Settlemment e‘mpowerg locdl atithorities to re-
move from theif respective jurisdictions those hewcothers
fvhose assets were so few that they deenfildd fi property reﬁt-
ing for less than ten pounds a year, 3 - grdggh‘sl‘x‘ch co-
crcive measures as Lhe‘se,‘gover'qmént qumrmd gpd:rk dup-
ing the transition from feudal labor félakjkjﬂg to free-market
labor relations, and enforced it on lpfm»;i fthp&dt‘ed b}}fffﬁ
ployers. Laborers could not drgani;zig, thE); cplpla nbt réfﬁﬁe
work, they could not exploit h|b‘or sgi}"tagfesto demand

h‘ . ; : oo b bl . e b
igher wages, and they pou}ld not moye to hgw !chl!tlﬁ?s to

find better working conditions.™
The function of t'hes,e labor sgatute$ ﬂ(ag piqs;}?’y rglpfted

™ The “Laws of Settlcment were rcpca{lcd with ht growing heed
factor)".la!)orcrs; in 1795, but cven before lha[t tl}"c’t" ‘L‘mﬁ ﬁggggngt E;SE:Luf::)hr
to prohibit the movement of labot as 16 direct'ir: ‘A cireful ftudy of the
cvidence scems to leagd to the conclusion thal thé ] é‘wb‘pf}Séttlcment '
did not stop the flow of laboyr, but that they ,rég?igigqf it {f the inic}c'st.

of the employing class [Wihen it $uited: an gr ‘

: class, . ., |1 it Suited; an dmplover (6 fet fr
WOrl‘(erS‘lfI, he wodid, qua ovprséeh encolfape :Lég b l%f‘:rwmi gr Wiiﬂ?
out eertificates; but wheri they were crice if and 5efited’ e Would refids
them certificates to €nable ;h‘cn\x‘ to éo i ‘tryl lﬁb;‘ guf‘uhypelse:’; élm-‘
in parishes where ‘a}'ccrti:ﬁcalc was dc‘rhar}lldtd‘\&ilﬂ %Jc(i ‘bp‘qf" ;:)Vcot;l ‘rre;
(Ha-;nmohd and Hammond, 1948, Vgl. 1 5‘}'1‘1‘—111)' L il

T Toler . I ' . i toon ‘ 3
Writing in 1776 in 4n Inquiry Into the Nalufé fmé Capses of the

Wealth of Natjons, Adam‘Sm’ilh' 1c.§tiﬁ’cﬂ s (o lﬁb extent drd bfﬂtct YERess
tH MARBUN TN, N v
i i TR T
; art pf i :
self cruelly oppressed by this ill contrived 1aw P‘ " h’s AR
2 philosapher of the free market, at a tme w&t‘n mqﬁ‘ktt processes werp

of these constraints: “There is karce a pobr man i EL
: i : 5 5ea or mati /
of age, I will ventiire to say, who has n(})):)fx'l sbzcln ; B'dﬂd o EQHY i
h AL S 1
ly of ssftlement? gd b
de Schweinitz, 43). Adam Smith wrote, of ¢ lurs":j, H%jm?hi":)erg%‘igﬁivb D¥
i b LS U LA v IR
far better developed i ective in alldeating disci
o eloped and fir more eﬂ’cclin,o’: in 91&%(:%@”{5 gnd dﬁwplining
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to that of the deterrert relief practices ** that evolved in
England during periods of economic stability. The penal-
ties of pauperism reinforced the coercive structure of labor
Jaw and to some extent came o replace it. Both arrange-
ments had the same gereral purpose—to augment the
regulation of labor by compensating {or the vagaries and
weaknesses of a pattern of control based largely on market
incentives.

Relief and the Political Process

The landed gentry who rtiled Britain until 1852, and the
manufacturing classes who joined them as rulers after-
wards, responded to popular unrest partly because they
feared revolution, partly because they recoiled from the
trouble and property losses cauised by disorderly mobs, and
perhaps even, on some occasions, because they shared with
the populace a sense of what was right and just. .But gov-
ernment and politics in contemporary capitalist societies
are different, or so it would séem. Two features are of par-

ticular relevance to the modern relief system: the enlarged”

role of national government, and the role of electoral in-
stitutions.

The modernization of any society generally entails ex-
pansion of the power and authority of its national govern-
ment. However, when disruptions in the economy lead to
occupational dislocation, causing widespread distress and
discontent, it is usually local government that first experi-
ences the tremors and moderates them by extending relief.
The necessary incremental adjustments are made by local

: 74 Labor organization, ﬁccordihg to the Statute of Artificers, rested on
three pillars: enforcement of labor, seven’ years' apprenticeship, and yearly
wage assessments by public officials. . . . The Statute of Artificers and the
Poor ' Law. together * provided - what ' thight be called a Code of Labor”

L i i
(Polanyi, 86-87).
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legislative bodies or by ic)c;il gmtialg WHQ possess disctetion
over relief arrangements. AR

But institdtions da not ordiﬂarll}[' 4 djblét gasily, not only
because of internal btxrcdu’cr%;i’c flg‘$ it{pg bg[glsq becduse
change requires that the ftsgfgll a#ld*}jmw‘cal mppqrts for
the institution musf }be reyised:. for é’»?f‘mpie' if 1!042&1 relief

)

rolls rise, the parish poor rate of the state sales tax must be

increased, and that may anget Jocal ﬁg(pﬁyﬁra Accordingly,
the abil}'ty of local go%mmgnt o ,r‘gspbhd, to such crises is
inhibited even while the ljmitg’cl expdfision of relief that is
taking place strains and overloads lﬂig ﬂ,s_cz‘;l, ddministrative,
and political underpinnings of thé relief system. When
local relief practices and capacities hegin tg break down,
the national government is 1ikg‘ly to iptfs‘rvme.

Correlatively, if expanding lptal relief hegins to intrude
on the operations of thie labor market; the national govern-
ment will intervene to force the conttaction of relief, espe-
cially if disorder is riot widespreag. The national govern-
ment of England intefrvened to assurg the provision of local
Telief in the 1530’ and agdin in the 1630's, but it enforced
the contraction of relief in 1722 and 1834; the Federal Gov-
ernment in the United States _ipt‘éryén'ﬁ, to dssuire a massive
expansion of reli¢f during the Great Depression (and again
n the 1960’s), but mo.vgd tq contiact relief arrangements in
the late 1930's. |

The electoral system i$ angther madeérn, and especially a
capitalist, phenomenon. In a feudal or dligm,_‘chical polity,
the poor could demonstrate their digcotitent only by beg-

ging, stealing, m,arch@r;ng, burhin’g, p‘r ﬂqti,ng These mass

dis%urbances were a form of Pdht‘i\cé«l ?‘Ctﬁbﬁ: # means by
whlch'the.poor occasionally EQrFed ]sphi Fi?'ég{-ée of qpcmh
modation from their rulets. But ¢ivil dﬁididm‘ 1'3 fﬂ’r iﬂdi'ﬂ
costly and threatening it a hiE‘gMy d‘r}ggﬂizﬁ‘ afid complex
society, e iall ' banization dhd i kb et aricn 1
Y, especially as irbanization ahd itugtrialization in-
;rease. To q.unmu‘ze '(.i,{i‘sturbantés, an %ﬂ}db’g}mté Fﬂ&chgqigpﬁ
as _evolyed in ;apxtalls; sétigtikse—slﬁwsy m Eﬁglahfi, Hidre
rapidly in the United States, qﬁfetjtgfgg h}, residita] politf-



Towards a European welfare
state?

