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Fhe term fsoc%al policy’ should cover areas of inactivity by government and
its agencies in relation to social issues. Thus ‘government inaction or
nonc.iecmon, becomes a policy when it is pursued over time in a f;;iri -
consistent way against pressures to the contrary” (Heidenheimer et al Y.
1990: 5). This is particularly apparent in areas such as family policy wherg
governments uphold the privacy of ‘the family’, while inevitably’ at the
same time, intervening in many ways into family life. ’ |
‘Frorn whatever value perspective it is pursued and however its bound-
aries are defined, the study of social policy involves analysis of three basic
eiements - the origins, the substance and the impact of policy, or Las
Heidenheimer et al. (1990: 3) put it, ‘how, why and to what eff(;ct
governments pursue particular courses of action or inaction’. Pursued ﬁ:o.n;
a radical and critical perspective, policy analysis should attempt to keep all
three c‘al(.&ments in play, although this is a difficult juggling act. To examine
ti}e origins of policy is to understand the processes of policy change with a
view to understanding how to shift policy in a more radical direction In
exammmg.the substance of policy it is necessary to look critically beh‘ind
the 0§ten51bl§ aims and functions of policy. Above all it is essential to
examine the 1mPact or outcomes of policy in terms of critical parameters
ls)ucl-l as ctass_, race’ and gender inequality without taking for granted
benign mtentions or successful implementation of policy. Analysis of the
impact of social policy is therefore discussed first, followed by brief
discussions on the origins and the substance of social policy.

._ The Impact of Social Policy

Both supporters and detractors of the welfare state would agree that one of
its purposes is to heal fundamental social divisions or at least to miti ate
social inequalities. This is essential to the idea or ideology of the we!%are
state, b.ut such outcomes cannot be taken for granted. There is consider-
able ew.cienc.e that, in fact, the welfare state institutionalizes class, gender
and racial divisions and inequalities. Yet it is also true that witﬂout the
w‘el‘fz.lre state, the extent of class, ‘race’ and gender inequalities and
divisions would in most instances be even more substantial. This contradic-
Fory na‘n_lre of the welfare state in both mitigating and furthering social
inequalities and divisions is a key theme of this book #We start from the
premise that in the United States {(US), the Federafmﬁgbublic of Germany
{FRG - known as West Germany until 1990), Sweden and Britain the
welfare state operates in the context of a ‘patriarchal and raciall

structured capitalism’ (Williams, 1989: xiv). Of course there are rnany
f)ther Important social divisions upon which welfare states have a critica);
}]it;lpact and arc?und whos.e welfare needs social movements have mobilized.
imes§ would include -dmsit.)ns by age, physilcai impairment, intellectual

palrrinc-a:?t, se_xu?dl orientation, religious affiliation, and national identit

:Such,dwmons in industrial socicties are just as universal as those of clas)sf.
race’ and gender. The choice of class, ‘race’ and gender is largely dictated’

wh

In a capitalist society the great majority of the population is primarily
.dependent for its present and future welfare on the selling of labour power,
" that is the potential to work in exchange for wages. This dependence niay
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the contemporary politics of welfare states and the social science data
Hich reflects that politics, in which these divisions have played a pre-
minent role. It is therefore assumed here that three of the key social

isions of welfare are those of class, ‘race’ and gender ~ concepts upon
ich some brief reflection is required.

Class and Class Divisions of Welfare

be direct in the case of a worker or former worker, or indirect in the case of
a worker’s dependants. Wages are used to purchase, amongst other things,
the welfare necessities of life. Labour power is purchased by employers
and employing organizations (capital), over whom the workers collectively
(the working class) have limited effective control. Through party political
and trade union organization and many other forms of popular pressure
(the class struggle) the working class has frequently been able to exert a *
degree of informal and formal influence over capital, both at the workplace :
and through the state by taxation and regulation of capital. Capital’s sole

reason for existence is to make profits and to survive the harsh pressures of

capitalist competition. Hence legal and bureaucratic regulation of capital

by the state is required to achieve a measure of ‘fair’ competition. Modern

capital may also require the state to ensure that the education, health and
welfare of the working class is sufficient to meet the demands of the labour |
process. Above all capital requires the working class to be available for
disciplined, paid employment. The welfare state is therefore also the result
of capital’s requirements for the reproduction of labour power. The
combination of the working class struggle for welfare and capital’s
requirements for the reproduction of labour power have produced the
welfare state. The term ‘welfare state’ covers both the direct provision of
welfare benefits and services by public agencies, and the subsidy and
regulation of occupational, for-profit, voluntary, charitable, informal and
other forms of private welfare.

Capitalist economies inevitably experience booms and slumps - periods
of profits growth and expansion, and periods of profits decline and
recession. The welfare state is obviously more secure in periods of growth
and expansion, though capital is always seeking out new areas for profitin
the area of welfare services itself. In some circumstances this can develop
into pressure for the privatization of parts of the welfare state. Whatever

the state of the economy, the welfare state under capitalism is ncver .

entirely secure or stable. Particularly duririg recession and mass unemploy-
ment, capital may seek retrenchment of the welfare state, when the welfare - e
needs of the working class are most pressing. On the other hand in such ey
periods, capital may support the use of social welfare to counter working oy e
class anti-capitalist sentiment and agitation. ' ”"-Jﬁ--/




4 Divisions of Welfare

Such a Marxian ‘class analysis’ assumes therefore that ‘capital’ strugglin
for profits and fair competition, and ‘the working class’ struggling for
decent standard of living, have played a major role in shaping the welfar
state. It is readily apparent however that such an analysis unravels wit
some difficulty and complexity when applied, for example, to the actua
sociological and political divisions of the working class by income, skill
type of employment, status, ‘race’, religion, gender, locality and so on, I
pursuing a class analysis of the impact of the welfare state more precisely, i
is customary to use more neutral Weberian concepts of occupational socia
class and to use data on income distribution and poverty which can b
interpreted in terms of a social class analysis. Official statisticians an
sociologists in Britain, Sweden and the FRG have deployed classification
of occupational divisions for many years, but unfortunately they are
constructed on different bases. There is no widely accepted definition o
occupational social class for the US, though ‘race’ is widely used as a key
parameter of social stratification. Occupational social classifications use
criteria such as skill, status, and source of income. Frequently the working

class in a Weberian sense is equated with manual and lower-status white .
collar workers, while the middie class(es) are identified as those in
managerial and professional occupations. Of course when households are :

classified in this way, the occupation of the so-called ‘head of the
houschold’, usually a man, is used, which gives such classifications an
inevitable sexist bias. The aim of the modern welfare state, at least within
liberal democratic ideology, is to mitigate welfare inequalities between the
middle class and the working class thus defined. However, welfare states
differ quite significantly in the degree to which this is achieved. Tt is also the
case that the middle class have everywhere benefited extensively from the
welfare state, and are politically well equipped to defend those benefits if
and when they are threatened. It can be plausibly argued that the overall
impact of the welfare state under capitalism on the social class distribution
of welfare has been to stabilize and thus reinforee the class structure, at
least in the post-war boom decades, Nevertheless the dismantling of the

welfare state would, almost inevitably, deepen social class inequalities
catastrophically.

‘Race’ and the Racial Divisions of Welfare

Capitalism was built upon colonialism and slavery and is sustained by
modern imperialism in the form of the continued exploitation and
dependency of the peoples of the so-called Third World. Migrant workers,
their descendants and the descendants of slaves are to a varying extent
colonized internally in Western societies by processes of racialization. Such
processes are of course much older than capitalism, and certainly cannot be
understood or explained fully by reference to slavery, colonialism and the
power of modern capitai, as the history of anti-semitism, for example,
shows. Nevertheless the domestic interests of capital have coincided with

Analysing and Comparing Welfare States 5

these processes, particularly in the recruitment of cheap, migrant labour

om poor, formerly colomized societies and from formerl}.f t?nsEaved
r'?)u'ps Ideologies of racial superiority, enhanced by colonialism and

“hodern imperialism, have also fostered racial division of the working class,
shich saps its potential for collective strength in pursuing the reform and
transformation of the capitalist system.

The concept ‘race’ is used here as a political and sociological category,

-ﬁ:hose meaning is established in concrete histori?al apd political circum-
.stances, and is therefore subject to changf?. Rgcnai cflfferences are notla
.. constant or objective phenomenon. Real biological differences frefl‘lfient y
inform the construction of racial difference, but they are not necessary to
: ) the process. In other words,

‘race’ has to be socially and politically constructed and ciabo_ra_te a‘de?lo%]:_car:
work is done to secure and maintain the different Eqrms of ‘racialization wi 1:;
have characterized capitalist development . . . It is struggle that- det]t:rmmg:]si
which definition of ‘race’ will prevail and the conditions under which they wi

endure or wither away. {Gilroy, 1987: 38-9)

Hence, in the contemporary welfare states examined h'ere, c‘iifferent groups
are significantly racialized — African American anfi Hlspanlc people in the
US, Asian and Afro-Caribbean people in Bratgm, Turks and other
Southern European people in the FRG. The US is thc? only state where
data on ‘race’ and welfare needs and provisions is extensively collected, but
there is some useful data for Britain and the FRG. .

Liberal democratic welfare states in the modern era generally lcla;m to be
undermining racial inequalities and racialized processes of social control.
Yet serious policies which follow up such intenFlops have onl){ bef:n
implemented in a few states (such as the US and Britain) where antl—ra}cxst
movements have been able to exert some real pressure. The lived
experience of ethnic minorities and the sociological evidence both suggest
that racialized processes are embedded in modern Wf:lfare states. Tht.as.e
processes cannot by any means be explained solely in tc_arm.s of e)‘(phc'lt
racism in legislation (e.g. immigration laws), and overt su.b]ectwe racism in
bureaucratic and professional practice. Nor can they‘ just bc‘a explained
satisfactorily in terms of the.structural, sociOt?conomlc.re(ilu.lrements of
capital as outlined above; The term ‘in_gitggggaim;_acxsm is usefui.to
identify policy and administrative processes in the. we.lf'are statc?, \thch
result in relatively adverse treatment of ethnic minorities. II‘}Stltut‘lOHHE
racism takes many forms such as stereotyping e_t_l_l_m‘:_:___mmor_lfy clients,
failing to recognize their particular welfare r.reeds or to cqnmder tt_lem
legitimate, and accommodating to overt l'aC-ISt pressures in th.e wider
community. The impact of contemporary socu.il policy on I'aCla.E inequal-
ities is quite different in each welfare state, but in alilolf them sc‘ocmll we}fare
has both mitigated and reinforced racial inequalities and institutional
racism,
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Patriarchy and Gender Division

Patriarchy means simply male domination, or the subordination of women.

Here a universal concept of patriarchy is assumed, for as Dahlerup (1987;
95) explains,

the fact that male dominance seems to be somewhat universal speaks in favour of
constructing a universal concept, A universal concept of patriarchy implies that
male dominance is not just an effect of, for instance, capitalist society, or a left-
over from feudalism, but an independent structure of its own.

i Patriarchal gender division is certainly a fundamental characteristic of
. individual welfare in industrial societies. Welfare states have played an
imporiant role in both reinforcing male supremacy, and, under pressure
- from women'’s movements, in transforming it to some extent. Convention-
ally in capitalist societies since the advent of the modern poor law, social
policy has been built around the concept of the family wage and the
patriarchal division of labour in the family. In this model, the married male
breadwinner earns a family wage sufficient to meet the subsistence and
other welfare needs of his dependants, including his wife who works at
home unpaid to care full-time for children and other family members in
need. Poor law and means-tested assistance systems have given deterrent,
stigmatized relief to families which deviate drastically from the norm.
Contributory social insurance was established under pressure from the
male-dominated labour movement, to provide a semblance of the family
wage to the sick, the old, the unemployed and widows to protect them
from the degradation of poor relief. The family-wage model is patriarchal
because it puts women financially in a wholly dependent position, which
reinforces men’s overwhelming private economic power in the family,
bolstered by the wider patriarchal culture, In reality men’s wages have
usually been insufficient to support their families adequately, which has
fuelled the pressure from working class men and women for the welfare
state. Paradoxically the very elusiveness of the family wage ‘may have
deepened popular commitment to the family-wage ideology, which came
to represent respectability and stability for working and middle class alike’
(L.. Gordon, 1988: 619). Thus patriarchal social insurance based on the
family-wage model was a cornerstone of the New Deal welfare reforms in
the US and the Social Democratic welfare reforms in Sweden in the 1930s,
and the Beveridge and Adenauer welfare reforms in Britain and the FRG
in the 1940s and 1950s.

The material inadequacy of the family wage and the impoverishment of
lone mothers have always helped to encourage working class women to
find paid employment, as well as putting women into the forefront of the
struggle for the welfare state. Demands for maternity rights, safe birth
control, decent benefits for mothers, particularly lone mothers, and so on
were just as central to the first phase of feminism around the turn of the
century as they have been in the recent past. The development of the
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Jfare state since the Second World War has generally be'en accompanied
> bstantial growth in women’s paid employment, particularly employ-
2 Sit1 within the welfare state itself, as well as by incre.asing numbers of
o other familics. To a limited extent this has shifted the locus of
.tone mn’s economic dependence away from male breadwinners and Qnto

.'womftatc both as employer and as provider of benefits and services.
:-g'léiriarch;r has been transformed in the sense that, under the welfare state,

more women shoulder the dual burden of unp‘faid welfare wor}< !E(it h(frmhe
and lower-paid, lower-status paid employment in the labou{r mar ett) : ::
development of the welfare state has Fherefore r‘nade' al‘cer}trdl (;onm l: t,o's
to the modern reconstruction of patriarchy. A “feminization of poverg i

sometimes said to have occurred in recent decades-wuh 1r.1creasmg' num Ersi
of lone mothers and older women in pover.ty, thalt is outside ’t?ue pdtl’ldl‘{,h a

family,. This perhaps reflects a process in whif:h women'’s poverty l‘as
pecome less hidden within the patriarchal family than it was in earlier
periods. The increasingly visible poverty of lone moti.lers and older women
outside the patriarchal family reveals the inadequacies of welfare systems

the patriarchal family model.

bagfd :Surse I::)atriarchat genger divisio-n is not jl',lSE enforged 'thl;;)ufgh
ideology and policy concerning women’s incomes; .]F is also mamtafne \ {l)r
example, by obstructing their control of their fertility, by condoning ;nah €
violence and by the reluctance of welfare states to relieve some 0 the
burdens of caring, particularly for young children and the growing numbers

of infirm elderly people. Women have struggled hard to resist and . °

challenge both traditional and modern ‘p&triarchai‘ processes in social
policy. Hence the struggles for women’s nght. to an independent income,
for abortion on demand and against sterilization abuse, and for day caref
for young children are highlighted in this. book as central example‘:;r l(1)
poticy conflict over gender division and patrlarchly.m t%le welfare sFatc. e
available data on gender division and inequahtulas'n} welfare is clearlly
limited by the widespread use by official statisticians of the family
household as a unit and the concept of the head of hou:sehqid. Data on
fundamentally important areas like day care and abortion is not really
gathered on a comparative basis. Nevertheless the pressures created by the
modern women’s movements have helped to generate more and more
useful sources of information for critical policy analysis.

The Origins of Social Policy

Analysing policy origins requires an examination of the politica} and solcllal
pressures, the forces of agency, which push governments into policy
formation. Mainstream policy analysis offers several schools .of thought on
how the welfare state came into being and how social policy is shaped.
These give primacy respectively to



8  Divisions of Welfare

I parliamentary party politics, both of the right and the left, in response

to pressure and interest groups as well as direct ‘electoral pressure
(party pluralism)

3 the mstitutional capacity of the state itself in the shape of the civi
ser vice, and other public administrative structures and traditions (sfaze
capacity)

4 political class struggle pursued by trade union movements and parties

of t.he']eft 1n advancing the interests of the working class (neo-Marxism/
socialism),

In t.he policy analysis in subsequent chapters, we draw on and refer 1o these
mallnstream traditions where appropriate to the particular national and
pol-lcy context. With the possible exception of the neo-Marxist model, such
mainstream approaches tend to portray policy as being delivered ‘from

abo{vf; b){ estabtishmer}t organizations and their leaders. In certain inter- -
i?;? i;m, one establishment figure such as Bismarck, Beveridge, Per -
'n Hansson, Roosevelt, Kennedy, or Thatcher may be portrayed as a

key initiator of policy change.

Radical approaches naturally tend to emphasize policy change as a
resl?o_nse _to__pressure.s ‘from below’. As well as conventional lobbying, -
gressure groups and.mterest groups, these pressures are also represented

y more radical social movements and self-activity, and occasionally by -

agltgtlon 'and uprising. Women’s movements, civil rights movements,
welfare rights movements and anti-racist movements in recent decades
have been particularly significant in relation to the policy areas covered
here. FOF the US perhaps the most celebrated example of such an analysis
of policy change is the work of Piven and Cloward (1971; 1977). They
argue that popular resistance and organization by poor people in the US
partlf:u.iarly the unemployed and the industrial workers in the 1930s anci
Fhe c1v1]land welfare rights movements in the 1960s, pushed governments
into major programmes of social policy reform. Piven and Cloward have
been crztm.zed for not recognizing that ‘the welfare-rights movement was a
women’s liberation movement’ (L. Gordon, 1988: 623) too, and that
women's demands for abortion rights and affirmative-action programmes
were a complementary part of the radical challenge to the policy establish-
ment. In Western Europe 100, such popular struggles and social move-
ments are undervalued in many accounts of the origins of social policy.
Unquestzonably what sociologists have called the ‘new social movements’
since ti?e 1960s have been in the forefront of the pressures for welfare state
expansion (Olofsson, 1988). Besides the women’s movement, in Western
Europe such new social movements have included the squatters, the
studex}t movements, the welfare rights movements and occasionally cata-
clysmic urban uprisings or riots. In some senses there is nothing particu-
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fa'ﬂy new about these movements, which are just the latest wave of radical

d popular movements which have shaped social policy throughout
adern history. The relationship of such movements to organized labour

Lds been close in some respects and at some moments in history,
:p'f'irticularly in Western Europe. However, frequently fabour movements
have distanced themselves from poor people’s movements and radical, new
social movements. Trade unions have advocated and defended elements of
tHe welfare state when it is perceived to be in their interests to do so, but at
“§ther junctures such intentions have been undermined by divisions over
“workers’ perceived political and economic interests. The relationship
" hetween popular struggles and movements on the one hand, and political
~and trade union organizations on the other hand, is raised by the
. éontinuing debate about welfare corporatism. Welfare corporatism envis-

ages a contract between the citizenry and the welfare state to ensure that
welfare and employment needs are adequately catered for in exchange for
industrial peace and reasonable freedom of manocuvre for capital. This
contract is regularly negotiated between trade unions (representing the
citizenry), employers and government. Such a system has apparently
flourished in Sweden and Austria, and has been advocated strongly for
Britain by writers such as Mishra (1984) and Lee and Raban (1988).
Socialist theorists such as Korpi (1983) and Stephens (1979) see Swedish
welfare corporatism as the essence of the democratic class struggle and the
gradual transition to socialism. Some feminists, such as Adams and
Winston (1980}, advocate social democratic, quasi-corporatist feminist
social policies on the Swedish model for the US. Some black activists in the
US such as Wilson (1987) have put forward a programme for social demo-
cratic corporatism, as the means of achieving effective implementation of
equal rights and employment rights legislation in order to redress the
widening racial inequalities in the US. There are however several weak-
nesses in the corporatist vision of social policy. The first problem concerns
representation; sometimes corporatist regimes, notably Weimar Germany,

rest on too narrow a social base, so that for example the organized, male /. -~
working class benefits, leaving the less powerful elements of the working: =~ ** "

class out of the social contract. Second, the corporatist welfare state is;
likely to inhibit relatively autonomous activity around welfare needs, the
popular struggles which have always pushed the welfare state forward. It
will almost inevitably try to stifle, control and divert such pressures into
bureaucratic avenues,

Radical social movements of many kinds tend to be ‘hidden from history’
partly by their very nature and partly because of the establishment bias of
historians and social scientists. This book attempts to keep the influence of
pressures ‘from below’ in focus, though it is equally important not to
overinflate their power. Another key theme is therefore that social policy
emerges out of a continual conflict involving pressures ‘from above’

emanating from established economic and political forces in power and
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pressures ‘from below’ arising out of unmet welfare needs and movements

‘advocating them.

