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1

A Move Towards the Local?
The Relevance of a Local Welfare
System Approach

Hakan Johansson and Alexandru Panican

Challenges to National Models of Welfare

Fighting poverty and promoting social inclusion is a major challenge for
most European welfare states, especially in the light of the 2008 financial
crisis. The European Union (EU) has been extraordinarily intervention-
ist in debates and has made the fight against poverty one of its five main
EU 2020 headline targets. Under the banner of an ‘active inclusion strat-
egy’, member states are encouraged to provide sufficient income support,
inclusive labour markets and quality services, pursuing such policies in
a coordinated manner at local, regional, national and European level,
between policy areas (minimum income support, activation and social
services) and among actors (public #zd non-public), as a means of fight-
ing poverty and social exclusion. The request for a multi-pillar approach
and coordinated actions and actors is put forward as the best way of
combating ‘the persistence of poverty and joblessness and the growing
complexities of multiple disadvantages’ (EC 2008/867, 2008; sce also
Kiintzel 2012; Frazer and Marlier 2013; Clegg 2013).
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2 H. Johansson and A. Panican

The EU’s active inclusion strategy resembles other EU strategies, as a
form of a social investment approach to the challenges European welfare
states are facing (EC 2013; Morel et al. 2013). Despite a growing political
and academic interest into these issues, and despite the fact that it is at local
level that most welfare policies are put into practice, except for research into
social services, previous welfare studies have, to a large extent, focused on
national policies, national reforms and national schemes and neglected to
explore the relevance of a local dimension for comparative welfare research
(Andreotti and Mingione 2014). We argue that the relevance of the local
dimension is particularly pertinent in the light of three different, but inter-
related trends that encourage us to rethink much of welfare research: state
rescaling, a shift from contributory to non-contributory schemes and
greater involvement of civil society actors in fulfilling welfare needs.

Firstly, many social scientists believe that the ‘stateness’ of contemporary
welfare states is challenged ‘from above’, whether ‘above’ is called globali-
sation, Europeanisation or denationalisation. It is commonly held that this
condition limits the de facto sovereignty of national governments, requires
stricter budgetary discipline and new regulative measures, narrows the range
of legitimate policy options and instruments at state level and shifts the bal-
ance between politics, markets and international courts as sources of material
advantage, security and protection against risks. In relation to national welfare
state regulation, such analytical accounts suggest that national governments’
capacities in decision-making have been complemented by new international
regulations, stemming from the EU and other international organisations
(Graziano et al. 2011; Frazer and Marlier 2013). Processes of ‘upward’ res-
caling—either expressed in terms of economic globalisation or as part of the
construction of an internal market within the EU, including greater labour
market mobility across borders—have thus diminished national govern-
ments’ ability to make autonomous decisions and their capacity to enforce
political decisions. Internationalisation and globalisation hence place nation
states and national regulative institutions in a novel situation as these can no
longer act as #he regulative power in a wide range of policy areas.

In the context of European welfare states, processes of rescaling have
often been spurred by developments at EU level (Ferrera 2005). National
governments appear to be less capable of determining economic and social
developments within their national boundaries (Kvist and Sari 2007).
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Barbier (2013) proposes that European welfare states now have hybrid
and multi-layered structures as they are embedded in the (social) policy-
making apparatus of the EU, amplified in the EU’s active inclusion strat-
egy. Hemerijck (2012: 293) and others maintain that European welfare
states are developing in an interactive evolution with the EU, as a form of
institutional ‘co-evolution’. Ferrera (2005) addresses the relations between
national welfare states and the EU as a form of ‘nested social policies’, that
is, domestic reforms take place within the context of European economic
and social policies.

Whereas the aforementioned reform processes seem to challenge central
and national level policy-making as a natural unit for analysis, supported
by the EU’s interest into the principle of subsidiarity, it is also evident
that welfare policies and programmes are increasingly being challenged
as national constructs ‘from below’, expressed as arguments in favour of
the decentralisation of welfare policies and services (Panara and Varney
2013; Pollitt and Bouckaert 2000; Pollitt 2005; van Berkel et al. 2011).
Across Europe, there is a trend for citizens to challenge long-established
bureaucratic or paternalistic modes of administration that are viewed as
rigid and inflexible. The notion of individualisation suggests, among other
things, that people have become more knowledgeable, self-confident and
conscious of their rights when dealing with frontline agency staff and pro-
fessional helpers. These people expect—and are expected—to have the
option of influencing decisions relating to their own welfare, whether
these options are expressed through co-determination, user involvement,
informed consent, group consultation or freedom of choice. Such demands
for greater flexibility have certainly put pressure on a series of social secu-
rity systems, but even more so on the delivery of social services, as clients,
users and consumers expect to encounter more flexible solutions, adjusted
to their particular circumstances (Hvinden and Johansson 2007).