On integrating poverty regimes into the
European Community

Stephan Leibfried

Who oveércomes
By force, hath overcomie but half his foe.
(John Miltor, Paradlse Lost)

EUROPEAN INTEGRATION AND SOCIAL POLICY:
HISTORICAL AND ANALYTICAL APPROACHES

Europe is more than just a geographxcal entity. And it is more than a
‘common market’. Elirope has a common tradition in war, peace, culture
and, above all, welfare statism — making it a distinct peninsula on the Asian
continent (Schulze, 1990). The legally still separate West European nations
may be about to merge into a United States of Europe (‘USE’) or at least into
asteadily increasing ‘pool® of * shared sovereignties’ — an economic, political
as well"d5-cultural entlty of its own — analogous to but also quite different

- from the USA. This process dnd prospect has been gaining momentum
¢ during the past two decades. After several unsuccessful attempts, the Single
- Buropean Act of 28 February, 1986 and the Maastricht summit of December
- 1991 have moved the European Community (EC) closer to an economic, a
- political, and to some extent also a social union.! By now, the EC has
- definitely developed beyond Just a ‘tariff union’ — but where is it moving?

be g Furopean welfare state, a ‘transnational synthesis’ (Offe

©1990: 8) of national welfars States, with European social citizenship’ being
. one backbone of the USE? Or will the welfare state, which is ‘characteristic

. only for this part of the. world’ (van fangendonck 1991) be 1rrelevant for
' ‘buxldmg the new European state’? Will fragmented ‘social cmzenshxgs remain
~affhen national le\cel, where they might slowly erode? (c.f. Majone, 1992)

It European unification were not to be based on ‘social citizenship’,
European welfare regime$ would remain at the USE’s state or ‘regional’
level and stay below the supranational level of visibility. The regimes of
poverty policy, the most exposed parts of social citizenship, would then be

4
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most likely to corrode slowly and 1nconsp;cuously This may cause phantom
pain for social welfare atid, in parncular poverty experts. In their respective
national contexts they woilld Be struggling with the corsequences of
somethirig that fever ciifié to be: a European welfare state built on a
European poverty policy,

The options and constraints involvéd in buﬂdmg a European welfare state
constitute the topic of this paper I will focug mostly oh European poverty
regimes and will discuss théhi histdrically and typologically. ™"

From negative ta positive integration
If 'Europeah social oLtlzéhshlp or ‘Somal Europe’ i$ to come about, a
- ‘positive’ mode o ipjﬁg}'qtmn $ {equued Such 4n integration is much more
ambltious and gomplax {Hdii a pure and sxmple common market’ goal. It
alms at joinit ‘cor striigt :,actxon, at a posuwe state’. However, the
evolution of prefaﬂpxa] E}hopeap 1nsmutxon§ of Europe’s ‘incomplete
federalier!, has bebn thohgly méulded by | negatwe integration’. (A
sumnmiary of thé twd it des of mtégratxon is given in Table 7.1.) Negative
Iitegrat] bq foclwés dh ‘tlegc nshuct;on on Just removmg obstacles to a free
rlrmrket, hhé belqg {rir ihdfdl of mhe}ent socidl consequences (Kaufmann,
9861 6

Moving from ‘freedbit’ to ¢ soc aI rights’ xmphes a shift i in the nature of
the palitienl regimé iri a Pnifymg Eumpe2 — a shift from Hiégative to positive
lntegraﬁon The d‘sctjssion oh ¢ Social Edrope’, on the *social dimension’, on
the ‘Social Chyrter'; arid t‘ﬂ $ome detalls of the EC social policy mandate is
already testing the im‘;ts of thé urificationi regime of the European
Compmupity. I this poh {ekt; the poverty issu¢ is of special rélevance, since
itly mdi’ully plear ¢t and mku‘ks the ‘Nor}h~South divide inl the Community
itself, Td addreSs L'ﬂrdpédn poverty the EC would have to design
pmgmmm&s WMCH kﬁ.ﬂ'} b an ﬁur‘oij‘ﬁéh families. Howcver, the EC mandate
I foctised fiost ly pti Biif "gn emplqyees and their families - and not yet on
tho E g, Even the EC Social Charter refers mostly to

i }
i ‘?frpble hasxc statements of rights at the national

SS 1 "- ‘HE
Irﬂmés ély‘ éﬁbﬂgw, the ne
tmnsmsﬂded( 10stly) iff Agr
start of Euirq

lma Fat n (thder 1968 100f. ) “I6 "the European
Commumty, as well ay ln g USA, agncu]ture was the first ‘internal’ policy
" domalni to be ”hatibnbnr:séd ThlS has fundamentally affected the
development of i sUprd: nhtloha* bureaucracy in the USA (Skowronek, 1982;
Dupree; 1957; Rassiter, 1979) and at the EC level this development also

incorporated different sticlal pohcy developiments, at first only vis-a-vis
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Table 7.1 Types of i mtegrauon

Modus of Nalure of tasks Polmca( Examples in Classical and

integration system present EC typical models .

legislation

Negative Rremove Weaker; Free “Tariff Union"
obstacles strong reliance  movement of  (‘Zoll Verein’)

 onjufidical ©  persons, (Germany
. procedures “goods, capital, before 1871 or.
"/ : anddecisions and services - USA; Italy?)
‘ ' (the four
freedoms)

Positive Create Stronger; Setminimum  ‘German
common . relianceona  of essential Reich' (after
social space  developed health and 1871), Canada.
:  ekecutiveand safety

parliament requirements

Note: See Dehousse (1988:313) on the first three columns.

agnculture More atterition shotld be paid to how universal social welfare
components might be systematically intertwined with the agricultural
domain at the EC level, and riot only to how a ‘basic income’ for certain
agricultural producers is or might be achieved EC-wide. The US Food
Stamps programme might offer a modest example of such a process. Smce
the EC has been granted legal arid administrative  competence in lhxs area, it
Might at first be easier to wxden these established policy channels# rather
than struggling. for a comprehensxve EC social policy based on positive

integration.
— s

Historical models for Europcan integration i in the social policy domain
et e

Two major examples highlight the different relevance of ‘positive
integration’ or ‘social unification’ for processes of national integration: ? the
German unification of 1871 — and again of 1990 — and the consolidation of
a United States of America as a ‘state’ at the turn of the twentieth century.

The German Reich

The ﬁrst German 1ntegrat10n of 1871 did not conform to the ‘normal’
(Xﬁglo -Saxon) pattern of evoliition of 1 rights, i.e. one expanding from civil
to political to social rights (cf. Marshall, 1964). The extension of social*
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o

! =mtrod"uctron o-f universal suffrage after defeat in World War I) by four
| decades.
[ " Integration of the German Reich - as in England - was mainly achieved
l\ througsmrefonn. ‘One nation’ grew out of a class-divided ‘two nations’
ina sphere of common social rights. An overdose of social citizenship,
mostly granted to men, as well as a homogeneous natjonal bureaucracy,® was
administered to a nation about to unify - hence identifying the (mostly male)
‘Second Nation’, or the organised working class, with the new, benevolent
national state, the ‘social security state’. The riew welfare state of the 1880s
became the foremost intermediary (not directly state) bureaucracy, 7 which
legitimated an otherwise fragile central government. ‘
Today’s German 'umfrcatton Tepeats, compressed in time, the pattern of
1871: crvTan soci umfrcanon preceded the political union, though ~
- contrary to 1871 thé chances of an improved ‘integration through social
reform’ have been mostly bypassed by (West) German politicians.?
At first, the German Democratic Republic (GDR) seemed to aim at a
synthesis of the ‘social advantages’ of West and East Germany and proposed
a ‘Social Charter’. But in the meantime, the West German social policy
model has simply been extended (sometimes in a watered- down versron) to
the territory of the former GDR, in some cases Allowmg for_transition
pcnods and now making it ‘the’ German model. There may be some lastlng
consequences of German social unification in the area of minimum income
legtslatron since transitional minimum pensrons and minimum
unemployment benefits have been provided for in the Unification Treaty.
Many issues which had pointed towards the need for a new era of social
reform during the unification period, and which had been ‘displaced’,
resurface now that unification is unplemented West German policy
solutions often do not fit reality in the five new states So soc1a1 cohesron
isan unportant inner-German issue, which is t.rxggcrmg compensatory actron
_ but not comprehensive social reform.
_ In any case, German unification todawu)e viewed by others -
- especially.in Europe’s southern countries, its Latin rim, and m’. Irelancl asa
‘;leadmg case for ‘integration’ policy.® Perhaps unification can contribute to
changmg Gerrnany s role in the EC in a positive way, too, with Germany
now more inclined to promote European social umflcatron instead of
blocking it as it did in the past. Other EC countries, especially at the Latin
rim; will closely monitor the German ‘integratiori experiment’; it may
become a ‘regional observatory’ for a possible development of the social
dimension of the EC.
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N USA
/