The Substance of Social Policy

The substance of social policy covers the structure and functions of policy-
or, if you prefer, its nature and purposes. Obviously policy substance is:
analysed empirically in terms of public finance, legislation, and adminis-.

tration of welfare (public and private), or, in other words, ‘provision,

providers and payment’ as Higgins (1986: 226) puts it. Governments and.

policy analysis are adept at producing factual information on these

matters, but this often gives relatively littie to bite on in terms of the:
definition and the incidence of the welfare needs to which policy is,
responding, a question which rapidly leads back into the discussion of the.

impact of policy dealt with above. However, behind empirical questions
about the substance of policy liec fundamental issues about its functions and
purposes, that is what ‘pulls’ governments into social policy action or

inaction. There are at least three ways of looking at this, elements of all

three of which are taken up in later chapters.
First, the idealist approach, frequently adopted by political scientists,

suggests that each welfare state has been shaped by a clash of ideologies
out of which has emerged an institutionalized consensus or domiiant

ideology. A social policy consensus or welfare ideology reflects a semi-

permanent, hegemonic resolution of the active political processes already
discussed. Such an"approach frequently produces a typology of welfare
states and/or welfare ideologies, such as that adopted in this book to
analyse the particular character of social policy ideology in each state.
Conventionally such typologies are constructed on the basis of empirical
data on welfare expenditures, rights and outcomes analysed in the context
of the prevailing political hegemony. Looked at from critical perspectives
on ‘race’, class and gender, the function of social policy is the interpre-
tation and application of the political consensus in order to contain or
restructure class, gender and ‘race’ relations. The functions of particular
policics can then be assessed for the extent to which they maintain or
transform the prevailing consensus. In this book the modern welfare
consensuses in the four states under examination are characterized as
Social Democratic (Sweden), the Social Market Economy (Federal

Republic of Germany), Voluntarism and Liberalism (the United States) _

and Liberal Collectivism (Britain).

Second, more sociological approaches essentially theorize social policy
as functioning to deal with the problems of order, social integration and
social discipline in industrial societies. For example at moments of crisis,
states have sometimes seized upon social policy reform in the attempt to
engineer national solidarity — Bismarck in the 1880s, the Swedish Social
Democrats in the 1930s, the Beveridge Report, Johnson’s Great Societ
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programmes of the 1960s. Even in the less solidaristic context of the
preseﬂt day, the more universalistic elements of the welfare state such as
e British National Health Service continue to evoke a popular sense of
national pride. The view that the substance of social pot.icy represents the
social rights of citizenship is a Fabian variant of the nationalist approach.
Extending the social rights of citizenship, that is the coverage c?f needs and
individuals, functions to promote social solidarity. Such views of the

swelfare state continue to have strong support in capitalist societies,

articularly in Western Europe, but they have been heavily condemned by

the New Right and the new social movements. The libertarian Nfzw Right
" see citizenship rights as imposing economic dependence of indiv;dua_]s‘on
" the state and a bureaucratically defined solidarity, thereby undermining
" the social disciplines imposed by markets, as well as individual and

voluntary imitiative. The new social movements suspect the concept of

. citizenship in practice as implicitly excluding many people, including

migrant workers, lone mothers, dependent wives, long-term unemployed

" people and so on.

From a critical perspective a sociological function of the welfare state is
the maintenance and legitimation of social divisions, notably class, patri-
archal and racialized social relations. Substantively, social policy functions
to impose labour discipline on the working class, to reproduce labour
power on behalf of capital, to reinforce the patriarchal family and women’s

-dual burden, and to reproduce the internal colonization of racialized

groups. Such a critical, functionalist approach to policy analysis offers
enormous insights and is frequently adopted in this book, but it also has
severe limitations, as critics of neo-Marxist analysis of the welfare state in
particular have pointed out, for example Lee and Raban (1988: 125-8).
Essentially the limitation boils down to the emphasis on the continuity and
inevitability of these functions, which underestimates the state’s capacity
for policy change and the pressures which social movements and class
struggle bring to bear on social policy making and implementation. When
used in an undiluted form, critical functionalism implies an unyielding logic
of capitalism, patriarchy and racism. The critical analysis of policy
substance should reveal that such ‘logics’ are constantly modified and
shaped by the immediate political and economic context. These problems
are aired further in the section on methodological issues below.

The third form of substantive policy analysis can be labelled economic
approaches. Here social policy is conceived as a subdivision of economic
policy, and the purposes of social policy are therefore largely subservient
to the dictates of economic forces and economic policy making. In the real
world of most Western governments, this is certainly the dominant view of
social policy. Conventional economic analysis of social policy has been
dominated by two schools of thought since the 1930s, commonly described
as neo-classical microeconomics and Keynesian macroeconomics. Keynes-
ianism was ascendant in the post-war boom years, while neo-classicism has
scen a great revival since the stagflationary recession of the mid 1970s in
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such modern forms as monetarism and supply-side theory. Both traditig
continue to exert enormous influence over social policy making. Ne
classicism starts from the premise that unrestrained markets tend b
maximize welfare, except under special circumstances where ‘externalitie:
{self-destructive effects of free-market competition) intervene or whez
‘the public good’ is of paramount importance (e.g. national defence:
Substantive policy is therefore analysed by neo-classical economists i
terms of the extent to which it ejther undermines or contributes to th
economic efficiency of private enterprise by limiting externalities ag
promoting the public good. Keynesianism is more intrinsically favourab}
towards the welfare state, Social policy is considered as an element of fisca
policy (government taxation, expenditure and borrowing) which is a ke
tool for regulating the whole national economy in order to
inflation and unemployment, and to generate economic growth. H
welfare state is manipulated, expanded and contracted in order to
the economy. Substantive social policy is therefore analysed by Keynesian
in terms of whether it undermines or enhances macroeconomic equilib
rium. Increased welfare expenditure may be used to generate economi

demand and hence employment and economic growth. A reduction in

weifare expenditure may be used to damp down inflationary economi

demand and economic overactivity. Keynesians would argue that the
growth of the welfare state from the 1940s to the 1970s generally reflected
successiul, expansionary macroeconomic management, and that the res-
traint of welfare state growth since then has contributed to the lowering of
mflation. Neo-classicals would generally be more sceptical of the former

claim. There is, of course, a lot of common ground between the two
schools of thought, particularly as applied in practice by governments.

Neo-Marxist, anti-racist and feminist analyses of social policy tend to
avoid pure economic approaches because of their functionalism and
abstraction from human, social relations. Modern Marxian economics,
however, in its critique of the neo-classical and Keynesian traditions,
suggests that the post-1930s expansion of the welfare state has been part of
the institutionalization of the ‘Fordist regime of accumulation’. Under this
regime improved real wages and increased welfare expenditure have ‘both
reconciled workers to the intensification of labour associated with Fordist
methods of production [assembly lines etc.] and provided the rising mass
consumption’ (Clarke, 1988: 65) which has absorbed the growing volume
of consumer goods pouring off the assembly lines. The limits of the Fordist
regime have emerged since the mid 1970s, as capital has become unable to
raise productivity sufficiently to counter the inflationary costs of ever rising
consumer demand and the vastly increased costs of technological change.
Cuts in real wages and in social expenditure can only provide a respite, as
capital struggles to establish 4 new, post-Fordist regime of accumulation.
In this analysis, the substantive development of social policy is intimately
bound up with the fundamental disequilibria of capitalist economies, and
the attempts of capital to overcome them,
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centrat theme of this book is therefore thatwsggie_x(l_dpgﬁ:iqy fmg
ther enditure have been crucially shaped by the crises, slumps iﬂ
Pc@:'a'pitr:liist economies. In the West, there have been three“e)é
“1in v{rhicﬁ the ideology of welfare has funda-mer%tglly shified, a i;)
d}s, ve been moments of international economic cnstsx:_ggg 18705,t ie
ad the 1970s. Hence the development of social policy is intimla’t;a' y
Os.gtr::d with attempts, often deeply conservative, to reg;)éve cap:td ;;;;
: ’ i isi he 1870s eventua
i | crisis. The crisis of the ituall
omic and consequent socia . 0> eventually
in Bi i iz Germany, New Liber
1 in Bismarckian social insurance in . i
S?gidand Progressivism in the US, a period of refcf)r;t: \’1'}91;(31 pzilecf; ;3
. . isis of the 1930s g
e ade of the twentieth century. The crisis of the .
he- fg;:vdg;al in the US, the fascist welfare state in Germany, the Social
£ ’

onn

mocratic welfare transformation in Sweden gnd son.lewhat belatedly‘ 3:2
e eridge reforms in Britain. These ideological shifts tow-ards c;’f—:li‘lth;
...i?(’)i;s of welfare collectivism begun in the 1930s wer’le: }::onsoild::itgn ;r; thz

i ic boom. The expan

-war decades sustained by the economic e expansic
?Oﬁa\:{: state came to an end, and the welfare states have been refsh‘a;:'ec% to
Wt:ne extent in order to conform with more stringent aer dlb(.‘,lp inary
: i‘;pitalist requirements. The weifare state under cap;ial:s;n rilihno‘ta irrr:v;z
i intimations of Block (1987) an erbo .

le, contrary to the intima herb
gjocbroek (1986). Tt is a movable feast, though even the neo-conservative

project requires an authoritarian, regulatory welfare state to underpin the

ool o id
‘privatization of welfare services and benefits. The recessions of the m

1970s and early 1980s saw considerable restructuring of industrial refations

arid social policy in the Western welfare states,

on the basis of a fragmentation of the working class ifn thgta?;l;;;; ::10ﬁ g?ﬁgir\;,eatgkz
irati i ith limits of capita
tions of the working class w1.th:-n the its of ‘
2iizilr50]cia! expenditure within the limits of profitability. (Clarke, 1988: 86) -
The fragmentation of the working class, enhar}ced by ?EO‘EEbEﬁ f;gz:);rrx]l;
ic icies i ates, may take different forms, tre
and social policies in some states, r s e
ivisi ommon to almost all industria eties.
gender divisions are co e o
itati i has been fiercely resiste
exploitation of such divisions . ek and s by no
i at raci der inequalities have actually
means obvious that racial and gen : orsened
5 1 tates examined here. However,
over the past two decades in the s pere. Hlowever, In those
3 : itain where neo-liberalism has §
states such as the US and Br‘l . Al
i fragmentation of the working class by ;
greatest impact, the N class by tncome, ars
i nced, instanced by the
and occupation has become more Pronou , i ‘ "
of the teizm ‘underclass’ to describe people living in povt}alrty, \;vh?;gos
benefiting from a welfare safety net or not. The recession of the early
is likely to further these processes.

Methodological Issues

So far we have sketched out three areas of social pplicy analyscais, \:f:lt(l:l:]n
i i f analytical : aches, both mainstream and cnitical,

which a variety of analytical approaches, botl :

have been indicated. The term ‘mainstream’ is used here to denote. the
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work of liberal (in the American sense) and social democratic writers wh
are hegemonic in the West in the disciplines of sociology, political scienc
and economics. The term ‘critical’ is used here to denote Marxist, feminis
and anti-racist analysis, bearing in mind that there is enormous variation o
perspective on social policy within these three, as discussed in detail fo
example in Williams (1989). In the mainstream, questions of ‘race’, gende
and class (in the Marxian sense) are, at best, of peripheral concern:
Needless to say, the literature on social policy analysis is dominated by
debates within and between the mainstream disciplines, and also between
them and Marxism. While feminist work and anti-racist work have
established themselves to some extent as subdivisions within the main-
stream disciplines, as yet they appear to be distinctly ghettoized from
mainstream social policy analysis, The analytical discussion of the origing
and substance of social policy offered above is essentially derived from
debates in the mainstream and in Marxism, and it is far from clear how
adequately they can be applied to feminist and anti-racist policy analyses.
Clearly .iE is insufficient simply to tack on the latter to established
conveniions,

The distinction between idealist, sociological and economic forms of
substantive policy analysis, as drawn above, is not meant to convey these as
necessarily competing or mutually exclusive approaches. This book draws
on key themes from each as already indicated. It almost goes without .
saying that an idealist welfare consensus or ideology of welfare is a
f_undamental element in forging sociological integration or social reproduc-
tion, and also embraces assumptions about economic policy and ideology.
Ideally a political economy of the welfare state has to keep all three forms
of analysis in play. However the separation of the anatlysis of policy origins
and policy substance implied from the start of the chapter is artificial and
probiematic, simply because policy analysis in practice inevitably carries -
assumptions about both origins and substance, whether this is made
explicit or not.

Agency and Structure

‘In t.he discussion of policy origins the focus is on ‘agency’, the concrete
mstitutions and human pressures shaping social policy. This implies that
the substance of policy emerges from the resolution of power conflicts
between the ‘actors’ or ‘players’. Such a resolution will reflect the interests
of and t.he balance of power between those forces of agency, whether the
emphasw is on political parties, pressure groups, the class struggle, radical
social movements or other significant players. In reading off the actual
purposes and implementation of policies directly from the process of, say,
‘political choice’ (e.g. Heidenheimer er al., 1990) or ‘working class
mobilisation” through social democratic politics (e.g. Stephens, 1979), the
pndertowing ‘effect of the deep structures of economic development or
ideological power is inevitably missing.
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ructure’ {i.e. functionalist), that is suggesting that social policies fulfil /.
fctions essential for the maintenance of the political consensus, social
ntegration and/or economic equilibrium and growth. Social policies

- tperefore emerge of necessity to meet essential social and economic needs
“which increasingly cannot be met by unaided voluntary and private means.
‘In critical analyses, the implication is that the welfare state functions to

reproduce capital and capitalist social relations, patriarchal economic and
social relations, and racialized economic and social divisions. Functional-
jsm is open to the criticism of being ahistorical, deterministic and denying
the possibility of radical change.

At a theoretical level, many Marxists and social theorists such as
Giddens tesolve the agency-structure problem by proposing that ‘the
notions of action [agency] and structure presuppose one another [emphasis
in original] . . . [and have a] dependence which is a dialectical relation’
(Giddens, 1979: 53). Nevertheless, in going about practical policy analysis,
the methodological questions of agency and structure pose particular
problems for critical approaches. On the one hand, the origins of policy
and welfare reform must be sought in the activity and struggle of working
class movements, women’s movements and anti-racist pressures. On the
other hand, it is difficult to concede that the patriarchal, capitatist and
racist imperatives structurally embedded in the Western welfare states can
be shed, short of a radical transformation to a quite different political
economy. Critical analysis is therefore open to the accusation of ‘wanting
its cake, and eating it’ — celebrating social policy reform and defending the
welfare state as positive gains of pressure from below, while in the same
breath portraying the functions of the welfare state as fundamentally
oppressive. For socialists in relation to social policy, this dilemma was
perhaps first confronted in the 1880s when Bismarck promulgated his social
insurance schemes for organized workers, while at the same time criminal-
izing working class political organization. The measures aimed to stem the
rising influence of Marxism within the workers’ movement by conceding
that an authoritarian capitalist state was capable of social reform in favour
of the working class, or in this case its most politically and economically
organized elements. Bismarck exploited the division among socialists
between fundamentalists who denied the possibility of progressive reform
and pragmatists pressing for pitecemeal progressive reform of the state, The
pragmatists were significantly strengthened by Bismarck’s reforms, not
least because they gained considerable bureaucratic power in the adminis-
tration of the insurance schemes, while in reality only an elite of the
working class benefited. Welfare reform, ever since, has often raised such
dilemmas for socialists. For feminists in the Western welfare states,
comparable dilemmas have been raised by the sex discrimination and equal
opportunities measures of recent decades. On the one hand it can be
argued that patriarchal power has not been significantly undermined
except possibly for some middle class women. The emphasis on ‘equal

..In the discussion of policy substance the focus is unquestionably on
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rights’ feminism, particularly in the US, has not fundamentally challenge
institutionalized sexism in the labour market, the home and the welfa
state. On the other hand it can be argued that the women’s movement h
generated a gathering momentum behind such policies, which has at lea
opened up the possibility of the withering of patriarchy. In the US, and to
much lesser extent in Western Europe, similar dilemmas have also bee
raised by the civil rights and ‘race relations’ reforms since the 1960s. On th
one hand it can be argued that such measures have failed to achiev
significant positive changes in racial inequalities and racism institutiona
ized in the public and private sectors, while benefiting a small ethn
minority elite. On the other hand it can be argued that, subject to furth
reform and more effective implementation of present policies, irreversib
changes in breaking down racial inequalities and racialized processes hay
been achieved. Here we will examine briefly some examples of critic
policy analysis which have attempted to resolve the agency-structur
questions.

In relation to a class analysis of social policy, attempts to resolve the

agency-structure problem have been usefully described as a ‘reconciled’:
(Jones, 1985: 47) or ‘compromise’ (Lee and Raban, 1988: 133) Marxist

viewpoint, which attempts to reconcile the apparent contradictions of cla

struggle and capital logic.-Hence Gough (1979: 65) suggests that periods of;

progressive welfare reform are explained by ‘a coincidence of interests’

between the welfare functions required by capital and the working class
political pressures for the welfare state, but ‘the respective importance of.
each varies over different policy issues’~'As Gough implies, the question
has to be resolved differently for particular policy examples and historical

moments in different welfare states. Piven and Cloward (1971) is an

outstanding example of a reconciled analysis which applied Marxian
functionalism to the patriarchal and racist administration of welfare’

benefits in the US. They showed how the welfare benefits system was used
in the southern states to push poor people, particularly black women, into
low-paid employment. They also document how this system was, to some
extent, overturned by the civil and welfare rights movements of the 1960s.
As these struggles have continued the welfare system has become more
liberal and less punitive, but the enforcement of low-paid employment in a
gendered and racially structured labour market remains at root a function
of the system,

Feminist analysts of social policy have also sought to reconcile agency
and function. For example, according to L. Gordon (1988: 628-9)
‘promoting the family-wage system is a better overall explanation of the
social-control functions of the welfare state than has been previously
offered . . . [but] the welfare state has, on balance, increased women’s
power’. Gordon emphasizes that the welfare state cannot successfully
implement traditional patriarchal functions in the face of the reality of
labour markets and of women's resistance. In her analysis of British social
policy, Pascall (1986) puts a predominant emphasis on the functions of the
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ifare state in reproducing women’s dependence;;_md tbe social C(.)ntrol of
smen’s lives. However she also notes that.fone d:f.ﬁc‘ulty with sgch
guments is the danger of portraying women as victims of outside
uctures — whether of capitalism or of patriarchy’ (Pascall, 1986: 238).

Hence the vital significance of women’s campaigning and protest over

oicial policy issuesy"West European feminists such as Hernes (1987) and

Borchorst and Siim (1987) have reconciled agency and structure by

ggesting that the women’s movements of recent decades have succeeded

{g: some extent in transforming gender relations into a new form of
patriarchy. According to Sasscon (1987: 180},

these transformations in the nature of womqn’s subord_irfation and i{a our relative
freedom, and the new contradictions which are arising, are missed by any
functionalist view, with or without a Marxist label, which defines the relationship
_petween women and the state in terms of how state policy maintains the nuclear

- family or acts to keep women in the home . . . Women are at one and the same

" time freer and enmeshed in a new web of dependence.

in the new patriarchy most women experience the dual burden of paid
“employment and unpaid domestic caring, less financially dependent on
" men perhaps but more dependent on state services.