Similar concerns are also being raised in relation to achieving greater
participation or even more influence over the design, implementation
and delivery of welfare policies and services. Throughout Europe we are
seeing the emergence of new discourses on citizens’ involvement as well
as the establishment of new forms of civic participation beyond represen-
tative democracy (Grote and Gbikpi 2002; Fung 2004; Fung and Wright
2003). Governments are increasingly experimenting with new forms
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of citizen participation, citizen forums and deliberative innovations.
Within the area of welfare policies, these efforts seem to be expanding
established forms of participation, including not only long-term actors
(e.g. social partner organisations), but also self-help groups, user organ-
isations, community-based organisations and other civil society actors
speaking on behalf of marginalised groups (Newman et al. 2004; Barnes
et al. 2007). Whereas traditional forms of political participation were
mainly acted within the arena of national politics, these new experimen-
tal forms of participation often seek to engage local stakeholders in affairs
that directly affect them.

These pressures from above” and ‘from below’ coincide with the observa-
tion that localism ‘is back on the political agenda’ (Featherstone et al. 2012:
177) and much emphasis in the re-scaling debate suggests that subnational
(regional and local) arenas, entities, cities and urban conglomerates have
become a more important level for certain public policy regulation and
delivery (Mingione and Oberti 2013; Kazepov 2008, 2010). The solution
to the challenges of modern governments does not lie in more extensive
supranational coordination. Instead, the solutions to the complex set of
problems many national governments face ought to be sought in subna-
tional, regional or local, risk protection (Brenner 2004; Fyfe and Milligan
2003). Albeit that much social policy remains under the responsibility of
national institutions (e.g. pensions and many other social security benefits),
the mechanisms behind many social risks (e.g. poverty, economic exclu-
sion or homelessness) and the greater diversity of life courses, risks, needs
and preferences arguably require concerted efforts and close dialogue in the
arena where people live and act—in local contexts.

The significance of exploring local-level studies into the topics of
poverty and active inclusion is even more relevant considering that
politicians turn to local solutions may in fact be interpreted as avoid-
ing the responsibilities of European welfare states—a kind of ‘auster-
ity localism’ (Featherstone et al. 2012; see also Council of Europe
2011). Arguably, rescaling and decentralisation could have adverse
consequences for welfare and social policy provision (Brenner 2004;
Ferrera and Rhodes 2000). From this perspective, welfare provisions
and services previously provided at national level and then delibera-
tively decentralised to local level do not necessarily improve problem-
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solving capacities but might well create new—or reinforce already
established—patterns of exclusion and/or conflicts over redistribution.
A greater role for local welfare might also lead to increased inequality
among regions and locations within a national state, with correspond-
ingly different regional or communal capabilities to finance welfare,
as well as challenging already weak understanding of social rights
and social citizenship in European welfare states. The consequence of
decentralisation and localisation may hence be greater cross-territo-
rial disparities, greater social inequalities, more fragmented solidarity
and unfair burdens on marginalised groups (Kitson et al. 2011). This
combined with a potential greater reliance on non-public efforts cre-
ates a complex and partly ambiguous system of local-level welfare
provision, with a complex set of actors involved.