In the USA, the historical sequencing of fcrtrzens i’ ihbl’rﬁz'xl‘ 'ﬂ‘l
Anglo-Saxon| pattem conforms to the one we caf alsd 'Q})sg Ha g he V{EC } hlqt
come civil, then _Bohtlcal ‘and then socralnghts The SA fh §offers the best
counter-'ex'érnple to the German Rerch of 1871 lt i ﬁ& Wlth i
‘underdose’ of social rights — instead pbhtrcal dnd | Wll gh‘a arg strongly
emphasised. Vis-a-vis the EC, the USA offers a goqd pq’hrbahﬂ e nase,
since it shares central features: both contl-nents ﬂré u flp thmu
‘federattons and the unification of t both is courtledmld g
J_undlﬁcatton playing a central role. At the turn bf the den ur? i the USA Wiis
still just ‘a state of courts and partles (Skowronek 19 Zj hqs 8 nofisstate
at least in the European sehse. On the offer hand. tlld EQ thight be
characterised as a ‘st the Eurgpean Court arid of Bnlssels techinoprats',
“Social policy in the USA was af ﬁrst only ndrrem 3) dal btla“(sed. Lnng
before the Great Depressron of the 19305 two classrcalp partmen Wur'l
and Agriculture!? - 1ncorporated socidl po Icy functljns lln il the Grent
Depression the national level was other\ylse Vol qf stlal pollcy
competencies, a srtuatron which was firs{ altered by Roosevelt's nlrpdllctlpn
of social security. The historical legdcy of thls gaping h T gin idtl dhal spdldl
responsibility is a permanently labile state of natrohalisatlptl of st gl pollcy
ftself, which today is seen best in ‘functionally decent rul sed us pnver
policies.

Viewed from the perspective of a USE-to-be, the EC ls fiow confronted
by a similar ‘void’. Will the nations of Westeiil Europt‘ e gble to cope Wwith
this challenge of ‘social cohesion’ faster and rrlore succESsmlly in the
twenty-first-century than the USA was able to |n the tweq igth centiry?

The EC versus the USA and the German Reich

The USA
closest ¢ tto the t

"union’ pattern, the typrcpl model of negative integration.

l

::mltfﬁdu lll

~

At the same time, the USA has & more hrghly rntegrated political structure

than _the EC ‘might eVer achieve. In~Table 72, diffﬁtences T federal

develbpments of the USA and the EC dre contrasted For the USE and the

USA, there are différent fault lines. In the USA the fault line runs between -

political and social rights, since 4 ‘common lnarketl and 4 polltlcal unijon

have developed there in one process. In the sequerice of cilizenshxps soclal
cﬁ:r’_tbr'zenshrp comes Jast. The USE, though has two sugh fault lines; the same
one as in the USA, but also a precedmg ope that bctween civil"and
pohttcal rlghts A European synthesis will thus be éspﬁﬂi Ily demafidinig,
The situation of the EC therefore resembles lhe developiment I the USA less

like the EC, but in contrast to the Gerinan Relch ~ has stayed . -
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Table 7.2 Types of federalism and lines of breakage: the USE versus the USA

USE USA

Type Incomplete federalism

Market
(*civil citizenship')

Complete federation

Common market lnlerlslale commerce

Political union Congress, federal

Parliamentary 4
government

Governance etc.
('political citizenship’)

Broad federal powers for
social regulation

Social union,
‘Social Europe’

Weifare state
(‘social citizenship')

With the Great
Depression, the
competency vacuum at
the federal level was
filled by redefinition of
constitutional powers,

Remarks Rome Treaty left
competency vacuum.in
social policy and
provided for meagre
forms of political
representation; no EC
social citizenship
(needle's eye:
employment relationship:
atrophy of national social
citizenship regimes, e.g.
welfare, child allowances,
youth welfare, housing
allowances, etc.)

and  eee—

Note: Fault lines=

than it looks like the building of the German Reich of 1871 — at that time,

, Germany also had to deal with two such fault liries at orice. But Germany

!

; dealt with social citizenship earlier than it did with political citizenship. This

' reversal of the sequence is also of interest for an analysis of European

integration marked by a distinctly lagging political union’.

When we look at the EC compared with the USA ot the German Reich
this question arises: should and will EC developme')t conform  more to the
Anglo-Saxon pattern of sequencing cmzenshxp or to the German one? In the

" former case, European unification would take place thhout a soc1al

: ‘, foundanon but would rest, on the contrary, on a market- oriented foundation

e s

. of ! possessxve 1nd1v1duahsm In the latter case, Europedn unification would ,

instead attempt a_synthesis of civil, polmcul and social rights thus
i(i confrontmg both fault lines_at once and breaking with the Anglo- deon
‘! pattern of development ‘Social Europe’, ‘sociil dunumons of European

development, a ‘Social Charter’ (Kommission, 1989; Silvia, 1991: Addison
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and Siebert, 1991; Bercusson, 1989; Lange, 1992), ‘Sacial Fund'?3 - at the
moment these are catch-phrases in symbolic politics polnting at a social
foundation without really building any of the structuml prerequisites, Only
a confluence of several favourable cpndmons wiil contribute to a
breakthrough for a truly Social Europe

THE FOUR SOCIAL POLICY REGIMES IN THE EC
We have seen that 3051t1ve integration, socml cohesmn* ls not built mto the

present structure of the the EC, There is no EC welfai‘e §tdte (oltside of

agnculturc) If we 1ook at the dlfferent ex1sdng welfare yystpms In Eurdpe
may we then realistically expect that a ‘Social Eux‘opé MU etie about by
an ‘organic’ merging of such systems frpm tﬁe Hdtfbm up'f Pdsitivb
integration at the EC leve] would then bea by prbduct of lqublpg umppan
economic and political mtegranon. Or are ‘thé' sqctql a.z k

”'CT
ZQE

¥

¥
regimes of the EC so contradictory that an org’amc mé 2 hg fl‘tim Eelpw i3
n"T'posmble and ‘harmomsahon will necessérxly Hav to qu‘le ‘frdm
aﬁ'&'e i.e. it will have to be synthesised and 1mple‘ med by un authorised
EC bureaucracy" Such a Ehropelcm welfare stdte 4, iios !kply
presuppose a historical North-South compromxse thH EC Em surely,
il dn ﬂﬂitﬁcm»

areformulation of the Rome Treaties, partly already acH

i

Without an EC welfare state, in the long run, regwnd i natlpnal welfars "
reglmes will be in atrophy: their economic and legthdtoi‘y base§ Would

slowly erode with the completlon and further develdprﬂ§m of the Coritrion
Market — just as they erpded in the USA with the reahsa Har of itg *eommon
market ‘interstate commerf:e (Petérson and Roxh 19 D)‘

Whether Social Europe might come about via metglné fmm the fbotiorm
up’ can be examined by rev1ew1ng *ypxcal EC pdverty {e gified My dttention
will centre on the interfaces between povert'ﬁrs—ocxél insiifaroe and poverty
policy. The different consequences ‘which the ;ntrodunnoh pf 4 fJas fe iricdhie
scheme under each regime might have will bt omlmed 4" ié ‘s phe way to
iltustrate the practical importance of the dxfferences betWéﬁﬂ hESE reg n‘“‘s.

Though the discussion of weifare stdte regires usually focqses ofi ¢ those
policy areas that quantitatively dol’n nate the welfarg Stat&. ~ 1,8, the social
insurance systems (cf. Schmidt, 1988) ; concemr te off be margins of the
welfare state; it is here that the lxmxtu - and the contents — of social
citizenship are tested, and it is here that any d;fft:rences in Europeun social
policy will be most obstructive.

In the following, I will distinguish four different soial al policy reglmes -
four ‘worlds of welfare capitalism':'S the Scandmav 4n Welfgre slates, the
‘Bxsm.irck’ counmes the Anglo-Saxon countries, ;hd the ‘Latin rim’'
countries.

palicy
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The Scandinavian welfare states

Since World War I, the welfare states of Scandinavia'® have stressed the
right to work for everyone and have centred their welfare state policy on this
issue and not on compulsory income transfer stralegles Scandinavia fits the
type ‘modern welfare state’. Universalism reigns, though not primarily
through income redistribution outside the sphere of work. Here, the welfare
sfate 1is empIZyér of ._rst resort (mainly for women). Subsidising ‘entry’ into
Zor non-exrt from — th labour market is the welfare state. strategy whlch
’ conveys S the' msntuhona ed notion of social cmzenshlp‘
In Scandinavian countries, the basic income debate is likely to be used
only as an addltlonal argument for the suppon of a universalist
‘work-centred society’. The debate might be of some use for improving
‘income packaging’ in the Scandinavian welfare state (see Rainwater et al.,
1986). Broad-scale issue-specific redistribution, like child allowances,
might be improved. Or the rather residual, truly marginal welfare systems
there might be improved in such a way that they match the standards of
‘Bismarck’ countries. But basic income is unlikely to develop mto a strong
option; to opt out of work society’ as a general strategy will not be
condoned.