Anti-racist analysis of contemporary social policy in Britain and the US

has hardly dwelt on theoretical questions about agency and function. In the

US attention has focused on the urgent debate about the real impact of the

reforms achieved in the Second Reconstruction in the 1960s. Even the

most critical analysts accept that African Americans made ‘significant
strides during the civil rights movement of the 1960s’ (Pinkney, 1984:- 177)
and that the Second Reconstruction was by no means a ‘splendid failure’
unlike the First after the abolition of slavery (Marable, 1984b: 208). Yet
radical writers like Pinkney and Marable certainly imply a structural or
functionalist perspective in debunking the liberal myths of significant and
continuing black economic and welfare progress. Hence
the demand for racial parity within a state apparatus and economy which is based
on institutional racism and capital accumulation at the expense of blacks and
labour is fatally flawed from the outset. Racism and capitalist exploitation are
logical and consistent by-products of the American system. (Marable, [984b:
211

Marable (1983) and Pinkney (1984) describe how the reforms of the 1960s
helped to create a privileged black elite, brought very modest ber‘leﬁts to
the mass of the black working class and contributed to the expansion and
the disciplining of the urban underclass. Marable’s analysis has under-
standably been described as ‘structuralist’ {Hochschild, 1988: 17.2), yet at
the same time he puts enormous emphasis on the activity and resistance of
African Americans in creating the Second Reconstruction and developing
the possibility of the Third. In Britain anti-racist policy analysis has targlely
concentrated on the important task of elucidating and chaltengmg. racial-
ized processes in particular policy fields, such as immigratioq,.policmg anfi
housing. Resistance and pressure from the black communities and anti-



18 Divisions of Welfare

racist movements have unquestionably had some positive impact on t
welfare state. Yet racism continues to be structurally embedded in t
labour market, the national *culture’ and the welfare state. As Willia
{ 1939) has Ishown, several anti-racist schools of thought have emerged.
British goma] science which reconcile the agency-structure questigns
contrasting ways. If racism is essentially structurally functional, then rac
processes have to be understood and challenged at the broad,est cultu
and macroeconomic levels (e.g. Gilroy, 1987; Miles, 1989). If racism
!OCZ‘:'lt{.?d essentially in institutionalized processes and in th.e actions
individuals E‘xr‘nd communities, it must be analysed and challenged in tér {
%f ]E]ocal politics and community resistance {e.g. Ben-Tovim et al., 19;;
reTatiggclOS;)ég:noi; c198?0). Clearly these are differences of emphasis in
e on & d ructure; they are by no means necessarily mutual
The critical policy analysis adopted here attempts to reconcile some o
the methodological and political dilemmas raised by the questions |
agency gnd structure. There is no logical inconsistency in emphasizing
agency in ang]ysmg the origins of policy, and structural functions itgi
analysmg the implementation and impact of policy. The welfare state in-3
gatr}archal and racially structured capitalism is obviously capable o?
SI_gn!_ﬁgg_nt___rgform in_ favour of workers, women afi:a::"‘f'aci'z:liized nﬁ?norities‘i
* particularly for their most organized or most privileged elements Hb\;feve;
~such ref'olrms only come about as a resuit of serious and sustai}led social
gnd political pressures from those groups. Reforms, such as those men-
tlongd al?ove, restrictured and transformed class, ‘race’ and gender
relagons in a long-term, positive direction, but such transformatiogns are
not 1rrlevers;btel nor do they necessarily open the way to the end of
caplFalasm, pgtnarchy or racism. On the contrary it is manifestly clear that
particularly in .periods of capitalist economic crisis, such progressivé
welfare refprm 1s reversible, and that the welfare state can contribute to an
adverse reinstatement of class, ‘race’ and gender divisions.

ey

Comparing Welfare States

T}?e very suggestion of ‘comparative” analysis of social policy is prablem-
atic because it conjures up the hope that social scientists have developed
rigorous metlhods and established schools of thought for comparin we]fire
states. Nothing couid be further from the truth. Twenty years agogthe field
of s?udy barely existed, though writing and research have expanded
cc‘ms@erab!y since then. Attention has been particularly focused Iz)n the
historical and political origins of benefits systems and on comparin

aggregate public expenditures on social needs. In areas such as }f)amiig
pol?c:?es and on questions such as the implementation and impact 03;
Poilc:es, we qnly have a few pinpricks of light. In particular on questions of
race’, racial inequalities and racialized processes of social control,x there is
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arkably little critical, cross-national material. The outstanding excep-
;s the work of Stephen Castles and his collaborators on migrant
kers in Western Europe (Castles, 1984 Castles and Kosack, 1973).
-work reviews the migration process, the citizenship status and the
ur market position of racialized minorities in Western Europe. It
ows that governments and racist popular pressures have denied full
enship to racialized minorities, implying a strong convergence amongst
‘the states. Yet the data also suggesis enormous differences in the
are status of racialized groups, for example between Germany,
den and Britain. However, as yet, there has been no attempt to
{heorize these cross-national differences and the experiences of racialized
ups in the modern welfare states.

gtudents of cross-national social policy under capitalism are faced with
geveral kinds of literature. First, there is an increasing amount of useful
data from international agencies and databases, such as that used for the

we

satistical appendix in this book. The most important and accessible

sources are perhaps the Organization for Econemic Cooperation and
Development (OECD), the European Commission (EC) and the Luxem-
bourg Income Study (LIS). Such organizations have reworked national
overnment statistics to put them on a comparable basis. The student is of
course left to analyse and theorize the data, though obviously it contains its
own biases shaped by the kinds of statistics which governments collect.
Also agencies like OECD and the EC are not primarily concerned with
comparative social policy. Their interest in the field is in examining the
relationship between social policy and the regulation of public expenditure
and labour markets. Such data tends to concentrate on direct public
services and benefits, so that fiscal, occupational and private welfare forms
are sometimes neglected, not least because governments often do not
collect good data on these. Many critical parameters in terms of poticy
outcome like class, ‘race’ and gender feature marginally at best in most of

this empirical data.

Systematic Comparison of Social Security Systems

Another form of cross-national material attempts to develop quantitative
indices and concepts for comparing the origins and performance of welfare
states. It is therefore perhaps the most deserving of the title ‘comparative’
in the eyes of social scientists. Here analysts use published and unpublished
data from national government and international agencies such as those
discussed above to develop comparative hypotheses about the develop-
ment and impact of welfare states. Hence such analyses are very much
subject to the critical limitations already mentioned regarding definitions
of social welfare and of social divisions. We will discuss, briefly, three
prominent examples of the genre. Wilensky (1975) compared social
security spending as a proportion of GNP in sixty-four states for 1966, He
concluded that ‘economic level’, that is GNP per head of population,
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‘overwhelms regime type as a predictor of social security effort’ over t
tong term (Wilensky et al., 1985: 9). In other words differing welfan
ideologies and political regimes amongst nation states are much le
significant than different levels of economic development, and relats
differences in demographic structure, in explaining differences in soci
security spending. Wilensky thus takes a structural functionalist positig
and supports the thesis of convergence, which suggests that industria
ization and economic growth encourage convergent welfare state form
despite differences in political ideology. Structural functionalist com
parison such as this has become unfashionable in the wake of th
sociological critiques of functionalism and of ‘end of ideology’ these
However the inability of Western states to reverse fundamentally th
growth of the welfare state, despite lower levels of economic growth, ma
lend some support to the thesis.

In direct contrast to structural functionalists, analysts who emphasiz
that “politics matters’ have attempted to derive a quantitative relationshi
between welfare spending and the political composition of governments i
the West. The thesis here is that political forces of agency, particular
party politics, have had a predominant influence over welfare stat
development, and that therefore comparative political differences accou
in large measure for differences in welfare expenditure. Hence, fo
example, Alber (1983) compared social security expenditure and th
political complexion of governments in thirteen Western states over th
years 1949 to 1977 using quantitative indices. He found that ‘left cabine
tended to increase the social expenditure ratio markedly stronger tha
cabinets which excluded socialist parties or centre-left coalitions’ (Albe:
1983: 166). Such a view is sometimes described as the ‘class mobilizatio
thesis, suggesting that the development of the welfare state is closely linke
to the mobilization of the working class for parties of the left. Castle
{1982) related social expenditures on education, income maintenance an
health care in eighteen OECD states to a number of political variables. He
found that ‘partisan control of government’ was a key determinant of
patterns of social expenditure in the 1960s and 1970s, ‘with strong parties:
of the Right acting as an impediment to expansion and social democrati :
and other parties, jointly or separately, serving as a stimulus’ (Castles,
1982: 85). The restraint of welfare state growth in the 1980s has been more:
marked in states with predominantly conservative governments, so that:
recent experience lends some support also to this thesis. Both the
structural functionalist and the class mobilization theses in these quantitat-
ive forms have naturally been subject to criticism for their insensitivity to-
the social and political histories of individual welfare states, limitations:
which are of course recognized by their authors {e.g. Castles, 1982: 88;
Wilensky et al., 1985: 12). Taking account of this kind of criticism but’
upholding a ‘politics matters’ approach, Esping-Andersen (1990) uses’
seven quantitative indices for measuring the accessibility, coverage and
redistributive impact of benefits systems and four quantitative indices of"
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re regime’, that is characteristics of the political economy of welfare
Applying these to the eighteen OECD states, reasonably ctosg
clations are established between the nature qf the bcneﬁt§ systems an
i;blitical regime types. The performancc? .mchces fo-r pensions, sickness
anemployment benefits cover such critical questions as the b-alancei
een private and public pensions systems, the degree. of universa
ss to benefits, and the extent of differential beneﬁts for f:hff,e:rent spe;al
oups. One of these indices is the scale of ‘de-commodification’, that is the
{ent to which pensions, sickness and unemkayment beqeﬁt schemjs
ow aged, sick and unemployed worker‘s to survive econom;caﬂy.oum e
& labour market. The de-commodification index therefore quantifies Fhe
nt to which social security benefits exempt such workers from offering

far

te

iheir labour power as a commaodity (Esping-Andersen, 1990: 54). Table 1.1

s the de-commodification scores for 1980 for eighteen OECD welfare

states, which Esping-Andersen divides into three clusters — the Anglo-

on and Scandinavian states at the extremes and the continental West

Furopean states in the middle range.

Table 1.1 The rank order of welfare states in terms of
combined de-commodification in old age pensions,
sickness benefits and unemployment insurance, 1980

State De-commodification score
Austratia 13.0
United States 13.8
New Zealand 17.1
Canada 22.0
Ireland 233
Usited Kingdom 23.4
Ttaly 24.1
Japan 27.1
France 27.5
FRG 27.7
Finland 292
Switzerland 29.8
Austria 311
Belgium 32.4
Netherlands 32.4
Denmark 38.1
Norway 383
Sweden 391
Mean 27.2

Source: Esping-Andersen, 1990: Table 2.2

The indices used to assess regime type take account of both economic
development and political power, including indices very similar to tl?ose
used by Wilensky and Castles. Esping-Andersen’s model (?ffers little
support for the structural functionalist view, I.Jecaillse ‘eeoraf)mic develop-
ment is negatively correlated with de-commodification’ {Esping-Andersen,
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1990: 52) and has little or no explanatory power in relation to the othe
indices of benefits systems’ performance. The three political factors whic
all offer significant correlations with benefits systems’ performance are th
degree of ‘left power’ (working class mobilization) in government, elec
oral support for Catholic conservatism, and the extent of absolutis
(authoritarian rule, limited franchise) in the history of each state. Aggre
gating these political indices produces three clusters of political regim
types, which Esping-Andersen describes as ‘liberal’, ‘conservative’ an
‘socialist’, as in Table 1.2,

1t atmost goes without saying that this typology is based qggo_rre_lations
which merely suggest tendencies rather than di_rggt_xelat_i_qns‘hip:.s. Clearly
(o0 Esping-Andersen’s comparative model has a limited application to the
issues with which this book is concerned. “Race’ and gender play no part in
s quant&;:ta_tivg_&analysis. Questions, for éxample, qroynd'gender discrim-
ination and assumptions of wonien’s dependence built into benefits sys‘te.ms
are not included in the performance indices, nor is women’s political
mobilization included amongst the regime type indices. Nevertheless the
‘model carries strong implications about the (_:]ass d_i_‘(iﬁi(’m of welfare, or
what Esping-Andersen describes as ‘the welfare state as a system of
seratification’. The indices of benefits systems’ performance suggest strong
vision along social status and occupational social class lines, although
these concepts are not explicitly developed on a quantitative basis. The

Table 1.2 Clustering of welfare states with strong degrees of
conservative, liberal and socialist regime atfributes

Strong liberal Strong conservative Strong socialist

Australia; Austria Denmark index of working class mobilization carries with it the implication that c.lass
Canada Belgium Finland {in a Marxian sense) shapes welfare pgtitics very directly, The Esping-
Japan France Netherlands ‘Andersen model is only applied to pensions, sickness and unemployment
Svitzerland FRG Norway penefits and to labour market policies. It has not been applied to policy
United States Italy Sweden

Source: Esping-Andersen, 1990: Table 3.3

The liberal welfare states tend to have benefits systems in which
stigmatized means-tested assistance has a central role, social insurance
benefits are modest and private benefits are promoted by the siate. The

liberal political regimes are characterized by a relative absence of both’
working class mobilization for the left and of Catholic and absolutist

mobilization for the right. Comparing Tables 1.1 and 1.2, the US, Canada
and Australia fit well with the typology. For other states, such as the UK
and Japan, low de-commodification does not appear to correlate well with

liberal regime type. The conservative welfare states emphasize social
insurance over both means-tested and private benefits, but in forms which
tend to maintain firm class and status distinctions, so that income

redistribution through benefits systems is low. Such regimes tend to be
characterized by a Catholic conservative tradition and absolutist tenden-
cies in their political histories. Comparing Tables 1.1 and 1.2, Italy,
France, FRG and to a lesser extent Austria fit reasonably well with this
model. The socialist (or social democratic) states have achieved the most
universal and most class redistributive benefits systems, modifying the class
structure but by no means removing it. Labour market measures rather
than benefits are deployed to discipline and support the unemployed and
those threatened with unemployment. The political regime is character-
ized not only by strong working class mobilization in government, but
also by the ability of social democratic parties to form ‘class coalitions
with other groups such as farmers. Clearly the correlation between de-
commodification and socialist regime is strongest in the Netherlands,
Denmark, Sweden and Norway, but the model fits less well for states such
as Finland and Belgium.

areas such as health care, family benefits and services, education, housing

~and so on. Also, while the model does take into account private and
* occupational benefits, fiscal welfare, such as__tax___relilgfsrop_ pensions
. contributions, cannot be accounted for. Of course most of these limitations

are imposed by the absence of relevant data from national governments.

“ Despite the limitations, Esping-Andersen’s model is the most successful

attempt thus far to develop a quantitative approach to a class analysis of v

* comparative social policy. The following chapters of this book take an 4
example of each of the three types of welfare state generated by the model, Jhe

with the addition of Britain, a wellare state which reflects an odd mixture
of the ‘socialist” and ‘liberal® types.

Structured Diversity: Comparing Social Security Systems

Beyond the quantitative literature discussed so far, qualitative comparative
analysis of social policy is dominated by a ‘structured diversity’ approach,
which emphasizes the diversity or even the uniqueness of each welfare
state in its national social and historical context. The diversity may be
structured by domestic political processes, cultural values, economic
forces, demographic factors or whatever. The last two decades have seen a
growing number of such texts, sometimes confining themselves to single
policy areas and/or a few states. Notable examples, which all offer their
own structural emphases, are Rimlinger {(1971), Rose and Shiratori (1986),
Ashford (1986), Friedman et al. (1987), Morris (1988), Castles (1989),
Heidenheimer et al. (1990), Baldwin (1990) and Mishra (1990). Whether
this kind of literature deserves the accolade ‘comparative’ is a matter of
debate, since methodical and/or theoretical comparison is often either
underdeveloped or absent. Many of these texts devote a chapter to each
welfare state, which in itself tends to emphasize diversity and uniqueness,
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especially if the chapters are written by different people! All of them aie
written broadly within the mainstream pluralist or social democrati
perspectives of political science. This book too adopts a ‘structured
diversity’, state by state method which has been eloguently advocated by
Castles (1989: 12-13), who argues that the

investigation of particular cases is not a return to the particularistic over.
determination of single nation historics .. the logic of compdrative ¢xXplanati

does Aot suddenly disappear when we are treating intentional, institutional and
h:storicallvariabies. Learning from a particular national experience will always
take particular forms, but patterns of human action and purposces, especially ag
mouided by the fact of living in societies constrained by common structural
parameters, are likely to manifest certain intrinsic similarities as well as residual
Sifferences. ¢ SLLET ! A . 11 a8 e :

the light of their own knowledge and experiences of welfare states. It is
- suggested in particular that the diversity of welfare states is structured by
the common features of ‘race’, class and gender divisions and of capitalist
economic development already outlined. |

Comparing Health Care Systems

Most of the cross-national research on social policy discussed so far
concentrates on social insurance and social assistance benefits. Crosss
national research on health care policy is for the most part empirical and
descriptive in nature, being primarily ‘addressed to policy planners, who
pay more attention to pragmatic goals’ (Wilensky er al., 1985: 48);
However the diversity of public interventions in health care, of power
struggles within health care systems and of health status.outcomes is
striking, There has been relatively little analysis or theoretical discussion
about the extent to which cross-national factors have shaped this diversity.
The key political dimensions for comparative analysis which suggest
themselves from policy analysis of national health care systems are, on the
one hand, the influence of the political context (i.e. the welfare consensus)
and, on the other hand, the influence of the medical profession. Indeed
most accounts of the origins and administration of health care systems
focus on the confiicts and the establishmeat of consensus between national
governments (or health bureaucracies regulated by the state) and medical
professional organizations. There are sharp differences of interpretation as
to the relative importance of such exogenous and endogenous players (see
Wilensky, 1975: 51-2). In the state by state analysis, here, it is suggested
that both the medical profession and national politics have played a critical
role, the relative influence of each being shaped by the national context.
Comparative analysis of the increasingly significant moveménts of health
care consumers and workers barely exists, but the women’s health
movement is widely recognized as having exerted an international
influence on health care provision. The gay movement must surely take the

1
:-.ijharmaceutical and medical technology corporations. Health care can be
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dit for pushing the health care issues surrounding AIDS onto policy
géndas. Although mainstream policy analysis of health care seems
igminated by pluralist, political choice perspectives, there are a number of
ocioeconomic dimensions which structure the diversity of heaith care
Sistems. First, all the Western welfare states witnessed a rapid rise in
ublic expenditure on health care as a proportion of GNP in the post-war
oom decades, followed by varying degrees of restraint since the mid 1970s

‘{Tables A.20, A.21, A.22). This is linked in part to another ‘structural’

imension, namely the cross-national influence of scientific medical know-
edge and technology, allied with the interests of increasingly transnational

usefully conceived as a major industry, the hospital as a factory, funda-

“mentally shaped by the development of industrialism, the macroeconomy
-and the industrial class struggle. The functionalism and reductionism of
such an analysis, which obviously underemphasizes national differences in
_:'heaith care, is unfashionable. Yet the evidence from the states examined
"here suggests that health care is being increasingly commodified as

techniques of management and cost control, for example, are imported
from industry. Such structural convergences in health care policy have to
be kept in mind in pursuing critical comparison.

Comparing Family Policies

Family policy is & much less clearly demarcated area of welfare statc
intervention than health care and social security. It is alse only quite
recently and rather reluctantly that governments have been forced to
consider the impact of social policies on the achievement (or lack of it) of
equal opportunities and equal rights for women. “The family’ continues to
be considered as a private area of civil society, into which the state should
enly intervene at moments of crisis. The Nazi and Stalinist experiences
with explicit family policy continue to give the very idea a bad name. This
ideology of non-intervention in the family coexists very awkwardly with the
modern array of social policies, almost all of which carry direct impli-
cations about, for example, the rearing of children and the care of other
‘dependants’ such as the infirm elderly. This book confines itsell to
examining selected aspects of family policy, namely income maintenance
and labour market policies in relation to women, child benefits, abortion,
pre-school day care and parental leave. Cross-national study of family
policies and the impact of social policies on women has been particuiarly
cireumscribed by the inadequacy of national government statistics and
cross-national incompatibility of parameters (e.g. definitions of day care
and part-time employment). In some critical areas such as access to
abortion services, sterilization abuse and the demand for day care,
governments may be reluctant to collect good data for political reasons,
The cross-national diversity of family policies, at least in the areas specified
above, has been structured by a number of common functions and political
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concerns of the modern capitalist state, some of which have a long:
history. These include:

I care and control of poor families deviating from or unable to sustain th
patriarchal norm, mostly lone parent families :
2 fertility control measures, more or less explicitly targeted at po
people and racialized groups :
3 pronatalism, that is the use of family policy measures to attempt ¢
increase the birth rate, sometimes targeted away from poor people an
racialized groups
4 interventionist family policy as a means of promoting state investme
in child development or children as ‘human capital’ '

5 the deployment of women’s paid and unpaid labour, in and out of th
labour market.