Second, the current financial and economic crisis calls for a
renewed approach to the relevance of national social policies and
national income protection schemes. What started as a financial crisis
has evolved into an economic, political and—without doubt—social
crisis across the European continent (Brancaccio and Fontana 2011;
Jenkins et al. 2013; Taylor-Gooby 2013). In the wake of the crisis,
governments at various levels are currently facing increasing levels of
unemployment, higher levels of long-term unemployment and new,
more complex forms of social exclusion. Although different European
countries face different challenges and have a range of capabilities for
developing responses, observers tend to agree that the present crisis
has either directly or indirectly given birth to a series of austerity pack-
ages that often aim to cut public spending, social security benefits and
social services (Greve 2012). Southern European countries have been
most severely affected (Gutiérrez 2014; Matsaganis 2011; Petmesidou
and Guillén 2014), but also countries with other welfare regimes are
facing greater pressures on public spending, partly due to pressures on
financial and economic systems and partly due to changes in ideologi-
cal orientation. Some of the Nordic countries seem to have managed
fairly well, but even in these supposedly comprehensive, egalitarian
and redistributive welfare states we can observe welfare reforms that
promote more selective, targeted and narrower welfare systems (Greve
2012; Kvist and Greve 2011; Vis et al. 2011).
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Changes of these kinds have paved the way for a set of far-reaching
reform processes within European income protection systems. Clasen
and Clegg’s (2011) investigations into European unemployment pro-
tection shed light on a series of reform processes, one of them being
that several European countries tend to put greater emphasis on non-
contributory and means-tested benefits like minimum income schemes,
social assistance schemes and similar. Marx and Nelson argue that with
the ‘return of mass unemployment in Europe, [...] cutbacks in first-tier
social benefit programmes in some places and changed demographics,
minimum income protection has become more important as a safeguard
against low income and poverty in parts of Europe’ (Marx and Nelson
2013: 7). Traditional national social protection solutions are arguably
no longer viewed as the key option for people suffering from financial
distress in times of unemployment or even sickness. Either directly, via
straightforward reforms, or indirectly, by not increasing benefit levels or
by tightening eligibility rules, it appears that contributory- and insurance-
based unemployment protection is, to a greater extent, becoming com-
plemented by various types of minimum income protection schemes or
by a renaissance in means-tested safety net of last resort schemes like
social assistance. Traditionally non-contributory schemes in general and
social assistance schemes in particular were seen as a residual form of sup-
port, yet these gain in importance when governments are under pressure
to find more financially viable solutions, also when larger cohorts of the
population can no longer enter the regular labour market and thus are
not entitled to insurance-based unemployment protection.

While most contributory schemes are based on rules and regula-
tions from central government, involve national stakeholders and are
often subsidised by central government (e.g. pensions, sickness insur-
ance, unemployment insurance etcetera), means-tested social assistance
schemes are embedded in local contexts and are in the hands of local
governments (Kazepov 2004; Saraceno 2002). The regulation of mini-
mum income and social assistance schemes certainly varies across Europe
(see Chap. 4 by Clegg in this volume), but most national schemes tend
to include local governments as either a direct decision-maker or at least
a local decision-taker, allowed and required to engage with and adjust
to local circumstances. In disparate welfare states, like Italy and Sweden,
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local governments have almost complete responsibility for such support
schemes. Countries such as the UK or Germany, with highly central-
ised regulations, can also provide room for manoeuvre for local decision-
makers allowing for adjustment to local circumstances. Considering that
many comparative studies have primarily focused on social insurance
and contributory benefit programmes, the growing significance of non-
contributory and means-tested schemes thus calls for a renewed research
focus into the significance of the local setting for the design and delivery
of minimum income protection and social assistance support, preferably
as a comparative study. This is even more pertinent considering that it
is at local level that coordination between the three pillars of the active
inclusion strategy is put into practice, that is, between income support,
activation offers and access to social services.

Third, while income protection schemes can cater for some people’s
needs, it is becoming increasingly obvious that such schemes can only
handle the complex issue of poverty to a certain extent. The gap between
formal public schemes and individuals’ needs seems to be widening as
civil society organisations, such as third-sector organisations (e.g. chari-
ties, voluntary organisations, user and community groups), become
more involved as welfare states are failing to deliver support and services.
Organisations such as the Red Cross report that they experience a ‘grow-
ing number of people living below the poverty line and needing assis-
tance, and also a rise in the intensity of poverty, whereby those who were
already poor are now poorer, as well as a widening gap between the rich
and the poor. This means that those living at the margins of mainstream
society—and those who are socially excluded—have grown in numbers
and the distance to re-socialise, rehabilitate, find a job and re-join society
has also increased’ (International Federation of the Red Cross 2013: 5;
see also Caritas Europa 2012; EESC 2012).