The ‘Bismarck’ countries

For a century, Germany and Austria have relied on a strategy of ‘paying off’
social problems of subsidising ‘exit’ from the labour market or even
‘non-entry’ while pursuing a strong policy of economic development only.
These countries might be characterised as ‘institutional welfare states’. Here,
} ‘compensatory strategies’ which substitute a rlght to socral security for a
i nght to.work are prom_meryxt_ and a basic income debate would be most llkely
to radicalise the present focus on compensation and exit (or non-entry). The
welfare state is not the employer but the compensator of first resort, and the
institutionalised notion of social cmzenshlp is biased” accordmgly Though
there is no explicit tradition of universalism in these countries, the
‘institutionalised full employment promises’ and private labour market
‘practices’ (of the 1950s to the early 1970s) have created a fragile tradition
of virtual universalism (for an overview cf. Leihfrie‘d and Voges, 1992).
’[hc\b_zilc__l_hcome debate here amplifies the pre-existing focus on
nop-entry or ea-sl_qg-exn “from the labour market. Perhaps in the ‘Bismarck
countries this debate could 'lead to somethmg like a universalised
non-resxdual needs approach which might become less and less restrictive in
terms of means- tcstmg "and might also develop towards an individual instead
of a household orientation.
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The Anglo-Saxon countries

The English-speaking countries have always emphaslsed the ‘residual
welfare model’ (see Titmuss, 1987; 262) espemal y in income transfers, 174
They did not accent, as the Scandmaylan colmtnes dld, the welfare state as
the major employer in a ‘work socrety rather. they corigeived of the welfare
state as a work-enforcing mechanism (see L¢demél 1989), The USA,
Australia, New Zealand, and also the UK best exemplify the type of ‘residual
welfare state’ (Titmuss, 1987: 367). ‘Entry *into the labour market was
facilitated_more by pure force than by subsldxsahbq of by traifing and
qualification policy. Here, selectivxsm reigns as ll'le rlncxpal approach of
social policy, making the welfare state rather a cprhpensg!pr of last resort,
The distance of the Anglo-Saxdn model from a ‘colnpgnaqlﬁry regime’ or
from a Scandinavian ‘work socxety reglm s Equally gi‘eat. lI‘hLis qpclal
citizenship® has remained more of an academxc 1ssde ‘lese Gbm‘ltf es,lﬁ
The basic income debate in the Anglo Sdxoh benbié S 18 lather fdf Bway

¢ etﬁhr It tndy supp! the

from mst1tut10nal151ng an ‘option out of work 5ot
development.of a ‘normal welfarc Systeni’ m ;he Nd Hern ﬁulppéau §efise.
However, the development is not likely to go any flm 1) l, ih th J5: A ﬁm‘mél

‘welfare system in the Anglo- -Saxof, context would l‘qeﬁh (eépeclally it the

case of the USA) introducing a 'uriversal mslead of 4 'chtpgg, ol Wel[ e
system (treating each category dlfferently) cdmblh ng Hls welfare sygterm
with a more prominent role for a publlc Jjobs progmmma ha alﬁis at
mtegratxon into the primary labour market (somewhl:ré He Wfﬁﬁn the Getman
and the Scandinavian model), and having adtquate (*faif sh'lr@’) dnd
nationally standardised (again especially i the case pf the USA) ‘welfure'
rates. s

The ‘Latin Rim’ countries

The southern countries of Western Europe, some of l'll’;!r,l htégratpd intp the
EC only in the 1980s, se¢m to consutute a welfhre qtaté reéglitie of their qwnr
This league comprises Spain, Portiigal, Greebe, td hm, axtent (Soﬂthém)
Italy and; least of all, France.! ls This type could e dhﬁracterl‘;ed wy
‘rudimentary. welfare state’. In Portugal, Spain, ltaly ahq (reete, Pot eyen 4
right to welfare is given. In some réspects, these slatps arg similar to the
Anglo-Saxori countries, de facto stressing resnduah l’naﬂd fm“oed Yehiry' lhito !
the labour market. But in these countrles‘ older ugdltions of welfate
(connccted to the Catholic Churgh) seemm.to. ex’st on Whmh the Anglo-SaXQn
model and most northern countries canfigt biif 19, Moteover, In these
countries certain social security plogrammes seryd a4 bﬂSltl income
measures, although they were not dcmgned as such (the disability pensions




perspectives on the welfare state in E. urope

outhem Italy seem to have worked out this way; sée Ascoli, 1986: 1 131,

* 122). In addition, labour market structures are radical] ly different and often

reveal a strong agricultural bias, combined with a ‘subsistence’ economy
which provides a different — non-Northérn Eurgpean — ‘welfare’ state
background. Finally, these countries do not have a full employment tradition

— in particular, one that also 1 fully applies to women - as do some of the
Scandinavian countries. But many of these countries have made strong

| promises pointing towards a ‘modern welfare state’ in their constitutions; it

- is the legal, institutional and social implementation which seems to be

lacking in the ‘Latin Rim’, the welfare state of institutionalised promise. It
is hard to gauge the effect of a basic income debate in these countries. The

development of ‘normal welfare systems’ seems most likely — normal in the
sense of the Northern European or German welfare model.

These four types of welfare state are summansed in Table 7.3, Modermn,
institutional, residual and rudimentary welfare states start from rather
different, in some cases contradictory, goals and are built on quite disparate
intervention structures; and they do not share a common pohcy (and politics)

Table 7.3 Types of European welfare states

Anglo-Saxon

Scandinavian _Bismarck Latin rim
Type of welfare Modem Institutional ~ Residual Rudimentary
regime
Characteristics  Full Full growth;  Full growth;  Catching up;
empioyment; welfare state welfu're state  welfare state as
welfare state  as as a semi-
as employer  compensator  compensator  institutionalised
of firstresort  of first resort  of last resort  promisé
and and employer and tight
compensator  of last resort  enforcer of
of last resort work in the
market place
Right to: Work = Social Income Work and
e T security transfers welfare
‘ proclaimed
Backed up by an institutio- No sdch Implémented
nalised concept of social back-up only partially
citizenship
Basic income Marginal, May May support  May support
debate but may somewhat development  development of
improve radicalise of ‘horrnal' normal welfare
income decoupling welfare system
packaging of workand  system
income

P
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tradition that could serve as a centripétal forcg. In any ba%é. this divergetice of
regimes does not lend support to the hotion that a Euro Welfare state might
grow via automatic harmonisatioh, building frgm the natibhal townrds the EC
level. A ‘bottom up’ strategy for EC ‘socidl integration" palicy seerns stillborn.

\/WHITHER EUROPEAN WELFARE POLICY:

‘Europeanisation’ from the ‘top_ down or ‘Amerlcanisatlon‘ from the
‘bottom up’?

What may be the influence of a continuous Europeanisahoh of economic and
representational policy on social, especrally poverty, policy? Since

automatic harmonisation of European social policy, building from the -

natronal towards the EC Ievel 1s not hkely, two alterfidtives rémain!

1 Policy disharmony in welfare palicy may eitheér preyall as a permanent
under51de of Eurcpean mtegratron or, worse, be transformed into a

“‘ may be ‘Balkanised’ as the European Common {arket sq“dlﬁes.

. Ny especially when a common currency is ach;eved Thls process (psembleq

whdt happened td American poverty pollcy ag 1l e New AmEncun
national state was built, starting at the turn bf the twdni elh eentliry.

2 Policy drsharmony may also provoke —in pmlcu hah cbhftqﬁtéd
with more potent pressures for European ¢ socral cohemdh’ =i Caesuhiin
reaction of European institutions. This mq,ht promp} i mprehenswe
European ‘policy frame for poverty pohcy of for all soclsl benefits ~
primarily tied to social citizenship. In the cotitext of cliﬂ{eney Hrlpt satiig
such non-incremental development is likeiy, ﬂ ls nqt preyeqmd
through advance iricremental social state burlding q; ;hé EC ieVe] it the
short time remaining in the 1990s,

i

Towards ‘Americanisation’ of European po‘vérty polipy‘?