The relative prominence of these functions or concerns varies considerab
from state to state and in different historical periods. A wide range
social forces have shaped such policies including the churches, charitie
women’s organizations, the medical profession and educationalist
Although party politics has generally not featured a great deal in famil
policy making, the wider political context and the welfare consensus hav
inevitably shaped the form and content of family policies. In recent year
‘several women writers have developed comparative analyses of famil
policies, predominantly dealing with the relation between women’s pai
employment and family policies and taking up the methodologic
questions about agency and structure discussed above.
Adams and Winston (1980) compared a range of policies affecting th
paid eémployment of women in Sweden, the US and the People’s Republi
of China. They conclude that neither the level of economic developmen
nor direct pressure from social movements and political parties was ver
significant in explaining governments’ family policies. They develop what
might be described as a ‘state capacity’ explanation, suggesting that the key
difference between the US and Sweden is the differing ideological and
administrative capacities of their governments to adopt ‘full employment’:
policies, and intefventionist and centrally coordinated approaches to:
family policy. Ruggie (1984) compared policies on women’s paid employ-
ment and on day care in Britain and Sweden, reaching broadly similar:
conclusions to Adams and Winston. According to Ruggie (1984: 19) ‘the:
explanation . . . for the differences in British and Swedish policies for
women is grounded in a theory of state/society relations . . . the nature of
these relations varies according to the particular state formation.’ Ruggie :
applies a conventional dual typology of welfare states to these areas of
family policy. British policy is analysed as an example of the ‘liberal
welfare model’ in which, at the policy making level, traditional ideas about
women's role remain pre-eminent and labour market policy for women is
market-led. Sweden’s policies are analysed as an example of ‘the corporat-
ist welfare model’ in which active intervention in the labour market to

p(}

- democratic regimes. The application of comparative typologies derived

aspects of family policy. Norris sought correlgtions 'a.mm?g the OECD
“gtates between indices of the economic and .sc‘)cml positions (()f ‘wolmen on
" the one hand, and macrocconomic, party political and social vanages Ige. g
the strength of Caiholicism) on the other hand. She found that GNP per

: party political complexion of governments did not. Social democratic
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: n’s paid employment and even gender equality is legitimate.
mm?t’z‘fg;;oraﬁst’ mol:c’ielycorresponds to Esping-Andersen’s ‘s_ogal
4 gwratic’ regime type. Although he does not analyse family policies,
'em‘oc-Andersen {1990: 27) notes that the ‘conservative’ welfare 'states
pmimidered by Ruggie) are ‘strongly committed to the preservation of
o tcior;a} family-hood. Social insurance typically excludes non-wo_rk}ng
- and family benefits encourage motherhood. Day care ;md su‘ml-?r o
;; services are conspicuously underdeveloped.” The analysis of fan;: y__,,‘ﬂ 'y
_slicies in the US, Britain and the FRG presented below suggests that ¢

differences in family policies between conservative and liberal regimes are
aied ¢ reldtively insignificant in comparison to the differences with social

ide a very good fit for the
analysis of benefits systems does not provi
. .";"ysis of family policies. Kamerman and Kahn (19?8: 3).have ‘made a
oful distinction between welfare states with an imphqt family pgi'zcy su_ch
a5 Britain, the US and perhaps the FRG, and those with an explicit family
licv such as France and Sweden. . . ‘
pol; yc:cmtrast with the analyses above, Norris (1987) _offers f:Vlderace in
ggpport of the view that party politics matters, at least in relation to some

capita correlated with the proportion of women in paid employment, while

governments, however, had a significant positi\{_e._ impact on W{’)n?en"si
earnings as a proportion of men’s and also on breal‘ung d(?wn occupatlon;i
gegregation by gender in the Iabour' marke‘t. _Rtgh?—_\yu’}g _govergme'n s
(rather than Catholicism) correlated with restrictive }_ega.l rights to abortion
arid Timited day care provision. Access to abortion services was, how}fver,
clearly correlated-with the strength of Ca_thohclsm. as well as GN fer
capita. Using a large sample of states and a range Of: 1nd1ce:°, _thus suggests a
more complex structured diversity in the com‘parlatwe positions of women
and in comparative family policies than indicated by state (‘:apaﬁ‘:tty
analyses. Rubery (1988) indicates some other aspects of this d1v§r51lty.
Comparing Britain, France, Italy and the US she-found no agspcnatxog
between public expenditure on benefits and services for famihgs, an
either the level of lone motherhood or the proportion of women in Pz.ud
employment. This points to the possible ineff_ectlven.ess qf fam:iyl policies
in some of its aims, or at least the contradictory functions w?uch s.ucj.h
policies frequently embrace. The treatment 01.’ lone mothers is a vivid
illustration. They may be encouraged to find paid emplloyment and not to
depend on benefits, while at the same time the_ 'v1‘rtue5 of fuii-m_’ne
parenthood are extolled by welfare agencies and politicians. In comparlr}g
women’s labour market position in the four states, Rubery concludes that
it is impossible to say which is better or worse for women. Fhus
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societics which offer more flexible employment forms, providing opportuni
to combine domestic with wage work, may also offer lower pay and stat
associated with these types of employment (for example part-time work
Britain; informal sector work in Italy). Opportunities to maintain employm
continuity and status over the family formation stage (for example in France ay
ftaly), have to be set against the disadvantages of taking on full dual burdensg
domestic and wage labour, or may only be taken up because of the availability
family assistance based on unpaid female labour. Reliance on state welf;

tion to the inevitable problems.of integrf:,lting critic.al pérspectilves_, into
empirical material of conventional poilc'y. angiyms W{thou‘t 0§l|11}11g a
¢ of structural, cross-national commonahhes in the diversity, Three
cy areas arc focused on: income maintenance, far.m!y and health care.
yme mainienance or social security policy cif,:ar!y lies at the' heart. of the;
{fare state. Considerations of the class, ‘race’ and gender dlmenspn? 0
me inequality, poverty and labqurl market processes are essen_tia ht?
tical policy analysis. Family policies clearly re-ﬂect the pa;lrla;c ad
ucture of welfare states, and the exampi;s of abortion, lone motherhoo
and day care have been particular foci of. s‘truggle by contempo_raq;
pmen’s movements. Health care systems exhibit enormous cross-nationa
diversity in their financial and administrative forms. Yet there are cl:)mp:u‘-
abfe structural conflicts around resources, management and healt s.ta us!;
- 'equalities. The data used here has b'een t_raw!ed from internationa
3g'encies, government statistics and soaa} science research sources, ?S
discussed above. The limitations of thfe avallabt_e data are .colc‘)ssai, such as
the unknown extent of unmet needs, incompatible deﬁr‘ntlor}s for comp;r—
ive purposes, absence of critical dqta on class, ‘race 'and gen -ei
divisions, and many other forms of bias shaped t?y established socia
science and government norms. The reader must decide what has the ring

of truth.

he

i

Clearly the labour market strategies of women and employers, as well
governments, vary enormously according to aspects of the socioeconomic
demographic and cultural context, apart from the state’s capacity anc
direct political factors. The state by state analysis here can only throw some
shafts of light on this diversity.

Summary and Organization of the Book

Cross-national policy analysis, as attempted here, adopts a critical,
structured diversity approach. Welfare states are uniquely shaped by their
political, cultural, social and economic context within a nation state:
However, social policy is alse structured by common elements shared by
wealthy Western states, notably the context of patriarchal and racially
structured capitalism. All the welfare states have had a contradictory
impact on class, ‘race’ and gender divisions. They owe their origins to a
combination of pressures from those advantaged and those disadvantaged
by the social structure prominently divided by class, ‘race’ and gender. The
substance of social policy is structured by a number of ideological;
sociological and macroeconomic requirements necessary to the continued
survival of modern capitalism, which are historically redefined under
changing economic and social circumstances. Most importantly, welfare
states have been significantly restructured in periods of international
economic crisis, the inter-war years and the period since 1974,

The main chapters of this book are case studies of four welfare states,
Sweden, the Federal Republic of Germany, the United States and Britain.
The discussion covers the decades since the inter-war restructuring, but
concentrates as far as possible on the contemporary period. The US, the
FRG and Sweden are often held up as clear examples of three contrasting
forms of welfare regime, Esping-Andersen’s (1990) ‘three worlds of
welfare capitalism’. Britain is included as a fourth case study, being
something of a hybrid and illustrating the significance of diversity and
uniqueness amongst welfare states. Each case study is structured around
five headings: ideology and welfare expenditure; income maintenance
policies and outcomes; ‘race’ and racial inequalities; women and family
policies; the health care system. This structure evolved as a pragmatic
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Sweden: the Social Democratic
Welfare State

Most enthusiastic advocates of the welfare state under capitalism
Sweden as having achieved the closest to the ideal. For most of the p
war period Sweden has achieved healthy economic growth, ‘full’ emp
ment, and one of the highest standards of living in the world, combi
with the largest, most expensive and possibly most egalitarian state welfar
system in the West. It is almost as if the Swedes have obstinately defig
gravity - or in this case the ‘logic’ of capitalism. Detractors on the fre
market right suggest that this has been achieved by creating a particy
form of authoritarianism at the expense of individual, f:
neurial freedoms, a System whose rigidity may eventually be sel
destructive. On the left, many Marxists and feminists would point out thi
limitations of the achievement in view of the enduring structures of clas
and patriarchy in modern Swedish society, suggesting that the Swedjs
welfare state only modestly blunts the op

capital and patriarchy exploit. With the growth of the global economy, th

state is increasingly coming into question.

There is no dramatic turnin
in Sweden can be said to have
gradualism, a slow but fairly i
many analysts point out, this
and coalition in an ethnically
which has not been engaged i

begun. Policy history in Sweden is a story of

and confessionally homogeneous society,

n imperialist excursions or wars since the
industrial revolution. The clearest moment of ideological shift towards the
welfare state occurred in the 1930s when the Social Democratic Party

price subsidies, the SAP was able to dominate Swedish coalition govern-
ments from 1932 onwards, with the exception of a period of centre-right
coalition government from 1976 to 1982. During the 1930s what has been
described by Korpi (1978; 1983) as a historic compromise between capital

ged: on the one hand, private capital was guaranteed

economic freedom, particularly from the threat of nationalization; on the

. i as to be
-flie Swedish Social Democratic conception of the welfare state. It has

g point from which the modern welfare staté

nexorable development of social welfare, As
reflects a political tradition of compromise
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. ats. in the
! the Social Democrats, in t

; nd the economic sphere, . :

ne bezz le rather than the working class, had owl:rv;hetim::g

e psta?e policy. In the 1940s and 1950s there was in z;c toang
Ove:h of the welfare state, albeit largely on a unéver‘saat;sra '
:gg%xrf:wclass redistribution basis. The 1960s an:u;zzdsissribuﬁogai

- i ices on a mare n :

e fare benefits and service onal
011 dqf' ‘:: l iniddle class commitment to the welfare state.. f’ohc;:;

o 1stS:a ged by the pressure to recruit more womeln in cr)]{pa ne
&]b(:am ’l]“)he gathering problems of stagfiation, m{ljemp ory[rfems d

i ili late 1960s prompted gove

i ilitancy from the late !

Enlf?{:;mesianydefence of the welfare state until the (:argelzigzi

e i The Swedish response to

i loyment relatively low. to th :

epme ul?eegzsteyand recession in the 1970s was thereforg qmt? ?Zfil:r?y

Ofotst other capitalist welfare states. Since thfi) receslsllcgntohatmd ary
o tate has been all bu

' r, the growth of the welfare s !  halted w
o ho;:f:: egradufiiy moving towards more stringent anti-inflationary
/ nm . - .

c)geranu:i public expenditure restraint policies.

Ideology and Welfare Expenditure

The Social Democratic Hegemony

i i ment of
fruitless to search for a clear theoretical or programmatic state

' tructed from the pragmatic, piecemeal development of social policy

“ i i since the
;i(;c:fntshe Jast century. Policy formation by the Social Democrats

:.-}9303 has been shaped by two broad influences — poplclihzm 2;1{;! \z?t(;:?rlllstr}rlle
Populism entails seeking a popular mandate,_a br(.)a pp al wihin the

oot and thus coalition and compromise wn?h social group and
f’«leCIOTate, turally hostile to socialism. Socialism mvoiv;s the clej,ve opd
lm?teztfs ;(t:){rl]i)mic gemocraey, political accountability, social equality an
me (

he advancement of working class interests. Having dominated govc;rer:c-l
ment for long, the Swedish Social Democrats have f:onilnualiy wres
with fl'(:r " tragéictions between populism and sqciahsm. (?ommentliltprs
btton comvey the ideology of Swedish Social Democracy either a;g en;%
Oft'en f:Olllwesyociaiist for example Korpi (1983) or Stephens (19 ),ive
eESbenn?ivii as ha\:ing abandoned socialism in favour' of alpr{ohgreszse‘
?il;zi:id collthivism, for example Tingsten.(1973). Nﬁltht;l;{ls’q existencé
socialist ideology and rhetoric }ferrllain th\i ;fxt;lc))lrlxta!; (fglrl itl Sf grag);n.atism nee
: nchmark for ideological rene 1, but pop .
dzﬁtigerealism shape much of the party’s p011c1‘es in gove'rnn;e:l; i
" In the 1930s, three elements of this welfare ideology cam pre t
we. Fi St ‘é&e People’s Home’, to describe the fl%ture welfare so;:te Y,
ner!Ce.hFlrst’ rized by ‘equality, concern, cooperation .and helpfu nests
‘(*;ELSO;?E; I;)a; Izorpi 1978: 84). This famous phrase was coined by the party
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leader Per Albin Hansson in 1928. The emphasis on ‘the people’ signatled
consciously the party’s intention to move beyond an emphasis on the needs
of the working class. The party was soon to form a successful coalition with
the Farmers’ Party. Later in the 1950s the SAP dropped its alliance with
the farmers, turning to the growing ranks of white collar workers and
professionals as allies of the blue collar working class. The word ‘*home’
implied the re-creation of a ‘sharing, just community on a national basig

. . & person would not take more than his or her share, but neither would
anyone stand outside the system of community provision’ (Heclo ang
Madsen, 1987: 158). The ‘People’s Home’ connects directly with a second
idea, that of ‘solidarity’ as a limit to competition and inequality. This
translated into a keen emphasis on universal, flat-rate benefits as the
underpinning of the welfare state in the 1940s, and aiso trade union
commitment to solidaristic wages policy, adopted in the late 1930s. This
emphasizes that wages should be related to workers’ performance rather
than capital's profitability, and also that pay differentials should be
minimized. A third element of Social Democratic ideology from the 1930s
is the commitment to Keynesian counter-cyclical economic policies,
particularly the use of infrastructural public employment and labour
market policies to limit unemployment. In practice in the 1940s and 19505
the principles of the Social Democratic ideology of the welfare state were
essentially the commitment to full employment and the provision of
universal flat-rate benefits as protection against fundamental risks of
sickness, low income etc, This had of course much in common with
Beveridge’s Liberal Collectivist conception of the welfare state as incor=
porated by Labourist social democracy in Britain.

During the 1960s pressure built up on the leadership of the SAP to renew
socialist commitment to equality of outcome in terms of both class and
gender. This was inspired by the student movement, the rediscovery of
poverty within the welfare state, the rebirth of feminism and other radical,
new social movements. A turning point was reached in 1969 with the
party’s adoption of a policy document calling for increased social equality,
arguing that this was the primary issue faced by the labour movement. It
said that

“in the post-war economic boom. This ‘equality movement’ had a consider-
“able impact on SAP ideology and policy making in the 1970s, above all
- perhaps with the introduction of sharply progressive income tax in 1971, It
“led to a great expansion of services and staffing within the welfare state
with some modest suecess in improving equality of outcome.
© . During the 1970s the energy of the rejuvenated trade union wing of the
jabour movement was focused on the question of ‘economic democracy’,
. the achievement of more popular direct control of private industry and
' commerce without nationalization or socialization. The proposal was to
establish trade union controlled ‘wage-earner funds’ out of a substantial
profits tax; the funds would build up stock holdings in leading companies,
thereby gaining substantial leverage over their management and invest-
ment policies. The pressure for ‘economic democracy’ in part reflected -
concern about the growth of structural, unemployment and workers’ -~
. inability to influence decision making in increasingly transnational firms,
which resulted in long-term deterioration in the welfare of working class
communities. In 1983 with the labour movement in retreat in the wake of
the recession, the government implemented an extremely watered down
version of the wage-carner funds, largely funded by workers’ contributions
and unlikely to have much influence over capital’s decision making
(Pontusson, 1987). In the 1980s the movements for equality of outcome
and for economic democracy have declined in their influence, as the SAP
~leadership has increasingly adopted a ‘new realist’ posture under ideologi-
cal pressure from the New Right and the fiscal crisis of the state. The attack
on anti-capitalist ideology in the SAP was led by Kjell-Olof Feldt who was
the Minister of Finance from 1982 to 1990. As far back as 1984 he
complained that ‘anti-capitalist agitation still plays a role in the Labour
movement’ (Linten, 1984). On April 17th 1989, interviewed by The
Financial Times, he said that the market economy ‘is a dynamic and
efficient economic system, which produces the best results in this imperfect
world . . . as long as it is influenced by the democratic forces operating in a
free society’. Reading behind his public statements and his policies, it is
clear that he was ‘trying to drag Sweden forward through a radical
programme of “free-market” reforms’ (Woodall, 1990: 15), including tax
and benefit cuts, higher unemployment and the encouragement of private
for-profit health and welfare services. Despite Feldt’s resignation in early
1990 in response to the SAP leadership’s failure to support his policies, the
influence of such new réalist, pro-capitalist or market socialist views is
gaining ground in the SAP. In the 1990s the party therefore faces
something of a serious ideological crisis over future social and economic
policy.

an cqualization of living conditions is a means for aitaining altered human
relations, a better social climate . . . Those who are left behind, with insufficient
resources to contribute to the common good, represent an obstacle to both
efficiency and desirable social change . . . In the Social Democratic conception,
there is no reason that extreme differences in endowments, in health, in intellect;
or in work capacity should lead to an assignment of standards and life chances
that differentiate some from others. (guoted by Heclo and Madsen, 1987: 174-5)

The report highlighted wage and salary difterentials, poverty, unemploy-
ment and gender inequalities as issues which should be tackled more
energetically, arguing that the welfare state should build upon Beveridgean
universalism ‘through “targeted™ reforms for groups with special difficult-
ies’ (Heclo and Madsen, 1987: 178), that is those who had been left behind

Welfare Expenditure

Not surprisingly Sweden has the highest level of public expenditure on
social welfare amongst the capitalist states. In 1981, the last year for which
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“ of low taxation due to non-belligerence, fiscal conservatism and workers
“i-resistance to indirect taxation. The OECD figures also reveal that th
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one might have expected from the Social Democratic hegemony. Therbor
- (1989: 220-2) explains what he calls this ‘social lag’ in terms of the traditin

growth of welfare spending as a proportion of GDP growth in Sweden i
the years 1960-75 was not far above the QECD average, but in the year
1975-81 real social welfare spending increased four times as fast as th
economy as a whole, twice as fast as the OECD average in that perio
(Table A.1). In other words, Swedish governments protected an
expanded the welfare state during the 1970s recession, reflecting.;
progressive interpretation of Keynes, unlike most other capitalist welfar,
states. Ironically, for all but one year of the 1975-81 period the SAP was
opposition, though the centre-right coalition did not deviate significantly
on welfare spending policy. Public expenditure as a whole was down from.

peak of 68 per cent of GDP in 1982 to 61 per cent in 1989. According t
Woodall (1990: 15),

the burden of public-spending cuts since 1982 has fallen particularly heavily of
investment projects, and public infrastructure is falling apart in some cities
There are also serious staff shortages in education, health care and the police
Common complaints are that there are too few state nursery-school places an
that waiting lists for operations such as hip replacements or eye cataracts can b
more than two years long. True, compared with London, say, most publi

services seem to be running fairly well . . . But Swedish voters perceive
deterioration in their services.