Across Europe various types of civil society organisations are invited
and/or expected to step in when the welfare state ‘fails’ to deliver support
and services for the most marginalised groups in societies. To an increasing
extent, civil society organisations develop services and support for members
and beneficiaries, sometimes directly working on public contracts, some-
times based on their own initiatives. This has also implied a new set of
governance arrangements between public and civil society actors. Ranging
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from loose collaborative networks to more formalised partnership arrange-
ments and direct contracting-out models, new forms of relations and
interactions are being constructed between public and civil society actors,
illustrating the complexities of horizontal coordination which include the
many forms of governance mechanisms embedded in such horizontal rela-
tionships (Brandsen et al. 2014; Bode et al. 2014; Boivard 2014; De Corte
and Versheure 2014; Furneaux and Ryan 2014). In some European welfare
states, the greater involvement appears to be a ground-breaking event since
these have primarily relied on public efforts and universal social assistance
schemes, while in other countries, local welfare organisations, such as com-
munity groups, charities and foundations, have always played a significant
and essential role in local welfare provision (Bode 2006; Evers and Laville
2004). Such innovations primarily materialise at local level as a way to mobil-
ise actors and resources and build new avenues for political participation,
often in relation to user groups rarely involved in ordinary political debates
(Bode and Brandsen 2014). This illustrates a more complex welfare mix,
in which civil society actors are involved in the deliberation, design and
delivery of support and services for various groups.

Purpose and Research Questions

These debates on rescaling, the renaissance of non-contributory welfare,
combined with changes in the welfare mix, challenge us to develop a new
set of research questions that conceptualises both state and local welfare
in a novel manner.

This book takes stock of research into minimum income provision (e.g.
social assistance models and regimes) and notices, interestingly enough,
that this has focused on national reforms, national policies and national
schemes as the main object of study, despite the fact that it is at local
level that most such policies are put into practice. We find research into
national minimum income/social assistance models and regimes (Eardley
etal. 1996; Gough 2001; Gough et al. 1997; Bahle et al. 2011; Cantillon
et al. 2004; Immervoll 2009; Marchal et al. 2011; Marx and Nelson
2013) and studies that compare the coverage, amount and duration of
benefits as well as the distributive effect of national minimum income
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schemes (Gomes 2014; Marchal et al. 2014;, Pena-Casas and Ghailani
2013). More recently there has also been extensive research into the ‘acti-
vation turn’ in income provision, in particular in social assistance support
(Hvinden and Johansson 2007; Ledemel and Trickey 2001; Lademel and
Moreira 2014). Only a few studies have however, deliberatively sought to
ana-lyse local social assistance provision from a cross-European perspec-
tive (Saraceno 2002; Ranci et al. 2014). This calls for more extended
analyses into how public efforts to combat poverty and promote active
inclusion are organised and put into practice at local level and remodelled
according to local conditions, cultures and agency organisation.

This book also takes stock of existing research into the role and function
that local civil society organisations, such as third-sector and voluntary
sector organisations, play at local level, providing support and services
for poor and socially excluded groups. Research into welfare mix and
the voluntary sector have traditionally focused on the macro-institutional
design of national models (Bode 2006; Evers and Laville 2004, Salamon
and Anheier 1998), yet more recently focused on issues of governance and
organisational hybridity (Anheier and Krlev 2014; Skelcher and Smith
2014; Smith 2014), or co-production as a particular form of service pro-
vision (Brandsen and Pestoff 2006; Pestoff et al. 2012). However, existing
research on welfare mix and the service provider function of third-sector
and voluntary organisations focus primarily on various types of social
services and less so on the involvement such actors play in relation to
the financial needs of poor and socially excluded groups (e.g. Saraceno
2002). This is due to historical and structural reasons, yet due to the
present crisis, new topics of investigation are to be placed on the agenda.
In correspondence, traditional welfare research (including research on
minimum income and social assistance provisioning) pays limited atten-
tion into the role and function of such non-public actors in catering for
the needs of various groups and the efforts and attempts of voluntary
organisations, charities and third-sector organisations to provide sup-
port and services for their members, beneficiaries and citizens in need.
Our studies seek to contribute to these academic debates by studying
public and civil society mutual cooperation and efforts to combat pov-
erty and social exclusion in combination as two essential and intertwined
aspects of local welfare systems.
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The book thus builds upon, but also aims to expand existing research
since the local level has been largely neglected; a more complex under-
standing of efforts to combat poverty and promote active inclusion needs
to address how such schemes and efforts are organised and put into prac-
tice at local level and (re)modelled according to local conditions, cul-
tures and agency organisation, as part of local welfare systems. The overall
purpose of the volume is to analyse the structure and composition of local
welfare systems in European welfare regimes, with a particular focus on local
anti-poverty strategies in five European cities. We seek to investigate the
role public agencies play in local welfare systems and, above all, in local
activities fighting poverty and social exclusion. In addition, what is the
role of civil society organisations—third-sector organisations including
community groups, churches and charities—in local welfare systems?
To what extent has the present crisis changed local governments’ and
civil society actors” involvement, cooperation and responsibilities in local
welfare systems and in local anti-poverty strategies?