I

In this part, I will concentrate on Amerrmmwt;on ds pri t{( grnativi. Sifice
this path is closest to the given EC situation, I w ll shot de it cottespdhdy
with present EC welfarg legislation, which is nérhly “ dcequrql dhid not
substantrve (see Table 7. 4 below) The developmeht if EC engIatlUn aggfn

;Zy pd cy i Burdpeih

natlon states (see Table 7.5 below)

In  my view, European developmenf will mpsi hke‘y légye 4l 4 poverty ang -

welfare policy at the local or state - that is at a sub- Eu;‘qﬁ(agh Siava B (gl
hatd t6"start from a commondfz'uropean denommatoi; The gasy Lth‘;oh
ground is missing on which a European WelfAre regirhe doli ld Be built.

-:;_‘ Q process “of automatrc drsha.rmonrsatlon at the bo&omr Natlonal polmcs ‘
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Table 7.4 Status, EC residence permit and poverty support il Germany

Residence permit

Right (0 welfare

Self-Employed

Employed

Pre-employed:

Employed:

Unemployed:

Not employed ©
S rz1denrs:

Pensioners:

Others:

For Economic activity within
EEC treaty framework
(freedom of services and
capital movement);
otherwise, see ‘Others’

For job search in due time
(according to EC law, 3
months)

Even in the case of
sub-poverty-level of
remuneration

cf. pre-employed; for the
involuntarily unemployed,
permit expires as avallabxlxly
for work’ is denied®

If registered for study and
insured in event of sickness

If insured in event of sickness
and in receipt of sufficient
(old age, accident, disability)
pernision to avoid take-up of
welfare

If insured in event of sickness
and in receipt of sufficient
resources to avoid take-up of
welfare

Yes; only take-up of welfare
parallei to economic activity
is legitimate; otherwise,
take-up results in loss of right
to resrdencc and in possible
deponauon

Yes; beyond due time,
take-up of welfare results in
loss of right to residence and
possibly ih deportation®

Yes; p.lrdllel take-up of
welfare is Iegmmale

“Yes; when permit expires,

take-up of welfare results in
loss of right to residence and
possibly in deportation

Only temporarily; costs may
be recovered from ‘home
state’ of recipient?

Yes; but take-up of welfare
results fn loss of right to
residence and possibly in
‘depom?l‘ion

Yes; bui take-up of welfare
results in loss of right to
residence and possibly in
deportation

Noies:

a  Section 10, para, 1, no. 10, Auslindergesetz (Alien Bil}) stipulates that foreigners may be

deported if they cannot support themselves without the take- -up of welfare,
b Section 103, AFG (Employment Bill).
¢ Inthe following, I refer to legislation proposed by the Commission (see Amisblair der
Europdischen Gemeinschaften, 28 July, 1989, Nr. C 191/2-6; KOM(89) 275 endg.-SYN 199,
200; 89/C 191/02-04). The Council of Ministers agreed 1o these sofmewhat modified
proposals on 22 December, 1989 (cf. FAZ 23 Dec. 1989). As yel, the ‘Not employed’ have
no mobility nghls which are Community protected.
d  Such recovery, though, would contradict section 4 of the European Convention on Social
and Medical Assistance, ratified by all 12 EC member countries.

v
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In contrast to poverty policy, sorne work-centred s
audmsifgtxlisgues — would be_much easief |
hagmonise’, since these polrcres are structure” ing a;.r y c:oknparable way
to begin with and since the European mst}tutrops h ve a stronger mandate
there. Needs-centred social policies are rather drffxcult to standardise and
will have no strong thematic lobby in the Europeéan context ~ inless some poor
‘Latin rim’ states make it a ‘state issue' — and such policies will have a hard
time fmdmg amandate, Thus, the rnost likely outcome |s that needs-centred
social policies are least likely to be protected by European developmerit.
One might therefore predict that the ‘Europe to Be’ in termis of socjal
policy and especially in terms of poverty pohcy, wiﬂ look much more like
the USA did before the 1930s, or like it does’ today, han like any of the
Northern European welfare regrmes Europe after | 1992, as far as paverty
policy is concerned, might lead to a shift towards the Anglo-Saxon welfare
model at least, it is likely to lead to a welfare state ‘Balkanisation’ quite
similar to that in the USA. If ! integration’ 1q poverty paliey comes about
within these limits it will be of a uegatlve sort, dllowmg :Te ;ember styte
{ tohave its own regime and creating only procedural rpleg rHaps dlso about

\ifopeanlse’ or to

‘  how to proceed with *foreign’ recnprents and yith the rd f'xportut on of lhe
i burden to their ‘home’ countries.? 20

What is the current state of EC welfare policy? The few FC‘ fules ofi
Welfare that do exist are meaningful only in natrohal v\/ef re \;omém i
whereTrey are meant to become operatipnal, Tpereforé{ digcpi  thiert
in a hational — in this case, the ‘welfare state generous’ prmﬂh settifg.

At present the situation, as it is capmred in Tab e 74‘ ljislﬂ at a }evd

where receiving welfare le&ds to the Cldbbl(. *poor law! fenfe 4{ pmwdureq'

ship the poomeu place of origin (in the EC)‘ eﬂEC {herefore,
cB'mpares Witli'the evolution of poverty policy in BU?»I?TW fati dh -Htdfes —
st111 bound tg_the. first-of four hrstorical and logrcal 1¢ Y y el of Lﬁtegratibn of

poverty pollcy, as shown in Table 7 5.
A second, more refined stage of social policy deyelqpmep is realised

j‘poliores = ‘health’ \

|

‘ 5

when a person is perrmtted to stay in the country grantidg hir gt her welfare .

but the costs of support are charged back to his. ‘her ldce of origin (Table
7.3¥°T& channel transfers from marly dauonal §purces tirbugh ohe Hdtlonal
agency is aregular feature of social securxty netwbrk§ egtp?jlished in bj,bﬂéml.
agreements; for example, when pe isions are paidto ar aged migrﬂnt worket,
Community law allows for this possrbrlrty in Welfa.re hp“by exclusi\/eiy for
‘students’, a most temporary status {see Tubie 74 Not Wk lpya L s[zqdemrs ),
An internal administrative shrftmg of costs is sull rare beb}&ﬁh fat qmd
poverty bureaucracies. At the ‘moment, such 4 so utmn geems ppt tg be
envisioned for the aged (see Table 7.4: Not employed pe ioners'] = though
they are closest to pensioners, where thxs solijtion dlregidy ex}uls within social

'
N
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/4‘ ahle 7.5 Steps in integration of poverty policy

Step Characteristics

! ‘Shipping the poor back hgme*  ** 7 .1 v oo

2 Shifting only the costs of podi'support to the locality of origin

3 Treatment of EC citizens as national (or local) citizens in each country
(or community)

4 Creation of European substantive and procedural welfare standards

insurance. An aged person moving from Germany to Spain, therefore, has to
prove to the Spanish duthorities that he/she has sufficient resources not to be
in need of welfare. Nevertheless, a solution similar to that for ‘students’ may
have to come about for pensioners who did move ta another EC country,
stayed there for a long time, and then needed lorig-term care arrangements
that they could not afford without welfare co-payments, Rathef than destroy
the new, last social roots at the place of retirement by 1nsisting that these
pensioners return to their country of origin in the EC, it would séem more
desirable to recover outlays from that country. ‘

A third step in the evolutionary ladder (see Table 7.5) is taken when
take-up of welfare in Germany — or for that matter in any other EC country
which grants a right to welfare — becomes as legitimate fqr EC citizens as it
is for German citizens, or for the citizens of any respeciive EC country. This
is the case only in connection with employment (see Zuleeg, 1987); most
extremely in the case of low-wage employment (se¢ Table 7.4: Employed,
‘employed"), less in the case of joblessness ( ‘unemployed’) and least in the
case of non-employment (job search, ‘pre-employed”).

The European Court decided in the cases of Leyin and Kempf that it is
only relevant under European law that a person be gainfully ‘employed’ and
‘active in wage or salaried employment’, independent of whether he/she is
earning less than the state-defined subsistence minirium (Zuleeg, 1987:
344f.).‘ For the residence permit of an EC citizen ‘it L" irrelevant whether such
income . . , is increased by other income up to this minjmum or whether the
person is satisfied with his [or her] below-poverty income, as long as he [or
she] is truly active in wage or salaried employment’ (European Court Reports

1986, 1749ff.). This interpretation does not hinge on what the country
concerned defines as ‘employment’; it thus holds hniversally in the EC.