The Swedish welfare state is of course financed by very high levels o
personal and corporate taxation compared with most other Western states
Although income and wealth taxes are steeply progressive, a skilled
industrial worker on an average wage in the late 19805 incurred local and
national income tax at about 40 per cent of gross income (Swedish
Institute, 1988), a figure which has gradually come down from around 50
per cent in the late 1970s. Employers pay a 43 per cent payroll tax for social
welfare contributions, which it may be argued either is effectively a

deduction from wages or inflates prices. Social insurance contributions by"
employees are only significant in financing unemployment benefit. Other- -

wise the welfare state in Sweden is financed largely from direct central

government, local government and payroll taxes (Olsson, 1989: Graphs 2

and 3). A massive tax cutting reform is due to be implemented in 1990 and
1991, which the government claims will presetve its progressive effects,
Indirect and wealth taxes are due to be increased, but the tax reform will
undoubtedly have to be paid for by more cuts in public spending. The
future of welfare expenditure in Sweden will no doubt reflect the outcome
of the ideological struggle within and beyond the SAP as discussed above.
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me Maintenance Policies and OQutcomes

ine Inequality and Poverty

le A.2 gives an indication of the comparatively enormous s.igmﬁcanc.:e
ash benefits from the welfare state as an element of gross incomes in
\en. In 1980 cash benefits contributed 29.2 per cent of average Igsl;{)g
me, compared to 17.2 per cent in the UK,. 1@.5 per cent mktgcé ERG
&a mere 8.0 per cent in the US. To pay for this, income Lax took 28. l?pe
At of average gross income (that includes .pubhc and private trans elt's,
serty income and so on, as well as income from emptoyr}}en ),
'Q'pearcd to between 13 and 17 per cent in the other three states. Eytdence
;ﬁ It:,he comparatively progressive effects of this income ‘ta).catlon at?ld
come maintenance regime in SweI:den come§ from statlstlcsh 0;21 ¢ Z
distribution of disposable household income, adjusted for household siz

(Tables A.3 and A.4). In 1972/3 and 1980 the bottom 20 and 40 per cent of

o distribution had very much higher proportions of total di'sposabie/n;{;
comes than in most of the other capitalist \‘velfare §t£}tes, whllie the t’;pbl

r cent had significantly smaller proportions. Gini coefficients (Ta 'el
5) also indicate that Sweden has consistently haq one of the most equa}
sposable income distributions in the West, very significantly more equa

‘than the other countries in this study. Recent data from Olsson (1986:

able 23) and Aberg ef al. (1987: Table 8.11) suggests that the ‘Swizdish
elfare state, at least up to the early 1980s, continued to redistribute
comes on a relatively progressive basis. Aberg et al. (1987: 140) conclude

that ‘the tax and transfer systems seem to have a more redistributive effect

in 1980 than was the case in 1967°, but most of the change occurred in the

‘late 1960s and early 1970s in the wake of the tax reform of ]9?1 and the
‘development of the state earnings-related pension. From the mid 1970s to

the early 1980s {(and probably since then) there was little significant chanﬁe
in income distribution {Olsson, 1986: 58; Aberg et al., 19873 15‘1). T e
'professionai and managerial classes have been. able to maintain their
position, in part because of the large and increasing proportion of won:len
in this class who are in full-time paid employment, compa_red to t'he other
occupational social classes {Aberg et al., 1987 .136)'. U:smg an mchcato;
called ‘the household consumption surplus’ v.vhlch ‘1nd1f:ates hOVw.’ muc

money households have available after deducting frlom dlsposable mtc:i(’)mf;
those expenditures required to maintain a certain bas;c.sta_nda'r olc
welfare including housing, Aberg er al. show that the dlstrlt?utlon od
consumption has become less equal since the 196.03. Thq professional an

managerial class has benefited increasingly and dlfferelnhal'lx from vacli'logs
tax reliefs, particularly on mortgages, to enhance its iwmg standards
relative to the lower classes, over and above the basic necessm.es. W%’xen
wealth and consumption are taken into account.the_ professional ;nzll
managerial class ‘despite a long-term income equalization, has succeede
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in holding on to its solid lead in economic resources . . . probably my
due to the use of tax relief and the high level of inflation during the 1¢

(Aberg er al., 1987: 150). The same is likely to be true for the 19;
probably more so. '

-} per cent. There is apparently little of
in Sweden. There are no national scale rates for mes
tested social assistance, and anyway, as Olsson (1987: 73—4) points oyt
relation to Sweden, ‘the humiliating nature of means-tested social as
ance makes it . . . extremely difficult to use as an indicator of both relat
and absolute poverty’. Unlike the situation in many other welfare stat
most lone mothers and low-income old people in Sweden do not have:
resort to social assistance because of the development of the pensions a
benefits systems. Nevertheless these groups together with the long-te
unemployed are in Ielative poverty in modern Sweden. Here we sh
examine the position of social assistance claimants, the unemployed a
women in the income maintenance system to analyse the position of t
relatively poor within the welfare state.

data on poverty

S5

Old Age Pensions

The statutory old age pension schemes accounted for 85.5 per cent of old
age pension payments in 1980 in Sweden, which is unsurprisingly a much
higher proportion than the average amongst capitalist states (Table A.8).
On top of the statutory pension, about half of Sweden’s old age pensioners

receive payments from an occupational or private insurance pension.

There are two Statutory pension schemes, a basic flat-rate payment

supplemented by an earnings-related scheme for higher earners called
ATP. All Swedish citizens and foreigners settled on a long-term basis are
entitled to the basic, flat-rate pension which was introduced in 1948; a

much lower, universal statutory pension had been in existence since 1913,

The flat-rate pension was annuaily indexed to prices as early as 1951, but in
fact its real value against retail prices increased by 350 per cent between
1949 and 1984 (Olsson, 1986: Table 8). In this important respect, Sweden
contrasts vividly with the other countries in this study in having a universal
payment to old people which lifts them out of primary poverty. This has
beer of particular significance for women, who have greater longevity and
are unlikely to have had an occupational pension until recently. The
earnings-related statutory pension (ATP) was passed by a single parlia-
mentary vote in 1959, after a long and furious conflict, still perhaps the
most significant debate in the history of the modern welfare state in
Sweden (Heclo, 1974). It was a victory for the notion of a universal, state
carnings-related pension as advocated by the Social Democrats and the
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movement, and against the notion of state regutgted occupa-
_r:_uon rivate pensions, as advocated by the centre-right parties.
Pd/qr I.flrance schemes dominate pensions provision.muclh more
.cxal 'mSSweden than in the other three states examined in this b(?ok,
-E'eteiy g ensions accounting for less than 5 per cent of total pensions
'vate Ii)n i980 {Table A.8). The movement for the A’}“P, whgse
i basis many socialists opposed, helped to forge !11’.16 integration
htar'if ncoliar unions into Swedish Social Democracy durmg the 1950s.
: hle\P managed to extend its support amongst E}‘le growmglranks‘ of
e ;ddle strata’ and give them a material stake in the welf%re‘ state
o m;1979‘5'179) The distinction between labourism and socialism is
henfi’ er .ciear!-y by the 1959 pension reform, w_hich shows:d that
'S'?rate]fa\;e ):eforms that have no redistributive function may still have
e“ii‘;ig effects that strengthen labour’s position’. gP(tJ.ntusts(?;;,l ;93;10;(;)5
started to make a significant contribution
7 ATPinO?!:Z ?9«17{"5: It gives an index-linked payment of 6l) per cent Qf
e arnings in the worker’s fifteen most lucrative years up to a certfiln
e e;lovidgd there have been thirty years’ pensionab%e earnings. The
e f is reduced pro rata for less than thirty years’ service. Nonetheles%
__air:i;f;l (;f payment and the eligibility conditions a;elrggoch gr(a)olr)ee fe;?;()g;
e jon systems. By the mid 1980s :
:han'm(;its S\;Ztritor?éeli)\?ir:lzo:nsyﬁlTP pens?on. A supplement to the basic
B?S%D: whas added in 1969 to help those with low or no ATP. By the early
;gg:;oover 90 per cent of men and 65 per Oc)ent of women should be
éceivi full ATP (Olsson, 1986: Table 10). ‘
e(;?:)‘xigtht?tzmding the (universaiity ar‘ld generosﬁy of th? gtatul’igiri}tii ;e;i}n
ions schemes, there are of course significant, structural ineq

incomes amongst old age pensioners in Sweden, Tgebmost afﬁg(e)z; iagi
ive i llar employees covered by occupational of
“those private sector wh_;_te_ colk mpl gecupations’ o
*pri i lic sector employees with occupatic
vate pensions, followed by pub ctor employ :
Vggnsionf and then by skilled workers with occupational pensions. On the

lower riings are the pensioners solely dependentbﬁtp?i s'tatiuttct)qrf isrclilglrgzsé
i i basic pension. These latte
with those at the bottom on just the e
: and others who have not fu
number of seif-employed people, farmers an ot B ied
igibili itions Nevertheless compared to the
the eligibility conditions for ATP. : ed e (11,1
i in the FRG derive relatively hittle (11.
the US, old people in Sweden as in t ey Peshags the
ir i from paid employment (Table A.9). P
per cent) of their income i€ \ e
i iking achi t of the Swedish benefits sys _
single most striking achievemen e e en It
0.1 per cent of elderly people are poor, alle :
acco?mt (Table A.6), compared to 9.3 per cent in the FRG, 18.1 per centin
the UK and 20.5 per cent in the US. o ‘
eI:\Iot surprisingly with the development of ATP and OC(EUpdhOT!dl perql
sions, income inequality amongst the elderly has increased in recent years,

particularly between men and women. As Aberg et al. (1987: 130) explain, . ... .

" H
y 4 ns 5ar caus 3

have often been housewives . . . [and] do not reach the maximum 30-year ..
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gainful employment rule.” Having said that, the relatively high level
women’s earnings compared to men’s in Sweden and the relative gen
osity of the pension eligibility rules put women in a comparatively mg
better position in Sweden than in the other countries in this study. Aberg-ie
al. (1987: Table 8.7) compare the incomes of Swedish pensioners by gendsg;
and occupational social class in the years 1967 and 1980. The clag
differentials in pension income amongst women remained largel
unchanged in the period. Amongst men the pension gap between bly;
collar and white collar workers narrowed, but the gap between these iw
classes and the professional and managerial class remained more or less th
same. Clearly as long as wage and salary differentials are structured alog
class and gender lines, structural differences in income in old age wil
remain while pensions are paid on an earnings-related basis. Hence th
Swedish pensions system reflects and maintains class and gender inequal
ities to a considerable extent, but blue collar male pensioners have
improved their relative position in the last twenty years.

Social Assistance

Means-tested social assistance is administered by local authority socia
services departments as part of the social work system. Rates of paymen

are determined locally and benefit is frequently part of a casework

package. The scheme was known as poor relief until 1956 when it wa

reformed and renamed social -assistance; in 1982 it was reformed once
again and renamed ‘Socialbidrag’ (SB, Social Benefit). In 1963 the

proportion of the population claiming social assistance fell to an all-time
low of 3.5 per cent, since when it has fluctuated between 4 and 7 per cent
Average levels of benefit are modest at between 3 and 4 per cent of the
average gross industrial wage, a quarter of the basic pension level, though
supplemented by child and housing allowances (Olsson, 1987: Table 4).
Until the last twenty years, most claimants were elderly or poor families,
but by the 1980s claimants were predominantly single, young and often
childless. Hence the poverty rate amongst non-elderly houscholds without
children at 7.0 per cent is highest in Sweden amongst our four welfare
states (Table A.6). Amongst the factors prompting claims for SB, social
workers cite unemployment, mental and/or physical illness and alcohol/
drug problems. According to Gould (1988: 104),

ane other factor associated with the increasc in SB claimants [between 1981 and
1985] was that of refugees and immigranis from outside the Nordic area. While
some of the local authorities reported around 10 per cent of all households in this

group, in Stockholm it was claimed that it accounted for 40 per cent of the actual
growth in numbers,

Ethnic minorities are likely to be more dependent on SB because of their

differential vulnerability to unemployment and their failure sometimes fo
tulfil eligibility criteria for mainstream benefits covering sickness, old age,

unemployment and disability. SB payments can be made to supplement

difficult - - -

G '812 reform of SB explicitly sought a middle way between the two views,
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and for families with only one wage earner it is becoming more
to avoid relativistic poverty’ (Nasenius anc{i.Ve;t-Wllsol:a,
), even if lone parent benefits lift many of these families above the
Sl assi vel,

) ?;S}E;Srgg ;ves a fascinating account of a major disputp over the
Gou tration of SB in a poor neighbourhood in Stqckhoim in 1984.‘It
et d the age-old dilemma in the administration of poor relief
; erenne on the one hand, disciplining and deterring tht? claimant in order
T r’their dependence on the state and encourage independence and

wages,

eve

.elf-help, and, on the other hand, the more benevolent, liberal view that
seli-neip, ’

simants should have an inalienable right to the means of subsistence. The

ch seems to have been interpreted with different emphases in different
cial work departments. In one Stockholm office under a lot of pressu;e
tom claimants, the social workers opted for a more deterrent approach,

encouraging many claimants to empower and grganize themse;vzsdar;d
(heir lives without resort to SB. Many of these claimants alleg,edly ad drug
't'-t::/ror alcohol abuse problems. In the context of Sweden? very strong
5 ritan, temperance tradition, the view that deterrent state “pressure an .
E:en fc;rce might be the best way of getting them to help themselves

Gould, 1988: 118) had considerable popular support on the left as well as

the right. Nevertheless resistance ffom claimants prorrllpt‘ed asnt l?gict:;i:
ifiquiry, which produced a compromise report. By 1986 ét see;n (hat the
social workers had moderated their strategy, 'the number 0‘ fl ccessiu!
claims had increased and the number of sqc1ai work post; 1a been
increased. Thus this appears to be a classical exam.p!e 0!- suceed vl
resistance by poor people to disciplinary, deterrent relief po |C¥ E:_[nnder,
equally significant example of resistarce by‘ welfare work.ers 0t nder
resourcing of the welfare state. The social assistance system in contemp

ary Sweden functions both to discipline an.d-to maintain an unc{le:icalﬁ::;
apparently of quite a disparate social composition ~ young p(;lst'-ma 'i O;ities
or drop-outs, older long-term unemployed single people, cthnic mi e
and others who have slipped through the statutory income maintenan

systerm.

Unemployment and Labour Market Policies

At first glance unemployment in post-war Sweden has bee{n e?cceitxonta:é{
low, and by any measure has been cons;sten?ly lov‘ver tl’:dn in the o t
countries studied here (Table A.10). The official or ‘open unemploymenf
figures are based on the number of insured unemployed asa prop(?rktllont 1?

the workforce insured against unemployment, but do not _mc_lude.elt er ! e
insured or the uninsured on training, job creation and ot'her tabour market
schemes. This is a remarkably narrow definition of registered unemploy-
ment, because there are young people, women .and others who have n}?{
worked in insured employment long enough, if at all, to come into the
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reckoning. ‘Open’ unemployment in the post-war period has flucty
between 1 and 2.5 per cent except in the years 1982-4 when it reache
all-time peak of 3.5 per cent. The world economic downturns in the;
1970s and early 1980s produced comparatively modest and short-lj
increases in ‘open’ unemployment in Sweden, However if workers cove
by the various state labour market schemes are included, the unemp
ment rate is more than tripled. In 1988 the ‘open’ unemployment rate w;
1.6 per cent, but if those on labour market schemes are included,

unemployment rate rises to 5.0 per cent (OECD, 1989b: Diagram 22T
stil does not include those who are seeking or available for pai
employment but are ineligible for the benefits and not catered for by th
labour market schemes. If one includes carly retirees, ‘discours
workers’” who do not register and reluctantly part-time employees, OF
(1989b: 62--3) suggest that ‘the pool of under-utilised labour was about
per cent of the labour force in 1984 though it has declined significant}
since then. Labour shortages in some industries and some parts of
country were met by the arrival and recruitment of migrant workers in th
1950s and 1960s, and by the recruitment of many more women into pa
employment since the 1960s (see below).
Until recently at least, a key component of Swedish employment poli¢
has been the ‘solidaristic wages policy’ adopted in the 1930s by the trad
unions in their national, centralized bargaining with the employers. Th
principle is that ‘all wage differentials motivated by differences in profits-a
“wage-paying ability” between regions, industries or firms should b
removed’ (Bjorklund and Holmlund, 1990: 23) or ‘equal pay for equa
work’ regardless of the profitability of a firm or an industry. Tha:
inefficient firms, propped up by low wages, are driven out of busines§
while efficient and profitable firms are not burdened with wages pushed
by aggressive trade unionism. With more than 80 per cent of the labou
force organized in trade unions, the annual wages bargain has played:
central role in employment policy. During the 1980s the solidaristic wage

principle has to some extent fallen by the wayside in a context of increased
unemployment, faltering real wages and more aggressive strategies from

employers and trade unions,

(AMS) was established, an agency which helped smooth the way for the
dynamic restructuring of Swedish industry by private capital, particularly
in the 1950s and 1960s. The AMS has presided over a range of measures:
First, the employment service matches the unemployed {0 vacancies on a
national basis. All vacancies and layofis have to be notified by law to the
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eluctantly, with the consequent break-up of established commun-
econd, there are AMS training s:chemes (beyond the m-hquze
g by employers) organized in train}ng centres apd schools. Thlr L
<. oversees job creation measures mcludlng re'im'-f—wor.k projects,
orary employment subsidies and recrmtmept SubSldleS.‘ Flnallc)lf, thff:re
xtensive special measures for the qccupataonaliy handlcappi , o;teln
ving the subsidization of wages in the open labou? .rTlar et. thas
enditure on these ‘active’ labour market programmes ;s‘ more ha
le the expenditure on unemployment beneﬁ‘t an.d amounts to near y.
ant of GDP, the highest level of such spendI'ng in the OECD. A very
antial proportion of the expenditure on active labour market n‘;eas-
< fluctuating between 30 and 50 per cent during t.he 1980s, has been
’ted to the occupationally impaired. Another unique result of th;g—:
sures in comparative terms is that only 8 per cent of the unemployed in
12 were jobless for more than a year, compared to about 50 per cent on
in the European Community. - .
%?eg irilemp}oymerlljt insurance benefit (UIB) system is a clear exceptagfl
the universalism and direct public sector provision generally chaf"ac‘ter‘:s—‘
of the Swedish welfare state. UIB is administered by voluntary someﬂgs
inder the control of the trade unions, and financed .by government, tfra e
{on and employer contributions. In 1950 only a third of thf% tabour force
s thus covered, but this has risen to over 80 per cent in the‘ 1980%
nefits are paid for up to twelve months under. fairly tight ehgtb;i;%f
onditions; contribution and benefit levels vary cqnsxderably from one U .
' iety to another. For example ‘members with higher }mempioymem rlis 8
musicians) pay higher contributions than those with lower unemp (?yi;
nt risks (e.g. metal workers)’ (Kerar.as et al., 1988:. 136-7). W;)t
reased government subsidy of the sociene:s 1naugufaltcd in 1974, glflgl i
ity rules have become less severe, UIB society provisions more uniform,

and membership of a society became compulsory for all trade union

mbers. Although UIB is both taxable and earnings-related, Sweden is

only s sed in its generosity to the insured unemployed by Lgxembourg
.Z::iiylg)irfriirk accorc%ing to O)éCD {1989b). Hence disposable income for
_UIB recipients is reduced by between 12 and 29 per cent by unempkoymen;
“(OECD, 1989b: 82). In 1980 average UIB paymenis were 78 per cent o
'_'average gross industrial wages (Olsson, 1987: Table 4).

UIB remains under voluntary administration by the unions for a numl:fcr
of reasons. First, the generally low levels of unemployment combined with
he high levels of union membership mean that pressure for a government
akeover of the societies is not significant. Reflecting this, second, the UIB

societies have been seen by the unions since the nineteenth century as an

important means of recruiting and keeping r'.nembers. H;cio .(1974)
describes the central role played by the Swedish trade unions in the
development of support for the unemployed over the ?ast century in
comparison with the relative negligence of the British unions. From the
trade union viewpoint the advantage of the voluntary system is that
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members are served by work colleagues whom they trust, the unions go og
their way to render a service to their members, and beneficiaries are likel
perceive themselves as ongoing members of their respective union. The uni
in turn, are able to keep a close tab on the working conditions of their memb

?gzwgl as having regular contact with the uncmployed. (Kerans et al.| 1

angSt our four states (Table A.13). The lower economic activity of
men in the immediate post war years in part reflects the fact that
eden was a non-combatant in the war, so that the demand for women’s
4.employment was much lower. Since the 1960s women have been
enly recruited into paid employment, not least through the active labour
rket measures. In 1970 married women constituted 46 per cent of those
MS training schemes, compared to 14 per cent ten years earlier
son, 1979: 79). Since the early 1970s women have had parity with men
ough no more than that) in terms of participation in and support from
e various AMS schemes described above.
. Women’s hourly earnings as a propornon of men’'s have risen steadily in
post-war period to reach 90 per cent in 1981, by far the highest in the
OECD states. This data however comes from the LO, the blue collar trade
inion federation, and does not cover by any means all sectors of women’s
yaid employment. According to Ruggle (1988 183), “using samples of fuill-
“full-year workers in all unions, women’s pay as a proportion of men’s
appears to be lower than previously thought — in 1981 it was 80.5 per cent
erall.’ In 1981 46.4 per cent of women employees worked part-time, the
econd highest proportion of female part-time employment among the
ORCD states (OECD, 1985a: Table 1.3). Social benefits and employment
atection are reduced significantly for those who work less than twenty-
o hours a week, but it is not clear what proportion of women part-time
waorkers are affected by this. With the growth of part-time employment
women's weekly earnings in comparable occupations may be as much as 30
&t cent less than men’s, before taking occupational segregation into
sccount. Registered unemployment has been considerably higher amongst
women than men, a gap that increased in the 1970s and narrowed in the
1980s, as women benefited from labour market measures and unemploy-
ment hit male-dominated industries. Comparison of unemployment levels
between men and women is problematic, as hidden unemployment is much
higher amongst women. Nevertheless on the OECD basis, female unem-
ployment has been consistently higher than male unemployment through-
out the post-war period (Table A.14). An official survey found that 90 per
¢ént of women aged between twenty and fifty-nine wanted paid employ-
ment, but only 80 per cent had achieved it (Vogel, 1987: 270). The final
important feature of women’s position in the Swedish labour market is
vertical and horizontal occupational segregation, which follows a pattern in
-some respect similar to that of other Western countries: 89 per cent of
“secretaries, 94 per cent of nursing auxiliaries, 78 per cent of shop assistants
:and 90 per cent of cleaners are women (Scriven, 1984). Compared to other
states, however, women are much less prominent in ‘unskilled’ factory
work in the private sector and extremely prominent in public sector
~employment in the welfare state. According to Esping-Andersen (1990:
202), in the period 1965-85 ‘women accounted for 87 per cent of total
health-education-welfare employment growth in Sweden’. He concludes
“that the past two decades have seen the upgrading of women’s employment

The trade unions continue to defend the system because ‘in a (.ountry W
no tradition of a closed shop, services to members are very lmportant
the maintenance of union support and identification’ (Kerans er al., 1988
138). In 1974 an unemployment assistance benefit was introduced for
uninsured; with certain eligibility conditions, it is only payable for up to
months and the flat-rate payment is very modest, Nevertheless by the 19
the number of beneficiaries was more than double the number of those
UIB, the great majority of these being young people. As Vogel (1987: 2
suggests, there is a growing number of young people in their twenties
of women of all ages who are in and out of paid unemployment, a
ineligible for UIB, though they may claim unemployment assistance
benefit. :

Over the last twenty years Swedish governments have built up la
public sector deficits to finance the ‘full employment’ commitment.
direct subsidies to industry, expansion of employment in the welfare st
and the active labour market policies, all of which absorbed a great deal
unemployment. By the late 1980s with rising inflation and indust:
militancy, the commitment to *full employment’ through measures such
we have described has been questioned more confidently by the n
realists. OECD (1989b: 55) attribute Sweden’s higher than avera
inflation to the low level of unemployment and the tight labour mark
which gives the trade unions enhanced wage bargaining power. Th
suggest that an increase of 1 per cent in the official level of unemploym
(a massive 67 per cent increase in terms of people) would reduce inflati
in Sweden to the OECD average (OECD, 1989b: 71). Woodall (1990:
concludes that ‘to anyone else but the Swedes, that would seem a sm
price to pay’, but it is not yet clear whether this trade-off of unemploym
and inflation is so precise, and even if it is, what interpretation will be pu
on it by Swedish governments in the 1990s.