Against the backdrop of these overarching research questions, we put
forward a set of concrete research topics that guide our comparative inves-
tigations: (a) How are local minimum income support schemes organised
at local level and to what extent are such schemes coordinated with other
related services (activation and social services) into a local active inclusion
strategy? (b) What role and function do civil society organisations fulfil
in local welfare systems in providing poor and socially excluded groups
with support and services, acting as a complement or replacement to
public services? (c) What governance arrangements prevail in contacts
between public and non-public agencies (partnerships models, contract
models or participatory governance arrangements) and to what degree
are such local relations imbued by trust and cooperation and/or conflict
and contestations?

These research objectives are combined with two more challenging ana-
lytical objectives, which, in short, aim to identify factors that shape and/or
structure the constitution of local welfare systems in various welfare state
contexts (e.g. local problem pressure, degree of local autonomy, degree
of local public capacity, role and function of local civil society, traditions
of cooperation) and to analyse the constitution of different local welfare
systems against the backdrop of different welfare regimes. We generally
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define a local welfare system as embedded in wider vertical and horizontal
relationships that influence how these systems function, what they deliver
and for whom. Local welfare systems thus differs from local governments
and local welfare mixes as they are constituted of a set of welfare actors that
are directly and indirectly interconnected and embedded in a particular
local setting (see Chap. 2 by Scarpa and Chap. 3 by Johansson and Koch

for further elaboration).

Studying Local Welfare Systems in Different
Welfare Regimes

Our explicit interest in local welfare systems, local anti-poverty measures
and local active inclusion strategies requires a brief explanation of the
contextual dimension of local welfare system studies and our selection of
cases. Five different European welfare states constitute the starting point
for our analyses: Italy, Germany, Poland, Sweden and the UK (Esping-
Andersen 1990, 1999) and also five cities analysed as local welfare sys-
tems. The analyses forms part of a FP7 EU collaborative research project
titled ‘Combating Poverty in Europe: Re-organising Active Inclusion
through Participatory and Integrated Modes of Multilevel Governance’
(Grant Agreement no. 290,488, see also www.cope-research.eu).
Considering the challenging methodological nature of making compari-
sons of local cases across country differences, we define these as cases within
national contexts, rather than as cases per se (see below for further explora-
tion). Most of the empirical investigations in the volume primarily explore
two pillars of the active inclusion approach: in terms of minimum income/
social assistance support and local activation services. Furthermore, each local
case explores the relevant set-up of local civil society actors, and considering
the variety of civil society actors involved in local welfare systems proper con-
ceptualisations and terms used will reflect upon national and local circum-
stances (for more general conceptual debates, see, for instance, Wagner 2012).
The countries have been selected as they cover as many welfare regime con-
ceptualisations as possible: a liberal welfare regime (the UK), a social demo-
cratic welfare regime (Sweden), a conservative welfare regime (Germany), a
southern European regime model (Italy) and a post-socialist welfare regime
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(Poland) (Fenger 2007) (see Chap. 4 by Clegg in this volume). The
countries also belong to four different social assistance models/regimes: a
‘welfare state with integrated safety net’ (UK), a ‘dual social assistance model’
(Germany), a model of ‘citizenship based, but residual social assistance’
(Sweden) and a ‘model of rudimentary assistance’ (Italy) (Eardley et al. 1996;
Gough et al. 1997). More recently, scholars have also made comparative
investigations of central-local regulation with regard to social assistance
provision and proposed that European welfare states could be arranged
into various scalar models, depending on forms and degree of regula-
tion (Halvorsen and Hvinden 2016; Kazepov 2008, 2010; Kazepov and
Barberis 2012; Minas et al. 2012, 2014). The countries in the study repre-
sent the four scalar regimes/models proposed by Kazepov and the national
models and are further explored by Clegg in Chap. 4 (see also Angelin et al.
2014; Clegg 2014; Jessoula et al. 2014; Heidenreich et al. 2014).