Thus German social security law — Section 8 of the fourth book of the
SGB, the Welfare Law Code — levies no pension contributions on
‘insignificant employment’, defined as being below 15 hpur§ per week or
earnings less than 470 DM (parameters as of | January 1990).2! Looking at
the hours only, Kempf - the plaintiff in the European Couirt case — would not
have been considered ‘employed’ according tq Germap ‘law._,But according
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to superior EC lawwl}gjg_conqidgqg{f?{t{g}b_}(?d' in Germany, and thys has 4
right of residence and access to all social bengfits jri Gérmany, which
includes a right to welfare,

Independent of what a national ‘standard emiploymerit rélationship’ s, the
EC and its courts set their own Europe-wide [j’rigditjlgs. A broad
mterpgggation of ‘employment’ _tprgugb the Coprt hﬂli Begfi one of the
. m;ipf»movir}xg' towards ‘social citizenship’ urider the cotistraints of an

emment-oriented congept of freedom and European integration (see,

most extensively, Steinmeyer, 1990). The same solution obtdins in the case

oiﬂwlfmjgmplqyment.lhat does not Pi‘pvide suffjcieht fesources for self-

support (see Table 7.4: Self-employed). Again, Wgalfafq frigy be legltimately

used as a supplementary benefit for EC citizens. Ih this caie, hotvever, there

is no ‘pre’ and ‘post’ protective status as it relates to the employment situation

(job search, unemployment). Self-employnient is thus less shielded in an EC

social policy context against the risk of paverty. But tHerg |5 also less of a

necessity to shield it: ‘e'mpirically, thése cases 4re nof Very significant; and

legally, a Gestaltswitch of the ‘self-émployed’ inilo the statily of ‘employed,
searching for work’ can easily be orchesttated by the persati corjcerned.

i The four steps in integration of European fp"ovelhy policy have been

" summarised in Table 7.5. At present, Step 1 is still the ngth, and Steps 2 and

- - - 3are the exception. Step 4, which aims more at a Europlﬂ ﬁgw;xtyfrggimc,

S Qgﬁmely out of reach, If the Europear Co{m_ of Justice Wit to take up the

chavienge of the Maastricht revisions of the EC Treaty, this Hiight citapayl

}

the EC’s social and poverty policy ihmediately ta Step 3 (Tablg 7.5) and

| rwould do away with all present residential and ﬁri:'iqcigf festtictiotis

I ') i

‘discussed above.QWhy?‘ Because until now Eut peari d‘xtiigsi sfiip f}dq bieen
‘limited to the migrant worker and '~ through him o het - {6 (he fanily. Byt
* at the Maastricht summit, to demonstrate at least somé hléaﬁ\!vdy in political

| and social union, it was agreed ‘to strengthen the protectiofi bf the rights tmd
* inferests of the nationals of its Members States thfough the lmrqdlmﬁonpfﬁ
i citizenship of the Union’. The agreemient r_eads;[ ;.

Citizenship of the Union is hereby established, ;Sv;ry persott holding the
nationality of a member state shall be a citizeri of the Uﬂiﬁ,hx Every Unipn
citizen shall have the right to move and reside freely withlf the teritory
of the Member States [and tg receive consular suppoit: No explicit fiscal
preconditions seem to be set.] Union citizens r’pgl’d@hi Ln tbb Membat
States of which they are not nationals will havé the tight }o yote and statid
as candidates in municipa] and Eq‘qupcah piettipﬁs_. o

as ¢ |

(Financid{ Times, 1 Heuembér 1991 6)
This agreement may just seemn symbolically gratifying, gu; It bliild delilally
imply for Europe what two basic Supreme Coyt ('ieclsipﬁtn Hdiwards v,

Ml

it
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California and Shapiro v. Thomson, ? achieved for the USA: a right to
travel, even when the aim is just to attain better spec1al socia] benefits.23
Edwards was arrested for bringing his brother-in- -law, an indigent, from
Texas to California. To grasp the European analogy let me quote sorne of the
Supreme Court’s reasoning in 1941. While California pleaded that other
states, like Texas, should not be able ‘to get rid of their poor. . . by low relief
and insignificant welfare allowances and drive them into California to
become our public charges’ (168), the Supreme Court focused on the limits
which a federal union places on state power:

And none is more certain than the prohibition against attempts on the part
of any single state to isolate itself from difficulties common to all of them
by restraining the transportation of persons and property across its
borders. ... [Tlhe peoples of the several States must sink or swim
together, and .. - in the long run prosperity and salvation are in union and
not in division. (174)

Central to that Supreme Court decision was an underlying assumption, an
‘a?sﬁ;n—ed national responsibility to address the problem of poverty’ (Garth,
1986:100). The Supreme Court notes a ‘growing recognition that in an
industrial society the task of providing assistance to the needy has ceased to
be local in character. The duty to share the burden, if not wholly to assume
it, has been recognised not only by State governments, but by the Federal
government as well’ (175). From a federal point of view it does not matter
whether poverty is in Texas or in California, Does it matter from an EC point
of view..whether, poverty is 1n Portugal or in Germany, in Ireland or in
Eng nd? The EC with its new competency Vis-a-vis socxal exclusion’
(F Cinancial Times, 12 December 1991), with its new unconditional
citizenship and its old general responsibility to deal with ‘regional
inequality’ (Structural Funds), could grasp this opportunity for member
;states to swim.instead of to sink together, if socxa_L citizenship’ were to
sbecome afocus fora continuous rights- bu1ldmg exerciseatthe EC level from
ithe.1990s onwards.

‘Europeanisation’ of poverty policy

European institutions could also define European standards of poverty
. policy, ‘social rights’ for European citizens ‘from the top down’ — in a
Bismarckian, Napoleonic fashion. These standards could be de51gned to
bnng the top — the more generous welfare systems — down or to bring the
rly welfare systems — up. These standards could rely
on a Elropean formula (for example, 40 per cent of the average national
wage income to be used as the basic welfare rate of each nation) which could
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,ml].allow.for. Nariance between the. dlfferent natlons Aj yet I do fot see how

the political and juridical base fbr a beneflclal Eumpa,m st{mdardlsn tion

- might be forthcoming. However, if the EC may nol set slandards that lllfolm

a European right to welfare, it might still SUbSldlse nathhhl poverty polley
systematically; for example in underdeveloped or péhpheral régiofs (cf, on
the different strategies, Hauser, 1983, 1987)

With social security ‘harmomsed’ = of not (see Schmllhl 1989: 47) ~ at
the national level and not msntutmnalmed at the European level, it would be
a rather peculiar sitpation to hdve poverty policy partly centralised
supranationally at the EC level. The ‘showcase’ effect vis-A-vis the poot
produced at the Commumty level might even surpass the natlonal *parading
of the poor’ so well kiiown from Lhe US social polloy §oene in AFDC (Aid
for Families with Dependent Children).

The Europeanisation of poverty policy m;ght also tuke quite 8 different
angle: it may be that certain risk$ (the 'desewmg ppo;’) will be Europedn-
ised; forexample the ‘poVerty of the agecl and; mucH lés§ lkely,the poverty
of the unemployed.?* Here, there might be an agreemen} among all nations
for a rather positive 3 means tested solution. Thus, the ‘deserving categofies
of the poor, which are dlready ‘privileged’ in many of the EC meniber
countries (see Schulte, 1991), could be Eurobeam&é& All the other poor
mlght be left to be dealt with at the state or local level aecmdlng to diverging
national traditions. This fllterlng of the poor nq' l pel‘mll A ctiltutal
construction of an * underclass' at the natxonal eve Urﬁ agalps WH Gh
preJudxce - might then be better directed.

"Tf such a developmem were to come abotit, it wdu egti thf atothet
Anglo Saxomsatlon (in the sense of the US model) bf lh{a Elilobenn welfurg

context: the cafegorlcal‘ approach to well"dre Wll Ibe mlp’drleﬁ dnd he
universal approaches which are ddrhirant in Northe E]Jl‘bpean states wil|
be slowly subverted. The USA, with its ﬁxatxon on sl },‘ plhers' 'walfure
(AFDC), is the most prominent example of the categp‘y i ftﬂé?xp;wh ~which
Germany had already discarded in the 1920, Also, lf d’lt:) decide& thy
)] dey res of Speclal

to subsidise minimum income developments thent eo tr‘

. revenue sharing, as they have evolved in tl‘le Us resldQél welfhre pdllby

regime (especially in AFDC), are likely cahdxdates for Eﬂroﬁenqlsal o
Once the benefits of means-tested lncome trdnsfels cinfiol be tdrgeted at
nationals only, such transfers mdy eitHer slowly wlther away ol' hdve ta be
delivered directly at the European level pr na&lohal ¥y in & stropgly
harmonised way.