Women, the Labour Market and Income Maintenance

The position of women in the Swedish labour market is distinct in severa
respects, as documented for example in OECD (1985a). The femal
proportion of the paid labour force (Table A.12), from being below the
average amongst the capitalist states after the war (26.3 per cent in 195
rose to being the second highest after Finland in the 1980s (48.0 per cent m
1987). By 1987 79.4 per cent of adult women below retirement age wereg
‘economically active’ in paid employment or training, a ratio approaching
that of men. This is by far the highest level of female economic activ
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oM unk e i s .

Ehzmwiligi }ob,? in private industry to higher-status and better paid.

occupationz] state. T‘hIS has however resulted in increased h{)i-

peeupatio woiekgre%at;o?fby gender, with women increasingly concen
and welfare i

US and PR work. In this respect, when compared tg

avelling the links between women’s position in the labour market
ir eligibility for income maintenance benefits is never casy.
cless, given Swedish women’s overwhelming representation in
. ‘paid employment, their eligibility in their own right for pension,
. unemployment and other welifare benefits linked to that employ-
must be commensurate, and much better than in states with a

atly lower level of female paid employment such as the FRG. The
ely advantageous position of Swedish women compared to their
“in other countries is still limited of course by their lower carnings
gher levels of unemployment compared to Swedish men and the high

of part-time paid employment amongst women.

wom
cn  have penetrated the sanctuaries

industrialization in § :
1990, 310, weden only augments the problem. (Esping-And

It wo .
mucﬁu;(sj thgrefore seem that women in Sweden have not been ysa
1 substitutes for male workers in industry. They have b:fsz'e.
SEIVICeS | . .
ecor:;i:i:n ot!i?e' 1960s and 1970s as part of counter-cyclical Keyne e Minorities and the Welfare State
policies. Perhaps above all as an employer the Swedish fv ¢ on
‘swedish people are widely described as having one language, a single
. : heran religious tradition and a common culture and history, without
Improving women’s wages and salaries relative t ntly being colonialists or being colonized. Native Finns, Lapps, Jews
¢ to men, but such pressy Gypsies form long-established, relatively small ethnic minority com-
ities. Recently the Lapps have fought a losing battle with the state over
ing rights and access to land in the far north of the country. Prior to the
30s Sweden experienced large-scale emigration, especially from poor,
| areas, particularly to the United States. In the 1930s the Social Demo-
atic ideology of the People’s Home and expansionary socioeconomic
licies were legitimated in part by their declared purpose to reverse the
falling birth rate. The building of the welfare state was clearly linked to the
covery of national identity and purpose. The fear of national population
gcline mingled with ‘a mild sort of nationalism’, according to Gunnar ;/
fyrdal (1938: 204), the influential Social Democratic sociologist. Writing «
ran American audience in 1938 he was highly ambiguous on the question
of whether immigration would be part of a solution to ‘the population
question’ (Myrdal, 1938: 203). In the same context, he also wrote that
we are just as much, and even more, interested in the physical, intetlectual and

moral quality of the population as in its quantity. Now at least in Sweden with its
homogeneous population, quality does not depend on racial differences. {Myr-

dal, 19406: 203)
Myrdal later became a very significant advocate of liberal race relations

segregati i
. pr! f;zi(é:t(oil\jvggle’ 1984 Cha‘pt.er 4). The increase in part-time p
refloot s srom omenl, ml:lCh pf it in low-paid service sector jobs, see
once g ae g'margm-ahzanon of women workers who are ‘fujncti(-)ﬁ
by the rheto_rizn(;fn;f;::irl:al reser\:e army S and this fact is being mask
further bolow y values’ (Ruggie, 1988: 185) which is discuss
The e i ; ;
outstand?riegnicggepa]d leave (for S.leElCSS, holidays, parenting etc.} is:
three fin e <as mve?]’lent'by Swedish workers, with women taking two!
Wooral (1l990) ?c paxc% leave as men. Esping-Andersen (1990) a
any given day 20re er to this rather pejoratively as ‘paid absenteeism’, |
ot o reachiper cent of women workers are on paid leave of one i(i
et Chi]dr’en o ng}e: level of 30 per cent in the public sector. For mothé
national ayeren, fzr t Hree, the proportion was 47,5 per cent, four times the
Suggests that f -~ erda viforkers. Esping-Andersen (1990: 156) on this basis
labor time is i | ten“ a very lax‘rge share of what normally is regarded E’,§
control g {h act “welfare time” ” illustrating that ‘the emplo ers
¢ purchased Eabor-commodity is heavily circumsgriged

However the increasin
‘ . £ amount of sickness le: : S

oty s Anereasing a Aqunt of sickne ;] eave t aken .by women is reform in the US. Here in the Swedish context he was hinting at a social

ond depacsson P by Rt o ;ggsesj:ncludmg alcqholism_ eugenic attitude to race and immigration which was then, and is still today,

leave amongst both men and WOmen ; ; _)‘ he }evc?!s of sickness - @ significant element of Social Democratic ideolagy both in Sweden e

Cfipj{ahst thes, posion refontne :;Zt?lufh higher than in most other elsewhere, even if it is rarely made explicit.

ok iy e, possibly cllecting : Demo; gt geterous and open-ended From the mid 1950s to the late 1960s migrant workers came to Sweden,
government announced 4 mostly from Finland but also from Yugoslavia, Greece, Turkey and Italy.

reform to make em .
ployers res .
cut down alleged abuse, desp§2211i2§gfzrthjsif5t t‘;’o weeks of sickness to: According to Widgren (1982: 153) most of them came on their own
pposition from the trade unions: * initiative, presumably referring to the Finns. Finnish workers gained the
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;%I::v;)f u}gh:;adered entry to Sweden in 1954, when Iceland, Den; ce permit, the status of the migrant worker and his/her family is
Swedisi’oflincz: ?Oantﬁ Sweden.estabils}?ed the Nordic free labour m; cure. The number of migrants without legal status is probably small
i An;< ara Athenrs § collective recruitment of workers were establ I residents have to have an identity number, and the extent of the
the end of,the 1960’ ome and Belgrade. These were all clgsed do mal economy is limited by the efficiency of the tax gathering system.
1967 onwards. th S, except the Yugoslay one which closed in 1977, wlice, however, have been criticized for stopping people of non-
increasinelv sov. figov}fmment uselci existing Immigration laws to . appearance for identity checks. After five years’ residence In
1974 therge {135 be ely, the .m:tmber t_)f HQH-N(?rd:f: ummigrants, so that ° on, a foreigner can apply for and get Swedish citizenship {two years
workers® (Wid ::n ;;rgact:'(:dity no immigration into Swe_den Qf non-No; rdic citizens). Naturalization policy is much more liberal than most
consisted of gren, 1982: 153). Non-Nordic immigration since 197 apitalist states, though few of the non-Nordic residents apply for it,
nsisted of the families of already-settled immigrant workers and polig s because they feel reasonably secure without it and because dual

refugees (df:ﬁnedlmuch more liberally than most states) from many pa P hip is not allowed.
::ﬂlﬁ?iﬁd,r:l);i'lidmgf];atm' America and South Africa. The regulations “to the mid 1960s there were no positive social policy measures
the UK ind th‘;‘?};’(} oreign residents are much more liberal than tho cifically directed towards migrant workers and their families, who it was
Was put on & more . Also in thc? early ]9705 immigration from Finla ed would assimilate with the support of the welfare state. Between
migrant worker Le Contrgiled ba§1s, \?.Vthh in effect means that a Finip and 1974 a long process of public discussion and consultation took
employment servi aSbt(f) ave a {Ob in Sweden fixed thrgugh the st ce:on whether the assimilationist ideology shouid contique or whetl'_xer
1970s ted to a ce ,Z Ori’;)bemg allowed entry. The recession of the ea iticulturalism should be adopted. Eventually the Immigration Policy
Widgren (195>: Cl(igsl ?31”2 le exodus of Fm‘ms[f} workers; according ‘of 1975, which closed the doors to non-Nordic workers, embraced a
arrived in 1970 feft S)’-d per cen}t of ali F‘““‘S_h mmmigrants who h rat, multiculturalist ideology towards Sweden’s immigrant and et.h.ruc
Northern Euronc Wef en frl‘1972.‘ Thys b){ the mid 1970s, as elsewhere ority communities. The policy has three goals: equality of living
established Hp » @ lormidable immigration control system had be ndards, cultural freedom of choice, and political solidarity between the
s16d, atlowing entry to a regulated number of Finns, relatives enous Swedes and ethnic minorities. Thus the state has promoted

establia IMHRiETants and political fefaeses huih s . o ) o .
hished immigranis and political refugees, but nobody eise. This pol mic ‘minority politicai, social and cultural organizations and activities,
uding on a limited scale bilingualism in schools, and in 1976 foreigners

was subsequently consolidated into Immigration Policy Acts of 1975 a
: h-at least three years’ residence were given the vote in local and regional

1976. According to Hammar (1984: 29), in the day-to-day practice
[ections. In terms of equality in the labour market, in living standards and

?mmigration' control at the borders, immigration officers have be

;nstretellf;taend sm]ce’ 1976 to IC_if:.HElfy non-‘NOI_‘diC people by their physi welfare, it is extremely hard to assess the relative position of the ethnic

PP ce, clearly an explicit form of institutional racism. The legitim tinorities in Sweden. Survey evidence cited by Widgren (1982: Table 9)
hows that foreign workers experienced much more dangerous and

‘Ei]()n Odf imrpigration control is presented in terms of enabling ‘undere
1139%3; lsnlatmngl‘ groups to have access to the labour market’ (Widgre npleasant working conditions; in the 1980s the open unemployment rate
1 151) and ‘the protection of the Swedish labour market’ (Hamm mongst foreign workers was double the rate for the labour force as a
thole. There is little evidence of effective measures to achieve equality of

'1984: 28)_. Yet these considerations emerged well before the mod
Increases in open unemployment in the 1970s, and could equally well have ccess to and use of the welfare state in relation to the needs of the ethnic
ninority communities. There is no equivalent to the Commission for

apl‘)l%ed in the 1950s for example to the recruitment of women. Anoth
;)hff;c:lﬂ ;feurmoefﬁi i(;;dtan:l?agfnrat}on COTHEOI made in the iate.]%Os was that"_.i: acial Equality in Britaiq, a}though racial discriminatiqn was qxplicitly
oLy T ' m:grrants ecame too large EF Iwould becom‘g : uF!awed in the new constitution of 19‘7‘6.. However, ethmF mlflonty t'rade
p guarantee them a reasonable standard of living’ (Hammar _union representatives and local politicians are becoming increasingly
umerous and vocal in pressing forward such issues. At the same time in

1984: 41). In}plied- here are fears about the possible creation of an

underclass which might allegedly overburden the welfare state. 3 “tecent years, there has been a marked increase in overt racism and racist
_politics in Swedish society which has been documented and described by

.arsson (1991). This includes racial attacks and harassment as well as

“discriminatory behaviour by the police, public officials and landlords.

"# There is therefore some evidence that the new ethnic minorities in

Sweden, mostly originating from the migration of workers in the 1950s and

-1960s, do constitute a racialized underclass in Sweden, particularly the

Southern Europeans. The extent to which the welfare state has furthered

0

The Status of Ethnic Minorities

In. 1.981 about 12 per cent of the Swedish population were of migran
origin, of whom about half were Finns, and projections suggest that *by the
year 2009, 20'to 25 per cent of the Swedish population will consist of people
closely linked by origin to other countries’ (Castles, 1984: 64). With a
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or undermined this process is unclear. Certainly immigration cong
policies developed since the late 1960s, while being more liberal v

those already settied, are institutionally racist in discriminating agaj
non-Nordic and, to a lesser extent, Finnish migrants and also in 0
requiring visas for entrants from Asia, Africa and Eastern Eurcpe. -

heir own response to the ‘population question’ as it was ca!led. Th.is
gical synthesis was performed by Alva and Qunnar Myrdal in 1934 in
Kook Crisis in the Population Question, which was later published in
I}anded English version as Myrdal (1945). The authors argged thgt
ation policy and socialist socioeconomic policies should be inextric-
atwined so that the nation and the family would protect each other
trive. The fall in the birth rate was attributed by the Myrdals to
roved birth control, the deciine of child labour and above all the
Lised and unjust financial burden of child rearing on Parents. The
were portrayed as contributors to the upkeep of the nation who were
erished by that contribution. The goals of social policy shou.hfi be to
sase fertility by 25 per cent, to encourage ‘medium-sized families’, to
fove the ‘quality’ of the next generation by radical imgrevemeqts in
d welfare, to reduce illegitimacy and to encourage marriage, while at
same time emphasizing the voluntary nature of parenthood in a
‘ocratic society. These goals were planned to be achieved by a very
e range of collectivized services and benefits in all areas of hurn.an
fare. The Myrdals take pains to distance their ideas from fshe po!tcgcsf
ig implemented at the very same moment in Sta.ih'nist Russia and Nazi
many. Indeed initially ‘the Social Democratif:.pre.:ss. attacked the
«dals’ position as nationalistic and even mlhtaristlc,_ and some
onservatives [saw] . . . a backdoor effort to promote socialism’ (Adams
\dWinston, 1980: 183) but pronatalist concern prevailed in the end.
ir programme unquestionably put a strong emphasis on universal social
fare measures, not to be directed just at the working class or poor
ébpie alone, yet they also expressed a strong commitment‘ to using family
elfare benefits and services to break down class inequalities, part:culark}/
mongst children. The Myrdals’ approach to fgmi!y policy is predomi-
tly child-centred and resembles the view of children as valuable human
tal in which the state should invest heavily to secure its future. The
fogramme was certainly not feminist in orientation and the effects of
mily policy on women’s position in society are not directly confronted.
évertheless Myrdal (1945: 121) acknowledged that

-:defending the right of the working woman to marry and have children bef:omes a
‘protection of, and not a threat against family values . . . The forced celibacy or
sterility among wage-earning women is a sign of socicty’s incapacity to adjust
itself to modern conditions. A population policy of democratic vision thus
creates a new stronghold for married women’s fight for their right to work.

Women and Family Policies

Ideology and Family Policy Reform

Swedish social policy is famous for its relative ‘liberalism’ {as opposed
conservatism) vis-g-vis some of the key aspects of family policy, reflect
widely held, long-established values amongst the population, For exam
the legal status of illegitimacy was abolished in 1917, liberal divorce refo
was introduced in 1920, homosexuality was decriminalized in 1944
compulsory sex and birth control education was introduced in schools
1956. Historically public support for lone mothers and their children:
been comparatively generous, and cohabitation has been treated relativ
tolerantly. Compared to most other Western states, defenders of
traditional patriarchal view of marriage and the family as an alm
sacrosanct private institution have had much less influence. The origins
these liberal values lie deep in Sweden’s cultural and socioeconomic hist
(Myrdal, 1945: Chapter 1), By the 1980s, over 35 per ceini of child
were born to unmarried parents, 30 per cent of families with children unt
eighteen were lone parent families (90 per cent being lone mother famili
and over one in two marriages ended in divorce, twice the rate in Brita
Swedish family policies have also been shaped by & mixture of ot
ideological traditions, similar to those which have shaped policy in otk
states, These include the advocacy of birth control particularly for t
working class as a means of combating poverty associated with la
families. Such neo-Malthusian ideas had enormous influence around t
turn of the century in establishing widespread use of modern birth cont
techniques by the early 1920s. The mixture also includes different varia
of the feminist tradition, bourgeois, libertarian and socialist, which ha
had two great waves of political influence in Sweden as elsewhere. The fi
wave peaked with the achievement of women’s suffrage in 1919, and t
second wave emerged in the 1960s.

In the inter-war years, pronatalist thinking came to prominence
Sweden’s birth rate became the lowest in Europe. As already discussed
relation 1o emigration and immigration, the declining population size ir
these years was a major political issue linked directly to fears of nationa
decline. Swedish pronatalism does not embrace a rejection of birth control
but alongside the notion that ‘every child should be a wanted child’ t {
view was widely accepted that the state should try to encourage people t¢
have a modest number of children. After coming to power in 1932 the
Social Democrats began to integrate aspects of these various ideologie:

Thus the Myrdal programme of reform included parental leave and
benefits, socialized day care and encouragement of men to take a greater
$hare of domestic labour. Many elements in the programme thus went way
beyond the confines of the Social Democrats’ actual policy making in the
1930s and 1940s. The importance of the Myrdals” book was that ‘popu}a~
tion policy suddenly became a lever for socialists for far reaching
sociopolitical reforms in collaboration with the conservatives, who were
prepared to bank on the preservation of the Swedish national stock’
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as Sweden’s early social measures were accepted because they were
cated as the solution to a ‘population crisis’ . . . s0 the sex-roli: equality
;ram was assimilated because it was part of an ‘equality program’ that had
hing for everybody . . . Thus some of the more fiercely debated measures
ing to the status of women (orlthe status of men) were packaged so that the
clision of women was only implicit.