The first of Kazepov’s models is one of ‘strong local autonomy, but centrally
framed’ (e.g. Norway, Finland and Sweden) is characterised by shared respon-
sibilities by central and local governments, yet with an emphasis on local
political autonomy. The state has the legislative power over social assistance
provision, but management and delivery of services and benefits are mainly an
issue for local governments. Countries tend to provide local governments with
extensive local autonomy and a typical feature is also local authorities with
large capacities with regard to administrative structure and financial resources,
for example. Second, a ‘centrally framed model’ that places strong emphasis
on the role of the state and central legislative and regulative power (e.g. France,
but also Germany and the UK). Here the central state makes decisions about
all aspects of social assistance provision, for example, access criteria, amount
and duration and local authorities are largely expected to act according to
already established eligibility criteria and benefit levels. In Germany there has
for instance been a clear trend of centralisation of minimum income provi-
sion from local level and to the central level. A third set of countries could be
depicted as ‘regionally framed countries’, since they have passed on regulative
responsibility for social assistance provision to subnational level (e.g. Spain,
Italy and Switzerland). The regional level largely controls planning and eli-
gibility criteria, while lower-level local actors manage and deliver social assis-
tance. Such decentralisation and subsidiarity give rise to extensive variation
across geographical areas and local authorities have extensive ‘autonomy in


http://dx.doi.org/10.1057/978-1-137-53190-2_4
http://dx.doi.org/10.1057/978-1-137-53190-2_4

1 A Move Towards the Local?... 13

the design, management and implementation of social assistance schemes’
(Kazepov and Barberis 2012: 226) and we can expect local fragmentation both
between and within local entities. The last model explored by Kazepov and
Barberis (2012) regards a ‘mixed frame in transition” and refers to countries in
which the central state has a key role in developing legal regulation, but that
subnational bodies nonetheless play a significant role. However, it is suggested
that international actors such as the EU also play a significant role for social
assistance regulation in this model. With regard to the countries included in
this study, Poland illustrates a mixed frame in transition where different ‘ter-
ritorial authorities—though lacking legislative power—intervene consistently
not only in the management and delivery of social assistance measures, but
also in their planning’ (Barberis et al. 2010: 190). These three regime/model
perspectives are summarised in Table 1.1.

Table 1.1 summarises the main national conditions for local welfare
systems. However, one must not forget that these countries also differ
regarding the involvement of civil society, third-sector and voluntary
organisations in delivery of welfare services (Bode 2006; Evers and Laville
2004). In Germany the free welfare organisations have played an impor-
tant institutional role as the main provider of social services for a long
time, and continue to do so (Bode 2006; Striinck 2010). With regard to
the Italian welfare state, Ranci and Mintagnini (2010) argue that with-
out ‘the contribution of the third sector in terms of resources and ser-
vices, the capacity of the Italian welfare system to meet welfare needs
would be much lower than it is' (Ranci and Mintagnini 2010: 109).

Table 1.1 Regime features of local welfare systems

Germany Italy Poland Sweden The UK
Welfare Conservative South Post- Social Liberal
state regime European Socialist Democratic regime
regime regime regime regime
Social Dual social  Rudimentary - Citizenship  Welfare
assistance  assistance social based, states with
model assistance residual integrated
assistance safety nets
Scalar Centrally Regionally  Mixed Strong local Centrally
regime framed framed frame in autonomy, framed
type transition  centrally
framed

Source: Author elaboration.
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Kendall (2003) asserts that third-sector organisations have been cen-
tral in the provision of welfare services in the UK, albeit in combina-
tion with various for-profit alternatives and later research shows that
community involvement, voluntary organisations and charity work
have become even more important as a conservative government re-
orientation towards a ‘Big Society’ model (Alcock 2010, 2012). Also
in countries such as Poland it seems that local non-public actors have
become more important in providing support and services for poor and
socially marginalised groups, yet unlike the aforementioned countries,
the EU seems to constitute an important alternative funding source for
local, regional and national organisations, implying greater pressures in
terms of transparency, professionalisation and keeping financial records
(Krzyszkowski 2010). In contrast to the aforementioned country profiles,
voluntary organisations and similar actors have rarely played an exten-
sive role as providers of services in the Swedish welfare system (Svedberg
and Olsson 2010). They have rather acted as watchdogs, advocates and
claims-makers in relation to public services, seeking to promote the
(social) rights for members and beneficiaries.