Since European Commiunity lavv at preﬁent (spme chahgep de under way)

- makes national solutions of the categorlczll sort dxfpr l U,h’}elll, He‘ie fiatiphs

allow ‘transfer exports’ to other European countrigs < ;hé e(qupmin erefils of
such transfers may nof be sheltered nanonally (ZulFeg, lQSQl L‘lere s a p()ll
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cal and economic incentive for a straightforward European categorical
solution.

That a more radicalised version of a basic inéomé might become the
European Community approach seems, at this time, rather unlikely? — though
the discussion of these issues in a European context may be beneficia! for 4 push
towards more generous traditional ‘welfare’ solutions at the European level.

CONCLUSION

A unified European poverty regime is no ‘all-purpose weapon’. Surely,
Europe should develop its own perspectives on a ‘War on Poverty’ and its
standards for a fair distribution of income. Poverty, though, is not 11mned to
the income dimension alone but concerns all sorts of resources — be it
education, qualifications, or other means of social mtegratron (see Friedrich
et al., 1979:11-47). But to focus first on absent income may be the easiest
way to make deprivation and marginalisation visible (‘social reporting’; see
Leibfried and Voges, 1990) at the European level and to politicise them,
using it as an eye-opener for wider poverty issues.

Access to the road from a common market to a Social Europe, a European
welfare state, has bdrely been gained. It will be a long road — but with
monetary union on the books it may have to be travelled speedily
(Eichengreen, 1990). Germany's first unification at the end of the last
century led to the creation of the national welfare state This state was built
on a then timely concept of social citizenship — for workers The founding of
a United Europe depended mainly, if not totally, on the ‘four freedoms the
free movement of persons, goods, capital and services. Thus * economic
cmzenshrp which does contain some civil aspects of social cmzenshrp' 26
is at the fore. Political as well as social citizenship have until now, been
marginal in the process of European unification. For this reason, European
unification reminds one more of the unification of the USA — a p‘rocess in
which political citizenship was pertinent from the beginning and has been
complemented by social citizenship only since the 1930s, if at all.

The citizenship on which a unifying Europe might come to rest seems
pnmanly an economic or civil notion, secondarily a polmcal one, and only
lastly a social one (see Marshall, 1964:78ff.). This pattem repeats British and
Aimerican precedents and is not anchored well eithér in Germany or in
Scandinavian history. Unity in such a restrictive frame would turn into a
unity of *possesive individualism’, a unity of markets only. It will not be the
unity of an enlightened ‘Social Europe’ synthesising its traditions of
derhocracy and solidarity, of civil and social rights, and building on its
traditions of merging the citizen and the social state. But, maybe, steps taken
towards European citizenship at Maastricht in 1991 will allow the

fowards a curopean Hlé{jdh‘z slme d 1)
metamorphosis of the ‘market citizen’ (1957-91) iinto thé ﬂll ﬂedge‘d' EC

mﬁgen anew synthesis which mcludes a Europeqn \ycifdrp sm 8 trajectpt‘y,

bui Ng on universal rights?

The coming of such ah enhghtened ‘Social EuropgT g\iéd depehds on the
challenges provided and the escapes bffcred by its gnvrromﬁoh;' ] dpan and
the USA do not offer the EC a better model for soc ai iptegmt of, ‘Social
EE{BEC might lose much °|f its impetus if Eastem EUrppe = gt least beihg
perceived as “social’ pressure in the days of | ‘systems cofripetit 011’27 - wete
to turmn into *less Central Europe than Zw;schenéurojjh ver d depand;:m

mtermedrate zone of weak states, national pre_)udlcé meqbal ity poverty, and -

massel’ (Ash, 1990: 22).

ACKNOWLEDGEMENTS

This paper is reproduced in edited and rev;sed form, by permission of Cunipus
Verlag of Frankfurt a.M, and Westview Press of 5oulder, Colorado, from the
volume Social Policy ina Chan ging Europe, edited By Szusza Fﬁrgﬂ iind Jon Bivind
Kolberg, published May 1992 in the series ‘Public Polxcy and Soeinl Welfure'.

I am grateful to Lutz Leisering, Chiara SaraCﬁno Betnd S¢ ulta. Peter Townsend
and several pamcrpams at the 1990 annual con erefice of hi¢' Social Policy
Association in Bath for commients and critica remarks. anpuh Brilckper,
Marlene Ellerkamp, Peter Klein, Jutm Mcslcr and leta mdhder were helpful in
complctmg this paper.

NOTES

1 The ‘social’ component was already 4n issue Ee&ween Frzinca i Gétﬂdhy at the
time of the Rome Treaty, though not as a ‘Social Umoh Tqén llw ;gsue HER
should social policy expenditures be counted as lapour coslg’,‘ éslnbushlng ftbe
markets’? Decades latet, in the 1960s, the ‘Social Urhon' fe jery mqiﬁh ailemp‘s

by the Commission to move towards lmrmomsduoﬂ it Q 4 lm ey, whicli
failed. Finally, in the edrly 1970s, another ullcmpl wih itle f dr i ’fEUh)pL
Social Union’, supported by the Gcrman govcrnmenl h34 by my Srifdi.

Herbert Wehner head of the parhamenmry SPD, envisroﬁ ‘“16 ]‘;Ed SM Lk
of Europe comu(u(ed as a democritic welfare sfite’ (Vd;‘b‘m {! @lm tén Wh
Europa in der Form eines dcmokrdtlschen und sozialen Rech 31 4 &), CF. ﬂo{ i
overview Henningsen, 1992. ‘

2 The two regime types are not exclusive. The sHift from hdtga f\}o lp positjve
integration implies a synthesis: positive in cgi‘é ion lnc dé@‘, aild lrahsfprms
negative integration by relating to concepis of *justice’ d 'Welmg Positjve
integration confronts the ‘social infrastructure’ hpcessary to nchleVe ‘négative
integration’, thus not srmpjy displacing the cbsls of integraﬂqn 4qwhwurds

3 ‘Social’ policy at the EC level i is eructurally narrow —iti§ usq;;gy hndersrood As
‘employment’ policy only, i.e. ‘progfammes for thosé ;:m ‘pye fit erpplpyﬁble
When Jacques Delors speaks about & ‘social ﬂddr for Luftipe {3 fhgirls nipt @
floor for citizens but oné for the cniployed only. The 'faf)burf pd the 'bluré;
(in the nineteenth century, the poor‘) are chaled 4& drsi qp bciﬁ‘ cmt:gorié'i
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IYEW perspeclives on ine weijare slate tn Lurope

A not too successful version of this was tested in the extremely cold winter of
1987 when the European ministers for agriculture decided to have agricultural
surplus products distributed to the needy at no cost. This programme has been
continued since then (see Henningsen, 1989: 74) and costs more per year than
the entire (‘other’) four-year poverty programme of the EEC. This programme
was later discontinued. ;

At the time these developments took place they looked much more likg
*supranational’ integration. Only in retrospect and in the light of their success do
they look like processes of mere ‘national’ integration.

German unification after 1871 was, compared with the US, not particularly
influenced by agricultural interests. ‘Poverty’ and 'agricullure’ were issues
within one Interior Department. After World Wir I. the Reich's Labour Ministry
(Reichsarbeitsministerium) evolved as 'the’ social policy unit out of the
Department of the Interior. Agricultural policy in Germany, in contrast to the US,
had no pioneering role in the nationalisation of social poticy competence.

The social security bureaucracies are not direct parts of the national German
government or of the state governments. They aré indeépendent national or state
agencies, usually of a corporatist nature, with their ggverning bodies staffed by
representatives of labour, employers and the different levels of governmient.