(Liljestrdm quoted by Scott, 1982: 13). Population -policy alon
Keynesian counter-cyclical public expenditure policies became the

remains true today.
Family policy reforms in the 1930s in the wake of the Myrdals™ ¢
included free maternity care in public clinics, special public hoy
schemes for large families, rent rebates according to family size, chil
allowances, marriage loans, guaranteed maintenance for som
mothers and employment protection for mothers. In 1948 universal:
benefit was introduced to replace the inegalitarian child tax allowa
Child benefit is not statutorily indexed to inflation, but it has largely:keq
pace with retail prices (Olsson, 1986: Graph 20), adding about 5 per
per child to the gross earnings of an industrial worker, In the . 1934,
statutory provision of birth control and family planning advice by
health service and statutory maternity leave were introduced. Noty
absent from this list is liberal abortion reform, and day care and nurg
education for the under sevens (primary school starts at the age of sev;
both of which represented too much of a challenge to traditional ideo
The effects of the reform on the birth rate are debatable; it stabilize
elsewhere during the mid 1930s, probably linked more to econot
recovery and the fall in unemployment. :
A second wave of discussion of family policy reform began in the'm
1960s.  Pronatalism remained on the agenda, particularly amo
conservatives concerned that most parents were increasingly limiti
themselves to having one child. Family poverty was also of STOWE
concern, with the rediscovery of poverty amongst families with depende
children, particularly amongst lone mother families, Of much greay
significance than these two factors and in contrast to the 1930s, th
feminism of the women’s movement together with concern about
implications of and needs created by the growth of women’s -
employment were both firmly on the political agenda (Liljestrom, 19
These two pressures, which of course are closely linked, contribute
what is called the ‘sex-role equality’ movement, an element of the wid
movement for social equality of outcome in the welfare state w
radicalized the Social Democrats in the 1960s. :
Beginning in the early 1960s a fargely female group of sociologis
economists and psychologists documented the effect of women'’s
employment on the family and on children, and also the impac
patriarchy in the home and in paid employment on women’s job oppor
ities. They advocated the break-up of the sexual division of labour in:t
home, and policies of equal opportunities and affirmative action out
the home in the welfare state and in employment. The Social Democra
women’s organization took up these ideas in 1964, and they w 1] ; g X
eventually incorporated into the party’s Programme for Equality adopt amhilies benefit. About 14 per ce‘nt of Swedl-sh children in both lone parent
in 1969. The document was by no means, however, a feminist manife nd reconstituted families benefit from maintenance advances, .whl,ch are
for as Scott (1982: 7) explains, . d with child benefit. The government recovers about a third of the

g the many policy reforms ensuing from the sex-role equality
ement have been liberal abortion law reform, ecxtensive stgtutory
tal leave, and a great expansion of day care, all of which are
ned in detail below. Also unemployment benefit was extended to
ntributor housewives. Possibly most significant of all, in 1971
jependent taxation rules were introduced for men and. women, which
e it ‘more profitable for a wife to work even at a part-time job than for
E{usband to take on a few extra hours’ (Scott, 1982: 72).

e Mothers

position of lone mothers provides a good illustration of the achieve-
ts and the limits of family policy in contemporary Sweden. In 1983 19.90
ent of families with children under eighteen were lone parent families
le A.16), around 90 per cent being lone mother families. The
ortion of lone parent families is much higher than in Britain and the
but somewhat iess than in the US. Only 9.2 per cent of lone parent
milies in Sweden are poor, which is a very much lower proportion than in
ther welfare states examined here. In 1979 86 per cent of Swedish lone
thers had paid employment, a very much higher proportion than in the
r countries studied in this book, and much higher than the proportion
married mothers in paid employment (Table A.17). The net income of
one parent families in Sweden is as much as 87 per cent of that of two
rent families, when household size is corrected for {Table A.18), which
'much higher proportion than in the other three states, particular‘ly the
- Yet it would be quite mistaken to assume that the welfare state in any
y.encourages the establishment of lone parent families. On the contrary
tveys and statistical analyses show unequivocally that lone parents are
nomically disadvantaged in many respects’ (Kindlund, 1988: 76). In
1 20 per cent of lone mother families were dependent on social
istance, compared to 9 per cent of lone father families and 3 per cent of
w0 parent families. There is no guaranteed minimum income for lone
arents, but Advanced Maintenance payments were introduced in 1937
and subsequently considerably improved. The index-linked, flat-rate pay-

tis about one and a half times the rate of child benefit but ‘payment is
onditional on the custodial parent assisting in efforts to establish
ernity’ (Kindlund, 1988: 89), so that by no means all lone mother
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expenditure from fathers, Lone mother families in Sweden are th
probably more generously supported by the welfare state than in 2
country in the world, yet they are far from having achieved equal
two parent familics, The welfare state merely succeeds in lifting m
them out of dependence on means-tested assistance.

arliament, illegal abortion had all but disappeared. Yet it ft(i;k
for the Swedish government to'ei}act a llberal'reform o A e
éw. In 1965 a government commission was appomted,‘wzlﬁ u;
orted that women should have the right to early, safe an . befgta;]
tions, but that abortion shoutd be regarded pot as a form of bir h
‘but rather as ‘a last resort’. Eventually }egls.latlon went throug
ent in 1974 and came into for(:f.: at the beginnm.g of 197?1. Thekla;;\;
smen the right to a terminat;or} up to the eighteent ,welf:f

cy unless a doctor believes that it.would put the woman’s life l?r
¢ risk. After the twelfth week a social worker’ has t‘olmvestlgate t ’e
s circumstances in order to inform the doctor’s fleczs;on. Afdoctcc;rt ]
p perform an abortion before eighteen weeks is always rc? 'erre . 0
rd of Health for review. After eighteen Wt.aeks, all 'dems1-ons‘dre
.4 to the Board of Health, informed by a social work mvest}gz;.t;or}.
n is illegal if the foetus is viablt?, except where t-he woman’s life is
ened, but the definition of viability is left to medxc'al dlSCl‘Etljﬁ)n. ‘
1974 abortion law reform appears to have won wide af:cfeptance (lin
i, and the issue seems to have disappearfad from the political agenda
:ﬁ:llt. The number of abortions has remained roughly the same since
.. the Act, at a level of twenty per thousand women agftd ﬁfteen t‘z
four, comparable with that in the UK. A very significant dchleven:egf
legislation and of the health service is that 95 per c;q .
\ations are performed by the thirteenth week of pregnancy s W l?r };S
safer for women and much Cheaper for the health service. This
pares very favourably with the situation in other states.

p

Abortion

Until the liberal reform implemented in 1975, the struggle over g
rights was waged as fiercely in Sweden as in most other countries, In
amidst great concern about apparently increasing numbers of

abortions, a government committee suggested that in certain circumst
abortion should be decriminalized. These circumstances included 1o
cases of rape and hereditary problems, but also social indications s
where mothers in extreme circumstances were ‘worn-out’, living
poverty’, likely to suffer career damage or likely to be ‘disgraced’ }
shame of unmarried motherhood, or where the birth of a child thres
a permanent relationship. However the Population Commission sef.
translate the Myrdals’ ideas into policy, rejected the Abortion

o

welfare state, particularly birth control. The only social indication for
abortion which the Population Commission approved was for the
out mother’, for whom the birth of another child would be life-threate
The Population Commission view prevailed and legislation in 1938
decriminalized abortion where there was serious danger to the moi
life or health, which was interpreted by doctors very conservatively. |
same year, 1938, legislation forbidding the sale and distributio
contraceptives was repealed, which prompted one of the pioneers o
cducation, Elise Ottesen-Jensen, to comment that ‘the beautiful prin
of voluntary parenthood which the Poputation Commission upholds i
contraceptive question kicks the legs out from under itself in the abo
question’ {quoted in Liljestrom, 1974: 43). The very limited sociomeé
indication for legal abortion was relaxed slightly in 1946 in the contex

Care and Parental Leave

rowth of women’s paid employment from the 1960s onwards anddthe
comitant rise of the sex equality and wqmen’s maovements have n’m e z;
king impact on social policy concerning tk'le parenting and care cr)s
dren, particularly pre-school children, that is those under seven y}fl:a 1
y 1983 the great majority (82 per cent) of mothers. of pre-sc 0;1)

dren had paid employment, in sharp contrast to the situation the
or three states examined here (Table A.15). Policy ha§ developed 1211
oo sige, and women's organizations and the blue collar trade u directions, first by greatly increasing public inves'tment in dgy care an k
nd by giving parents very substantial statutory rights to paid parenta

‘¢ to care for children. These two obviously complement each‘ othe-rci
“one supporting out-of-home care particularly folr parents in 1;31.

mployment, and the other supporting pareptal care in the home. is
ceable that both policies are designed primarily to -beneﬁt. pare;ts zr;
d employment and their children, rather than being universa y 0

eniefit to all, whether the parents are in paid emplgymept or not. This no
bt reflects the very high proportion of women in paid empioym'er‘at in
den, though it is perhaps surprising that the child care debate has not
cen more child-centred. -

at more than double the number of legal abortions in the 1940s and
but in order to get a legal termination a woman had

to convince the doctor . . . of her own weakness and inability to handle her ¢
affairs. She had to bow down to the diagnostic rules of the game and assum
role of an insufficient, depressive or neurotic . . . She conld not be compete
responsible and mature. (Liljestrom, 1974 59)

social and medical attitudes, the number of legal abortions with sog
indications began to rise, until by 1974 as the reform legislation was gol
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g g
ll ;le i) d 5 us h y e,
suran 8 h e W lnti’ i 9 4 a”d as 1“]‘) (le‘:a £s A “ai wit (ia car (:ha]; in

e | i itati easures of the

: ¢ ke precise quantitative m of
improved regularly since. The basic entitlement is twelve monthg’ ns ‘and !Jgr?melt:rsigngéa Z Cgording C{O nitatve men Wlmam-
90 per cent of gross earnings funded by social insurance, a period whi n !mpobstle. ) ! chi;’d g 0 e avents in paid
be shared between the parents as they wish. The parent has to have w, (1973: Table 13),

. by
i for privately, mostly at home
1t were overwhelmingly cared . ; MO
me”kta‘:ves or pariners, but also by private chli(.immders. 1Only 1?
'r(; them attended fuli-time or pari-time NUISETIES Or nursery é);er
:B 1987 of alf children under seven, 33 per cent were still carcad f0r
: ); ain largely at home, but the other 47 per cent were carewg(;.
i é[’d fhiidminders or municipal day care (Broberg and Hwang, n
leﬁ In 1987 34 per cent of the under threes received care i
o 1)r.1urseries or from salaried childminders. .The. govemmenic almisl
:'!pato rovide a public day care or salaried chi!c?mm(?f:r place for at
-ei ovgr cighteen months old whose parents are in paid employment,
' training. _ \
-’?rg;doih;se ﬁggures lie the two major developi}?ents odf t}aneiqi?zti \t]:rlg
‘ : anst f both an adminis
: ¢ development and expansion o h tmini cly
a:édthmunicipaipday care service and a mumc;paiiyﬂialaf:;ci bcsh;l;id
i : ice includes nurseries, mothers
service. The day care service Includc TS clubs o
i isi : ly amongst local author ,

i dergartens. Provisions vary widely :
'm;ewigzm pgrovide few or no places for the under threes. Most local
Lorities also organize salaried childminding schemes:

six months for the same employer, or twelve of the preceding twerit
months to qualify. Parents cannot take leave simultaneously but it

divided up into intermittent blocks, According to Rapaport ang
(1989: 10),

annual leave ... in practice most parents took leave in a full-time
immediatély after the birth of their child, Since July 1989 the time limit for
leave has been extended until a child is eight.

The government would like parents to spread leave over a longer
and/or use it on a part-time basis. Other leave entitlements at 90 per ¢
gross earnings are ‘fifty days pregnancy leave, ten days paternity
ninety days per year per child under twelve to care for a sick child
care for a child if his/her normal caregiver is ill [average leave in 198
seven days per sick child], and two days leave per year to visit a chi
nursery or school’ (Rapaport and Moss, 1989 11). All these other |
are funded by social insurance, and are available to all employees with . least
qualifying restrictions. Finally parents have the right to work a six ho idminders get a fixed monthly salary, but on ]c%r:d;ltcl’?ll:sth:g’ i‘;‘;’i‘ ?étrercﬁzi dren
in paid employment until the child is eight. Unfortunately there a our children full-time or prow:ie:i t(i;lt: :f?:;‘;?g?]t—ten part-time children to get
official statistics on the take-up rates of parental leaves, but they can 4 art-time; m‘m); h?gentgn(; children attend organised childminding
assumed to be high, as reflected in the ‘absenteeism’ figures disczié heir salary. One reaso

m ipaliti it children
: i asis i municipalities only admit ¢

¢s on a part-time basis is.that mainy sty
: above. In 1986 83 per cent of fathers took paternity leave, but father us ‘f'_he‘:jmg ful E-ti:ﬁe Care 3o murserics. arguing that nursery places ar

£ of the other leaves is modest, except for leave to- care for sick children

y to be used part-time. (Broberg and Hwang, 1991: 78)

which fathers took 44 per cent of the days in'1985. Hence'in 1984 in the-
six months of the child’s life, fathers took only 1.9 per cent of the lo
days, rising to 9 per cent in the period after the first six months. Betw
1974 and 1980 fathers’ usage of parental leaves increased relative
mothers’, but since then there has been a modest decrease. Sundg
(1987: 151) attributes this to ‘the economic situation’, that is falling &
incomes and less employment security, Role reversal in Swedish familie
clearly very unusual. Rapaport and Moss (1989: 38) gained the impress
that “fathers in Sweden take a greater share of family responsibility th
- in the UK . .. [but] there is insufficient evidence to confirm th
Government equal opportunities policy in the 1990s will attempt
encourage more take-up of parental leave by men. Overall it is very cli
that Swedish social policy is comparatively interventionist in encouragini
parental care of children, in contrast to mere ideological exhortation by
policy makers and politicians more typical of other states, :
Public provision and funding of day care for children, both after-sch
for older chitdren and pre-school for children under seven, has probabl
been the most significant new service development in the Swedish welfarg

is account certainly gives the impression that municipal chi)ld;ninjlr‘li r:;
r : Imost exclusively by women) tor
remely hard work, done (a O et of
' i 5 between 10 and 15 pe
dest salary. Fees paid by parents cover ween i enally
icip: seri ataried childminders, and are
ost of municipal nurseries and sa | chil A
ilies d for nursery places,

-related. Lone parent families are prioritize ; er’ s, b
enc?c;?:nrzf immigrant];)arems are underrepresented in municipal day care
d Hwang, 1991: 90). o N
B'i‘(;:zeiigui? provisiogn of salaried childminding and m;:p]}(lngal rclzgaic;éz
e C ' itical division of opinion, which has

flects a long-established political division o ‘
f;(.)Er:nim:nt OE the political agenda over the last two decades (?(ti.am!srial;i
Winston, 1980: 99; Broberg and Hwang, 1991: 96-8). 03 tt?;le [_:))( ;3 gzziongof
oth the ervati ies have opposed the
both the Conservative and Centre Part:ef, seq expansion
rfﬁi}:ici;fal c(ijay care, regarding the public investment in ’;;has dlscntrpl??!t;g
\gai , ith their children. These parties
against parents who stay at home with t :
afgued tl;at the state should encourage more parents to stay T]t l?omgse;v\:;lli
niversal child care allowance. Parents could then mfake a c:1 oice e by
éfaying at home or buying day care, only modestly if at all supp




56 Divisions
tisions of Welfare Sweden: Social Democratic Welfare State 57

pub[i-c subsidy. Non-socialist local authorities have tended to.
salaried childminding as a more flexible and familial form of él?.
There has been considerable tension between more traditionall ?
Eocal. guthorities and the central government over the expayn
municipal day care (Ruggic, 1984: Chapter 6). The non-socialist.-
have. fpcused on the class inequalities which have emerged in tht;pl
n'!umapal day care. According to Broberg and Hwang (1991: 13
higher th; parents’ educational and occupational status, the éar]i
pla.ce their children in day care outside the home.” The ,bEue colla
union federation (LO) considers this is due to the limited openin
(6.30a.m. to 7 p.m.), and have long argued for twenty-four hour my
day care to be available. In fact, however, these class differences iny
proba.bly reflect more a difference in cultural attitudes towards pare:
to which the non-socialist parties have appealed with some sucéess Q
other hand m'iddEe class parents in rural and/or traditional loca{ a-ut-
areas complain about shortage of nursery places, where priority for
goes to lone parents and poorer children. e
The expansion of publicly funded day care in Sweden, like
development of the welfare state, has thus brought into focus a,numb
cEas's and gender issues. Publicly funded day care is by no means unive;
fiva:iable to ail who want or need it; much of itison a part-time basis g
is not clear whether this is what mothers want or whether it is determ
by employers’ demand for part-time workers and the Hmited
resources for day care. g

<he says cannot ‘adequately account for the differences that are

in policies for women in Britain and Sweden’. Adams and Winston

nowever explain such differences between the US and Sweden in

of different feminist strategies in the two countries. They describe

. women as having pursued ‘social feminism’ through social policy

_ while women in the US have pursued ‘equal rights feminism’

h legal and constitutional reform. Adams and Winston suggest that

i women have chosen to advance their cause from within estab-

olitical and social organizations rather than through more auto-
¢ forms of organization. Social feminism in Sweden has thus played
Gicant role throughout Swedish civil society, not just in the Social
cratic and labour movements. As Adams and Winston (1980: 157)
ut, ‘it can hardly be argued that the welfare state is a response to the
< of working women because most of the Social Democrats’ welfare
sammes were introduced before women entered the labor force in
cant numbers.” Women’s activism in shaping the population policies
e 1930s so that they were implemented without a strong ideology of
esticity has been a feature of Swedish family policy, which dis-
ishes it significantly from the Stalinist and Nazi variants being
emented at the very same time,

he successful incorporation of social feminism into mainstream politics
‘have held back the development of a more critical and more radical
aist movement. Scott {1982: 158) suggests that self-organized, auto-
ous feminist initiatives such as rape crisis centres, shelters for battered
ymen, self-help women’s health clinics are rare in Sweden. The word
inism’ is more widely associated with a revolutionary, ‘separatist’ view
in most other Western countries. Yet the need for such organizations
pears to be just as strong, and they have begun to emerge in the 1980s
organ, 1984: 661-3). As Scott (1982 157-8) says,

itis a paradox of the Swedish welfare state that it has absorbed so many feminist
demands, and yet women in Sweden appear (0 find it even more difficult than
they do elsewhere to keep ‘from being devoured by equality under the terms of a

nale value system’ . . . Men feel that they have ‘done a great deal for women’
. but they expect it all to be done in the framework of existing male

The New Patriarchy?

A number of contrasting analyses of Swedish family policy have been
fc?rward. Most analysts agree that the reforms since the 1960s are link
dlrectlly with the demand and opportunities for women’s paid employme
Ruggic (1984: 299) for example explains the expansion of day gare"\
_Sweden compared with its stagnation in Britain in terms of ‘the differeii
in the role of the state toward women workers’ linked to ‘the respec
status of labor and its relation with the state’. Ruggie stres[;es-t
significance of Swedish corporatism, the partnership of the EabOL;r moy
ment, thﬁ:.empioyers and the state, in the promotion of emplo me
opportunities for women. As a result ‘perhaps the most sign?ﬁ
:;‘iev?lopm(?nt concerning women workers in Sweden is the tendency towa
universalization” of the category of worker . . . the distinctions amé
worker‘s based on class, occupation and sex, are breaking down a
b.ecommg less determinant of workers’ opportunities and rewards’ (Ru
gie, 1984; 340). This scenario is perhaps somewhat overoptimistic in t
light of the‘ewdence on gendered segmentation of the labour force, but
reflects a widely held view that the forward march of women in Swe(_{en h
been closcly intertwined with the forward march of socialism and t
labour movement. Ruggie (1984: 24) dismisses feminist interpretation

ch analysis of the limits of the Swedish welfare state in undermining
patriarchy has been extended recently by a number of Scandinavian
women writers., Hernes (1987) sees Scandinavian welfare corporatism as a

constitution of patriarchy in male-dominated corporate institutions,
upon which women are particularly dependent. Women are much more
reliant on the welfare state for paid employment than men, and their daily
lives depend much more directly on the services and benefits of the welfare

ate than do men’s lives, because women still carry the greater burden of
unpaid domestic and caring work. Yet real power in the upper reaches of
welfare administration and in the wider corporate institutions is predomi-
nantly in the hands of men. Hernes (1987: 76) suggests therefore that ‘one
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can d i . .
sidnnce f;::r:t;}e the 'Scandlqaylan state form as a tutelary stat
Concerni:g cfi:ter i?)‘:gi 2 njlgma}]l role in the actual decisionamzki?]r
; n.’ Bor i
?Vse?f;fsuit of the sgbstantiaf g‘;igzslfo?n\i?n"; (f:fjg?: 134) alko sug in Sweden, a proportion only exceeded by the US. In terms of
y state, patriarchal power is now maintain d by ‘the ineti 1th care spending per capita (adjusted for purchasing power
flOn of wome'n’s dual roles as mothers and wor‘!:( ?[ the instit .‘ weden spent $1445 in 1984, compared to an OECD average of
;ee to con§o];date their power in public and privs e componare ECD, 1987: Table 20); see also Table A.21. In the years 1960-75
wl;e Scandmav?an welfare state has thus ha%n; dcts Cto,rﬂt-)mte i'?‘q ' .th o% health care spending as a proportion of GDP growth was
aboT;fr;] sweeping away some of the traditional p:t;«;rlchtoiry ‘mp _Sweden amongst eighteen OECD countries, but by the 1980s it
new f € primacy of women’s unpaid domestic work t:: 2 sty ongst the lowest (Table A.22). According to the Swedish National
welfarc::m: of patriarchal citizenship for women in r ';rt Ut establiy - ¢ Health and Welfare, in the 1980s ‘the State has imposed heavy
state as both employer and provider (Siim 1139;8711'ersh;p Wi ng restraints on the county councils {who provide the bulk of health
' and 1988). 1 the effect that medical spending has been cut from 9.7 per cent
B NP in 1982] to 9.1 per cent in 1986 {quoted by Diderichsen and
rg, 1989: 222). This suggests that like the FRG and Britain, Sweden
1 in containing health care costs in the context of

rces devoted to health care (Table A.20). In the UK in 1984

ou
nding accounted for 5.9 per cent of GDP, compared to 9.4

2 5pe

The Health Care System

en quite successiu

crisis of the state.
minant administrative and financial power in the Swedish health

0
stem lies with the twenty-six county councils who run the hospitals
uch of the primary care through out-patient clinics. The post-war
vears saw a massive invesiment in new hospitals; hospital-based
tific medicine was hegemonic, with much less investment in primary
and preventive health measures. In order to rationalize this growth, in
entral government introduced legislation which prescribed in detail
nal rules and standards for the provision of hospital care. Govern-
or new hospital building and training of physicians were used
ncourage compliance. By the late 1960s, ‘primarily because of con-
erable unrest among the populace over ever increasing local taxes’
avarro, 1975: 3) which largely finance the hospitals, the health care
ngthened and began to have significant effects.
ence the slowdown in growth since the early 1970s. In 1982 central
reaucratic control of the county councils was significantly diminished.
e 1962 legislation was abandoned in favour of decentralized administ-