Unlike a great deal of comparative welfare research, our ambition is
to study five local welfare systems within their national contexts. Our
main object of analysis will be five European cities as an illustration of
different local welfare systems (largely leaving other subnational levels
such as a regional level out of the analysis). A key actor in most local wel-
fare systems are local governments and the local municipality. However,
the countries in this volume differ when it comes to the role, size and
the function of local governments in each particular national context.
Comparative studies into local governments emphasise differences
between local governments financial, administrative and professional
capacities, largely arguing that the Nordic/Scandinavian welfare states
rely on extensive local public capacities, while Italian local governments
were much less well-equipped and that Germany and the UK are located
between these polarities (Sellers and Lidstrém 2007; Heinelt and Hlepas
20006). Insight into the complexity that we find at local level is perhaps
of even greater significance than in national comparisons. For instance,
Germany builds on a complex federal structure, of federal states (16),
counties (301) and municipalities (more than 12,000) (Heinelt and
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Egner 2014) and it is the counties together with the municipalities that
share the main responsibilities for policy implementation. Also Italy
consists of a much greater number of local municipalities (slightly more
than 8000), as well as 108 provinces and 20 regions. These vary exten-
sively with regard to their average size, ranging from very small with a
couple of hundred inhabitants to some with more than 500,000 inhab-
itants. Municipalities are responsible for a long list of services (including
social services) but local authorities have fairly weak financial capacity in
terms of tax collection (Piattoni and Brunazzo 2011). Poland also con-
sists of a wide range of local municipalities (in total 2478 municipali-
ties, known as gminas), which are linked with 315 counties (poviat and
additional 65 cities with poviat status) as well as 16 regions. The average
population of a gminia is around 16,000 inhabitants, but in rural areas
these tend to be very small. Local municipalities are responsible for most
types of public services, including an extensive list of social services and
also have the right to collect taxes. During the last decade, local munici-
palities have gained more power, yet despite decentralisation reforms,
turnout in local elections tend to be fairly low and ‘local government
treat participation as a one-way street’ (Swianiawicz 2010: 12). Swedish
municipalities have a long tradition of local self-government, strongly
protected in the constitution. In total there are 290 municipalities and
18 county councils. As in most countries, these municipalities vary in
size from some with a couple of thousand inhabitants to a few with sev-
eral hundred thousand inhabitants. Swedish municipalities also tend to
be fairly strong in financial and administrative terms and have the right
to levy taxes and do so to a large extent (Lidstrom 2010: 11). In contrast
to the other four countries, UK local councils tend to be large, with
a high number of inhabitants and—following an Anglo-Saxon tradi-
tion—local governments have weak autonomy, but are nonetheless the
main provider of a range of important social services, often in combina-
tion with extensive collaboration with civil society organisations.

These differences are important features for our analyses of local wel-
fare systems since they indicate differences in the links and relations to
higher-level authorities. Despite these differences our choice of case stud-
ies includes a set of unifying local context variables. The local cases we have
selected are larger municipalities and/or cities in each national context
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and, even more so, are cases that have shared both previous and current
exposure to rather high levels of problem pressure (unemployment and
poverty levels in their respective national contexts) in recent years. They
also share other common features in terms of being historically indus-
trialised cities that have undergone a period of unemployment in recent
decades, partly due to de-industrialisation. Last but not least, they share a
common feature in terms of being presently governed, or have been until
recently, by a left-wing political majority that has constituted a political
hegemony of substantial influence for decades. The cases selected are the
cities of Dortmund (Germany), Turin (Italy), Radom (Poland), Malmé
(Sweden) and Glasgow (the UK) (Johansson et al. 2013).

Dortmund is a large city in Germany, but not one of the largest. It
has slightly fewer than 600,000 inhabitants and population has slightly
decreased in recent years. The city has a strong heritage linked to early
industrialisation in the nineteenth century. Located in the Ruhr region,
there is clear evidence of its industrial legacy. However, for a period
stretching over four decades, Dortmund has been challenged by substan-
tial structural changes shaped by a downsized industry, yet now charac-
terised by its creative social and employment policies (Spannagel 2013).
Despite these efforts and also despite the fact that the German labour
market has been booming lately, local unemployment levels are consider-
ably above the national average, and this, above all, concerns long-term
unemployment (Spannagel 2013). Prigge and Schwarzer (2006) clas-
sify Dortmund as facing ‘precarious structural change and shrinkage’
(Spannagel 2013: 10).