If (West) Germany had accepted the challenge, a synthesis might have looked
quite interesting. The German Democratic Republic's road to a welfare state
differed substantially from the West German otie: it guaranteed a right to work
(and thus did not institutionalise unemployment insurance), with the labour force
participation rate of women being far higher than in the FRG. Redistributive
policies focused less on the aged — as they do in West Germany — than on the
young. Social policy operated mainly through the plovision of piblic goods.
With respect to monetary transfers, uniform minimum approaches dominated.
Thus had the GDR moved ftom the Bismarck model, which it had inherited,
towards the Beveridge model. :

In Germany, two countries were unified which were much further apart than the
extremes within the EC. The differences between “,"ﬂ FRG and the GDR in
poverty, for example, are rather similar to the North-South incline obtaining in
the EC; but in addition the whole economic sys}"em was at variance, which is not
the case in the North-South incline of the EC.

The Supreme Court in the USA and the European Court in Strasbourg are the
respective core of these integration processes.

In the Department of War, a strongly expanding pénsion system was built up after
the Civil War. This system partly stepped in for 4 then not existing federal welfare
state (Skocpol and Ikenberry, 1983). ‘

At first, this was just social policy for the farmworkers, but with Food Stamps in the
second half of the twentieth century the scope of social policy has been extended
to the urban population. Food Stamps is still the only programme available to any
poor person in the US and it is nationally uniform. The programme is
administered by the Department of Agriculture, ever though it is quasi-money
(coupons) and not food which is distributed today (cf. Leibfried, 1992b).
Compared with the Social Charter, however, the Social Fund is a real institution,
though its scope is modest. The Social Fund of the EC demands as niuch in terms

~ of fiscal resources as do Child Allowances in former West Germany alone.
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On the Structure of ‘Basic Income Security’ in former West Germany see
Leibfried, (1990a). ‘
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Towgrds a Eutopean WEW(‘E §tate? 153

Iadd apother category (‘Latin Rim' countries) to Eébiﬁg—Ah@#rﬁéIi'ﬁ (1990) thyee
worlds of welfare capitalism. I have studied poténtial tra ectoties of 'tdp dowp'

"development of a European welfare state elsewhere (Leibfrfed; 199 24 L¢§bfti¢;d

and Pierson, 1992). ‘ o ‘

In fact, the Scandinavian model is essentially 4 Syedish madel, Whl‘ch folds for
Norway, Denmark and Finland only wit importarjt r‘nb@iﬁ;‘:ati HES '
If one took in-kind transfers into accoynt, the pi{*qmgr;légt Uk g?.‘;ﬂfﬂé af fhc NHS
would highlight the taxonomy in a different way, o prrme ‘

This is, historically speaking, more s in the USA tlad {n theé UK, tough
England has moved visibly towards the US in the last décade, '
In France (see Haupt, 1989: 2711L.) the Strorlg family focus bf 4l §ncial palicy (ind
concomitanly of wage policy) probably Jeads to a special sorl pf Wel dte sfhte régime,
Outside of huilding social insurance institutions z[)gj:iﬁsg RO'.VFH}’ i old age of \lmh
regard to invalids and the sick, this was the traditional paugft] of piverty poljcy
integration in the building of the German Reich from 1871 1o Wotld War 1, The
‘Unterstiitzungswohnsitzgesetz’ basically left all s_‘Qi),slariltivl: paverty law (o the
states or local goverments and was concemed only with i$sil¢§ bf ‘frée mpbility’,

The same holds true for health insurdnce. Blug-collﬁr wpf‘?ﬁ‘rs Working less than

10 hours a week have no right to cominhcd; wage pay J‘éhts in the‘ gvent pf
sickness. Then again, unémployment iqsprax}ce does n ‘le’“éat!h out o pertain
‘part-time employed". For instance, it covers only pédple 'Wd,r}d‘ng 18 hours dnd
more per week. ‘ ' '

394 US (1969). The Supreme Court dealt here with sjatutgs which limiled welfare
benefits to persons who had resided for at least one year in the respective state,
Justice Brennan: ‘State may no more try to féfice out ti1d§¢: indigents who seck
higher welfare benefits than it may try to fence out i‘ndige‘ﬁti génerally’ (631),
‘Social tourism’ is the not so benign label in the negativé politica) discourse that
is characteristic of Northern Europe looking southi {dhd lately east),

In the 19795 an EC initiative to parly ‘Europeaiisé’ ungmploytnen! jnsurance
was blocked by the Council (Taylor, 1983: 223), THe *Study Gtalp an Economic
and Monetary Union’ (Marjolin Report) had proposed 4 Eurtipgatt soriporient to
national unemployment insurance in 1975. The MQCDQu‘g‘aH Report (1977) had
given this proposal further momentuin. THe Coungil blocked tﬁis iditiative In
1978. Both reports stressed the fact that a coi‘pmqn cufrgney would be an

lose most of their traditional adjustment instrimenty (devaluation, deficil
(infrastructure) policy being amongst the mosi suitable iﬂs‘trnmﬁntsﬁérﬁ. A
I f
At the European level, basic income is unlikely 14 becomg am\qthﬁ to opt Bht of
e
consensus whatever on building an jnstitutiorjal wglfaré%#ﬂ& M
i A{;’
Higred Ut s the

inescapable ‘forcing mechanism’ for the EC. Sincg riationa] gaveriments would
spending), only the EC at the supranational level could thefi ded] effectively with
regional inequality and social cohesjon — unemplpymien inslitarice and reglonal
similar case might be made for unemploymient insuraricé bﬁﬁ socqal assisianee
in tandem. The EC currency union of the 1990s wil] n'fogt‘ lj,l;é,,y Brisure proposaly
such as these resurface soor. ‘ ‘
politics and socio-political issues since, for examplé, théte |s hd ﬁhrppgg;ﬁ
this leyel whicl
could legitimate simply *paying off! social probléms, ’
Only those aspects of Marshall's civil citizen’sl;ip arg cém (
needle's eye of ‘free mobility’. Fréedom of speeth, t{id‘li' m gﬁ)q fdith for
. ! LT PEERE ) RN, B AU
Instance, would play a minor rol€; the right to own propcri’)) dp Lq ,cnﬁgjd% Vql‘d
contracts, and the pertinent right to justice, would p‘ay 8 ﬁila]q}' reile,




4VE TV [JCI .v[/cc,u Yoo U7 dfst. VVCII“IC DL b1 doiad ‘(Jlll':
' 27 The necessity to ‘outcompete’ East Germany in social policy was behind much
of West German social reform in the 1950s. On this ‘struggle of principles’ see
Hockerts (1980). This necessity has now withered away. In its stead ‘functional

cquivalents’, internal mechanisms, will have to be developed which serve as
forcing mechanisms for social innovation in the future.
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within a few percentage points of becoming the largest bfl

8 The end of the middle way?

The Swedish welfare state in crisis

Arthur Gould

INTRODUCTION

Until recently it looked as if the povzer of SWedisH sqc i4l deinacracy would
escape the more extreme reactiofl which has éen expeﬂ{zhcﬁd by o hat
welfaré states. After §ix years of bourgcms party rqla bé 2] 1976 nnd
1982, the Social Democratic Workers’ Party (SAP) W 'rgmmﬁd o pfﬂcé
and went on to win the general electlons of 1985 ;Hl éﬂ With
proportions of the popular vote hardly changed W]j“% he U k a
Conservatxve govemment rejected Kcyneslhmsrd' extensi g § ,j' 3 W\

only clung to them, but seemed to mamtam a strqng v -
growth. Representatives of the Labour Party in the Uk b iﬁué tti y ait
Sweden well into the 1980s to firid out how tﬁe S bde,l; t{d h 19b1
however, it was beginning to look as though the mxddle Wpy md ccmw th g
dead end. Economxc growth was ~0.5 per c,ént ﬂ g gmdmds were
declining, and unemployment was on the incleﬁsm of 6iifs were Eemg
made to welfare services and benefits. and shﬂpon f r the SAP In public
opinion polls had sunk to a consistent all: time Idw. The ddnservatives were
Swedsn's politioa|
parties and would be flghtmg the gerieral ¢lection in S‘@f) tehiber 1691 ofi 4
clear neo-liberal platform.!

THE WELFARE STATE

The foundations for the Swedish welfare state werg bstahnsheq Wwhen the
SAP took office in 1932. \/Iajor socxal progrpfﬁ gs fo alleviate
unemploynient and provide ﬁnancxal support { o famxhes idd Marqtiis Childs
to describe Sweden as ‘The Middlé Way', by wmch h;, featit that the
country had successfully combined the better fgaturek of both vapitdllsm afd

_socialism (Childs, 1936). Two yedrs after Clnlcis hopk pppeared, the