Finance and Administration

Technically s i
peaking Sweden does no i
t have ¢
:;éh;t of the UK or Italy. This is becs o bulk of e
nance is not under direct
the smance ect central control, but is und
Omhpgge; ttl(e:(;, el&;,cte‘d local authorities - the county counecril:;hef C(?Ht_
Semi“autonomgsg te.ttlons ar}d GP services are financed throu. hnrddq
Whether mome t;xls;tzlckness mmsurance funds. Al residents of t%le ceogt!imi
: s Or not, are entitled ital,
D o u , ed to hospital, i
o th):: Chrjr. gd\:zenis pay a fele for GP and Dut-pal:ient cc::sgsgsgt :
fund) mo £4gf0r a; 5 é?r a private doctor (registered with the insu?sg,'
Subsidived fone d;z:t]talic doctolg. There are prescription charges ;
, . care. Hospital i s
oy P care is free, tho
patients have to pay £3 a day. Navarro (1975: 74) Iilsg}s]u:‘{é?yg cs;:x

ent grants f

ning machinery was stre

, . example of national i =
access to the sys . i nal health insurance’
cont of the fu!if;tiem 15 not based on contributory eligibility rules aengzza:u
Using a diffe ngt comes from local and national taxation. £
) rent parameter one could '
care is mor . ' uld argue that public s
¢ comprehensive than in Britain. Thus in 1%84 puij?emr e
: expen

tion, in which

detailed central regulation and close supervision is . . . replaced by broad
‘ptanning and coordination . . . The state now relies on two means of directing
the activities of the county councils: by giving special grants for the kinds of
‘health programmes it wishes to se¢ . . . and by framing special conditions in the
‘state insurance system which make the county councils more interested in certain
programmes . . . State grants have been channelled into psychiatric care as well

» and only 5 per cent of doctors
as preventive care. (Lane and Arvidson, 19%9: 86-7)

totally i i i
‘a!tho{lg; g;eﬁg:t:ate sect(t)r in 1985. As M. Gordon (1988: 210) explain
practitionis were. ;;s;fo‘r O private pract'ltioners, the great majority of th
their private foon s lcu,-kted with hospltafs or public dispensaries, an
Britain and Suate, alérerr}ented their bgsic salaries from public sou,rces
capitalist stors Offeringelagn;zgsze(r)ﬁly s:jx!.(out of twenty-three) advance
early as 1960. Most striking in compariggn ‘1;;01‘;;’;3; f;) :;hl:aogfti)?(])rct?re of
ion

This reform diminishes the direct power of central government over the
management of health care, but, of course, in this system local politicians
are under acute pressure to limit costs, because of their impact on local
taxation. Hence during the 1980s there have been few new programmes
and an increasing emphasis on economic efficiency. There i3 a move
towards making clinicians directly accountable for their budgets, called the
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‘base unit system’. This may generate better financial discipline
accountability, while ‘the autonomy of the health professionals seems
retained if not increased at the clinical level’ (Lane and Arvidson,

94). The complexitics and contradictions of decentralization and
consciousness in health care are enormous. :

5. free at the point of consumption. His vis?on was not ur_llike that c;f
-t’emporary in Britain, Aneurin Bevan. lec'a Bevan, his progose}l] S
s severe opposition from the medical profession, represented Ey the
. Medical Association (SMA). As Anderson (1972: 78) explains,
‘was a declared Socialist, and even in Sweden,.such a label d(();; noi
fortabiy with the medical profes:sion.’ The Social Der?.ocrats i nlo.
se sufficient public and trade union support for the Hpjer pr}(l)pc;slsl X
chind-the-scenes, bureaucratic strategy for reform fallf‘:d. The .
ore successful in rejecting Hojer than the BMA were in attemptmg
oct Bevan. Hence when finally in 1955 the government tmplemen?e
P;: v health insurance to cover ambulatory care, the out-of»hospltai
- Sgo:)itinued to work on a fee-for-service, private basis with patients
%szrsed for a certain proportion of the fee from the in§urance Eunc-ls.
{;'ring the 1950s and 1960s the nature of the medtcgl_ profe‘ssaon
_sed: the old guard who stoutly defended sole practitioner status
anga“; retired. The concentration of new investment on in-patient care
Jt'h?: citadels of the system, the county hospitals,. led t(? the a:itro?h).f gf
ral practice. More and more doctors were hospltai-pased aln- salaried.
nal conflict in the SMA centred around income inequalities }z:m;)ng
ital doctors, particularly between those. whq bc‘aneﬁt_ed from the f?::};
ervice work and those who did not. This coincided in 'the 1560s w1t
émergence of the ‘equality movement’ .amongst the Social Democrf'l S.
<'in 1970 the corporate rationalizers in the heai'th care 'bureat%c;(‘icy
ceded in making the hospital doctors totally sglarlecl and in abo‘hs ing
fee-for-service basis for ambulatory care. This was called the Seven
rowns Reform’, named after the original ﬂat-_rate fefa of around 70 pence.
act a two tier flat-fee system emerged, with a higher charge to see a
ctor on a ‘private’ appointment basis, an.d a lower f.ee to queue hto see'a:
¢tor on a ‘public’ basis. As already dfscussecl, since 1970 t'edgr.ed.l
'jority of the medical profession have in e_ffect become salarie fciE
rvants. Indeed in 1971 the doctors, alongside othler member.s ﬂo the
ublic sector professionals union, SACO, 'went on strike very briefly in a
lary struggle with the government, which was broken by. emtt)argern'c:)j
gislation. The doctors had finally entered traditional .cpllectlve argain
g, and so some of Hojer’s principles had come to fruition. Ine.quahty' 1;:
cess to ambulatory care was sharply reduced, as the- cost bgrrlers whic
cterred those on low incomes came down. Salary ditferentials amcn_gst
ecialists were diminished, to give more priority to lower-status specialties
uch as psychiatry and geriatrics. The S'even Crowns Refprm w}a:s osne i(;il“
the major achievements of the equality moverr.lent‘ within the d(:]c
emocratic Party, and its successful impiementatllon, demonstrated how
Tittle power the Swedish medical profession exercised (Starr and Immer-
i 7: 237). .

gagirgtig th?a 29705 and 1980s the rf_:la_ti_qr}sh_ip be@ween So_c;;z;i__]_)_efnqc]:aq;
nd the SMA appears to have been more harmonious, though not withou
significant conflicts. In 1979 the counties sought to force doctors to move to

Power Struggles in the Health System

On the face of it health care issues in Sweden seem to be very depoliti
in the sense that overt political or social struggles around health carg’
seem to be rare. This may refiect the fact that, comparatively unus
the health service is formaily under the control of locally elected p
cians. Inevitably this means that the consumer, trade union and
fessional politics of health care is carried on within established local
political structures. The politics of health care is therefore di
incorporated into mainstream politics. To the outside observer, it appe
in fact that decision making about priorities, resourcing, industrial ¥
tions and so on are highly bureaucratized and largely dealt with by cén
and local government administrators in partnership of course with
medical profession. :
Ever since the ascendance of Social Democracy in the 1930s ther
been an ongoing struggle between government and the doctors ove
status and remuneration of the profession, behind which lies the unive
conflict over clinical autonomy and attempts by the state (o con
professional behaviour. The Social Democrats came to power in the 19
with a commitment to establish a national health service in a contex
which only 30 per cent of doctors were employees of the county c¢oti
hospitals. Medical care was dominated by private practitioners operit
from their own offices or from the public hospitals on a fee-for-serv
basis. By the 1970s, as mentioned above, the great majority of doct
were salaried employees of the public health care system. This transfor
tion did not come about without conflict, which came to a head in t
instances, First the government commissioned a report, published in 19
on out-of-hospital and out-patient medical care. In fact the five members
the commission could not agree, which is extremely unusual in Swed
but the minority report by the Director General of the National Medi

Board, Axel Héjer, reflected Social Democratic thinking. Hojer’s view,i
his own words, was that '

all medical care services needed by the individual should be offered free
charge at the time of treatment. It should be the duty of the community to delive
this by means of an extended and (comprehensively) regulated organisation
including and coordinating public health, hospital care, preventive medicine

an individual basis and ambulatory medical care. Especially ambulatory medica
care, which has largely been left to medical doctors’ private initiative . . . shou
be extended and regulated by public provision. (quoted by Serncr, 1980: 101}

L

In other words Hojer wanted a fully salaried, pubticly employed medidé
profession, a system which integrated preventive, curative and ¢
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underresourced areas, to which the SMA responded with a campaigy
‘the protection of free enterprise’, but in general doctors seem toi
collaborated with the planners. Most recently in 1982 the SMA re
aspects of the decentralization of health service management, des
above. An important element of this managerial reform was the:
separation of management responsibility from clinical responsibility;
the notion that final medical responsibility lay with the county co
rather than with particular physicians, The SMA lost this batt]
paradoxically, with the virtua! freeze on real growth in health
spending in the 1980s, the county councils have had limited room
manoeuvre in shaping clinical priorities and detailed spending. The con
between the corporate rationalizers (the politicians and administrat
and the medical professionals continues in the county hospitals’ cor
of power.

onfident commitment to nuclear power was a major factor in their
at in 1976.

~ the familiar dilemma of increasingly articulated health r}ef:ds a.nd
ng pressure to limit resources led not only to adm;mstrat;.ve
tralization in 1982, but also to a renewed attention to Preventlve
are and equality of health outcomes. Unlike in Britain, it does not
that these issues were particularly pressed forward by the public
unions and the left, because they have never been particu!axfly
inent in public debate (Carr-Hill, 1989 40). Nevertheless social
ists and epidemiologists in the 1970s discovered significant inequa-i—
4 mortality and morbidity. Le Grand (1989) examined the va‘riation.m
stality amongst the population as a whole in a large number of industrial
ties. He found that although Sweden had relatively low overall
ality of mortality amongst chitdren and infants, for adults the.Swedes
io better than the average variation in mortality in thxrty—_two
tries. Data on social class differences in mortality is inadequate since
svernment does not recognize such parameters, but on the basis of the
evidence Erikson (1987: 56) concludes that ‘there are some, albeit
ner small, differences in mortality between social classes in :Swede‘n.’
onen (1989) suggests that adult mortality in six couniries including
en is correlated with levels of education for both men and women,
gesting another aspect of the effects of class. Using data from the Living
dard Surveys of 1968, 1974 and 1981, Kjellstrém and Lundberg (1987)
d significantly higher incidence of health problems amor}gst WOIen,
ly people and the blue collar working class, with their dcgl"ee of
ivantage remaining largely unchanged since 1968. As in other ]ﬂdl:lS-
societies, women in Sweden suffer more ili health than men, despite
- greater life expectancy. The use of health care services by the .less
thy groups in the population increased significantly over the Period,
esting perhaps that inequalities would otherwise have wu;lened.
artheless access to health care remains more difficult for pensioners,
wives and the unemployed compared to those in paid employment
iderichsen, 1982: 194). This may reflect the fee-paying basis fqr
ulatory care and the fact that poorer people have to queue and wait
er for appointments, than those who can afford the higher fees tosee a
or on a ‘private’ appointment basis, The limited evidence suggests t?lat
welfare state as a whole may have had only a limited effect in curbing
‘and gender inequalities in health status.

D ring the early 1980s expert reports commissioned by the governmc?nt
hiese issues prompted the passage of the 1985 Health Policy Bill which
nized that

Health Status and Health Inequalities

The health status of the Swedish people is unquestionably one of
highest in the world. The infant mortality rate has consistently }
amongst the lowest in the Western world, 6.8 per thousand live birtl
1985, Life expectancy is amongst the highest in the West, significs
better than that in the other capitalist states focused on in this book,
these parameters Sweden performs about the same as Switzet]
(OECD, 1987: Tables 8 and 9). Using a composite tanking of seven
age- and sex-specific mortality rates for ten advanced capitalist states i
mid 1970s, Maxwell (1981) ranked Sweden in first place, some way a
of Switzerland which is a comparatively low spender on health care (T
A.23). Such statistics are perhaps largely a reflection of the very high |
standard in Sweden rather than the welfare state in general or the h
care system in particular, though Maxwell’s findings indicate some possi
differential impact of the social democratic welfare state. :

As in Britain, during the 1970s three critical and interrelated issues ¢
to prominence in health policy in Sweden: diminishing resources, r
technological demands and costs, and faltering performance in term
health status and health inequalities. The ‘technocratic ideclogy’ w
emphasizes a hospital-based, curative, high-tech approach to health carg
particularly hegemonic in the Swedish health service. Hence, in-patit
hospital care is much more predominant than in the US or Britain;
ambulatory care correspondingly much less common. This has begu
change with out-patient primary care doubling its budget share in
1980s. The emphasis on hospital technology may be explained in pa
the keen commitment of the Social Democrats to technological rati
ity as the handmaiden of industrial and social progress applied to hea
care (Diderichsen, 1982: 195). By the mid 1970s political opposition
such assumptions, applied to nuclear power for example, was gal
momentum in the shape of the green movement. The Social Democr:

ial attention should be paid to those groups of society who are at greatest
sk, .. manual workers and the low-level salaried employees; immigrants,
ng-term unemployed, people living alone, divorced men and among children

parents with low incomes and social and mental problems. {quoted by
ahlgren and Diderichsen, 1986: 536)
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Surprisingly the health problems of women are not specifically mg
The Bill also advocates extra resources for prevention, public
epidemiology and primary care. The Bill is a rather uneasy com
between three radically different forms of policy prescription -
ative, social democratic and a radical public health approach. g
atives, including the Swedish Conservative Party, emphasize comp.
and privatization to increase real resources and individual responsibil
health problems related to lifestyle. Mainstream Social Democra
emphasize the benefits of scientific medicine allied with rational
effective planning and management in the public sector, and the
ance of medical technology and drugs for Sweden’s exports. Improw
of economic growth would generate more resources for health CATY
lower unemployment, seen as a major contributor to health problem
radical public health movement advocates a fundamental switch of:
ities towards primary care and preventive measures, targeting th
healthy groups. They would shift the policy emphasis from indi
lifestyle changes towards highlighting corporate and public respons
for ensuring informed choices for all groups. The first Public

Report subsequent to the Bill (reprinted in Diderichsen and Lind
1989) hesitantly moves a little way towards the radical position;

seems unlikely that the Bill signals a really dramatic shift in health po
and priorities in Sweden.

+d activity of private capital has create.d.extra b}:rder.ls f(?r.tbe
state in terms of unemployment, retraining, social disloc(ithni
'tsirement and so on., Unquestionably in the 1990s th{: Socx}?
atic hegemony is going to bear its greatest pressu.r'es I;mce t i
‘his became clear in February 1990 when t‘he Social elrrlnocrah
ent resigned after failing to get an austerity package t‘i'(oug.n
=nt, which included a two year wage freeze and a ban on strikes1 t
¢ f,or continued support for the welfare'state. The govergmﬁn
sw the wage freeze and strike ban, but still now proposed} ig e;
<t taxation, cuts in social benefits ?lnd postponement Qf }he p ;nm:) .
{on of parental leave in 1991. Be!l;md tl:etse struggles lie a number
i ose facing other welfare states.

t tr:]mic:?é tg :?\e questiogn of the impact‘of the weifare state o‘n tge
class. There seems to be a growing perception amongsﬁt the
working class that the weifare state may dlffe.rentlal'l‘)f benelfit e
<ional and managerial groups and that the working class ?ay pzllgfa;:
a disproportionate contribution towards the costs (')f t ef I\ivc tare
This argument is commonly made about the \a‘felfa_re states of as "
e and elsewhere. An understandable rea’ctaon is to ‘cai! (I)rhw;g
ses and tax cuts to put money into workers pockets.; with whu; ttgy
tty the welfare services and goods that they need without having et
dictate to them how their needs should be fulfilied. Such an argu;nend
e to the fore in the day care debaie for ex.am.p!el. Anather re !e;te
is the question of the remoteness and author_ltarlamsm of the W(;,] ; aref
“This has come to prominence around guestions sugh as the g s 0
assistance claimants, drug addicts, parents of children taken éntc;
‘Gould, 1988) where the Swedish wel.fare stgte has tended to adop
authoritarian practices. There are increasing pressures for more
ive welfare rights, better advocacy_ for clients and more consufr?};:r
ipation. This again is related to a third aspect - the emergence 0 he
social movements over the past twenty years. To some exient e%
ath of the Social Democratic hegemony may have he’ld back some o
s movements, for example the autonomous women’s movement ss
ssed above. Nevertheless the anti-nuclear-power m0ve-m-ent and t 1€
¢e movement have had an increasing impact on the political scene In
ent years. In 1988 the Green Party exceec?ed the thr'eshold of 4 per cent
he vote for the first time and thereby achieved parliamentary repre;en-
on. Their philosophy of decentralization angi consumer power msay c?v;
impact on the Social Democrats. Finally it is apparent tha't we !}S;
porations are investing more and more overseas, as a reaction t10 ; g
v high levels of corporate taxation at home and also to be establishe
vers inside the single European market of the EC. o
he Social Democrat government of 1982-91 attempte(.i to r‘espond
se pressures, while at the same time trying to COL}nter inflation an _to
tect the welfare state, which is unquestionably still very popular in its
sent form. It is therefore extremely premature to talk of the crumbling

Conclusion

Since the 1930s, the Social Democratic hegemony has shaped the Sw.
welfare state so that it is very significantly different from the other wel
states examined in this book. The hegemony is based on a degre
collaboration between organized labour, capital and the state which:
not existed in other welfare states. In this partnership, private cap
continues to exercise control over industry, finance and commerce with
much threat of political interference. The Swedish Economy is owne
controlled by private interests to an astonishing extent, when one consic
how frequently Sweden is described as a socialist country. One famil
Wallenbergs, has effective control of more than a third of the total vali
the Stockholm stock exchange. Yet this extremely dynamic capita
economy has thrived alongside the development of an extensive welf
state. Over the years since the 1930s, the welfare state, as we have s¢
has succeeded in ameliorating class and gender inequalities in welf;
though also reconstructing and even sustaining forms of class, gender:
racial inequalities and oppression. The Social Democratic hegeni
would suggest that the successful development of the welfare state an
the capitalist economy is a symbiotic process, but this is impossible
prove. Since the 1970s, as in other countries, private capital and even so
Social Democrats have come to believe that the welfare state is a serit
"drag on further economic growth. On the left, it is argued tha
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of the Social Democratic hegemony, though clearly a significant ady

has alr_eady taken place in that the growth of the welfare state hap t
fanded in the 1?805. The new centre-right government formed in 1993
it predecessor in the 1970s, will probably not lead to radical change .
}ong term, however, the likelihood is that the hegemony witl adag t
caplltahst and international realities, moving towards the new realiim
social market economy model in the absence of a feasible socialist m

e Federal Republic of Germany: the
Welfare State in the Social Market
Economy

oderal Republic of Germany (FRG) came into being in 1949 with the
ion of the Basic Law, a strong written constitution. The occupying
rn allies, particularly the United States government, exerted great
nce over the shape of this constitution and of post-war West German
y The constitution puts firm emphasis on the rule of administrative
nd regulation for the governance of social policy. It also devolves
siderable power within the welfare state to the regional states {Ldnder)
ocal government. There is a continuous debate about the extent to
¢h the Basic Law could meet socialist or other radical aspirations, but in
rpretation so far it has certainly furthered a ‘private capitalist philo-
hy-with a certain soctal leaning’ (Sontheimer, 1972: 34), Politically the
jinant force in the FRG has been the Christian Democratic Party
YU) with their more conservative Bavarian partners the Christian Social .
on (CSU). They have led post-1949 federal governments, except for ‘
‘period of Social Democratic Party (SPD) and Free Democrat Party ~
)P) coalition between 1969 and 1982. All governing parties have
braced the idea of the Social Market Economy (see below) as an
logical shell.
he political economy of the FRG may be divided up into three
hronological periods, Up to the mid 1960s rapid economic growth (the
omic miracle) took place in a context of considerable austerity and
eprivation for the mass of the population until the late 1950s. There was
rally a marked absence of potitical conflict over social welfare issues,
ite high levels of unemployment in the 1950s and the pressing needs of
ons of incoming refugees from the East. Capital enjoyed ‘the presence
a relatively technologically advanced production apparatus . . . [and]
Iso the extraordinary weakness of the working class and its organisations
fter their devastation by fascism’ (Hirsch, 1980: 116). Conservative CDu
ocial policy reform in the 1950s won sufficient support from the demora-
d working class to preserve their hegemony. The period from the mid
960s to the mid 1970s saw a resurgence of industrial conflict and struggles
er the welfare state, leading to the partial eclipse of a more conservative
nterpretation of the Social Market Economy. The SPD/FDP coalition
eployed tripartite corporatism in response to growing pressures from the