Turin held a prominent position as one of Italy’s main industrial cen-
tres and after the Second World War was the home of the car manufac-
turer Fiat. However, from the 1990s onwards, Turin has undergone a
process of industrial restructuring, shifting from an industrial towards a
service/tertiary sector. Despite this, the recent decade has been character-
ised by economic stagnation, which was exacerbated by the 2008 crisis,
resulting in a rapidly deteriorated economic situation and a problematic
labour market situation.

Radom can be described as a rather typical Polish post-industrial city
that used to be a poor working-class town in the country’s central indus-
trial area. Several major factories have closed down over recent decades
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and have partly been replaced by small and medium-sized enterprises
that are unable to employ sufficient numbers of Radom citizens. The par-
tial collapse of local industry has resulted in substantial unemployment
and high poverty rates in the national context, but the city is gradually
implementing an economic restructuring process, supported by the city
authorities that also involve civil society organisations aiming for innova-
tive approaches to these very challenging poverty and social exclusion pat-
terns. Despite the fact that the general development in Poland is clearly
that of a growing economy, with increased employment that has reduced
deprivation, Radom has not been able to follow this pattern. Instead the
city demonstrates signs of decline, as the local social assistance system has
more or less doubled during this time period (Kozek et al. 2013).

Malmo was one of the most industrialised cities in all of Scandinavia,
but since the 1970s it has undergone a process of labour market trans-
formation. Large shipping companies and textile manufacturing closed
down rapidly and the number of jobs quickly decreased. Despite the fact
that many Swedish municipalities have recently experienced a period of
relative economic growth, Malmé stands out as facing particularly dif-
ficult problems, with much lower employment levels than the country in
general and in comparative cities in particular, with high levels of unem-
ployment and also extensive costs for social assistance and high levels of
poverty (Angelin et al. 2013).

Glasgow is located in Scotland, a part of the UK that has had strong
links to labour movements and left-wing political parties over the post-war
period. The legacy of the industrial history of the city is partly responsible
for the strongly left-wing political ideology of the city; Glasgow was
home to many industrial jobs and the site of some of the UK’s largest
trade union and working-class political movements in the twentieth cen-
tury. Unemployment levels have been consistently high in Glasgow for
a number of years and the loss of industrial, unionised manufacturing
jobs in the 1980s has substantially affected the labour market over the
past 30 years. Local actors efforts to create new employment have been
somewhat successful; however these replacement jobs involve new risks
and issues of poverty, employment insecurity and in-work poverty. As
such, the city is facing a set of complex challenges regarding poverty and
financial deprivation (Table 1.2).
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The local cases will be further explored in Chaps. 5, 6, 7, 8 and 9.
However, it is of upmost importance to be aware of the challenges
involved in trying to elaborate comparative conditions on issues such as
poverty and social assistance features at local level (Bennett 2014). Data
on variables for poverty, employment and social welfare indicators are
mostly available at national level; and local city-level data is extremely
limited and often of unreliable quality. Despite EUROSTATs efforts
within its Urban Audit database, data are lacking for key variables such
as ‘severely materially deprived’ or ‘people at risk of poverty or social
exclusion’. Comparable data are also insufficient with regard to the eco-
nomically active population (no data for Turin or Radom, incomplete for
Malmo and Glasgow, and a limited time period for Dortmund). These
data limitations create difficulties in terms of how we explore (and com-
pare) socio-economic changes at city level and how to conceptualise local
problem pressures, the transitions of post-industrial cities and the role
of multi-level policies and multi-actor systems. There has been, perhaps
unsurprisingly, little research with a methodological approach or which
has suggested appropriate data sources to advance this research agenda.
In other words, undertaking city-level studies of local welfare systems
adds complexity to comparative research since it also poses some meth-
odological issues: how can we understand local problem pressures within
national welfare state configurations (various regimes) if we cannot take
stock and depict socio-economic city level data across countries and over
time?

Structure of the Book

The book is divided into three main parts, which, in addition to this intro-
ductory section, consists of ten chapters. The first part of the book covers
four chapters introducing our main research questions and the research
debates that we seek to engage with, as well as the analytical and empirical
framework for our research. The second part of the book is made up of five
chapters, each presenting a different city case study (Dortmund, Glasgow,
Turin, Malmé and Radom). The last part of the book contains two com-
parative chapters that aim to synthesise and further analyse the results from
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the earlier parts of the book to compare local governance models regarding
active inclusion policies, with a particular focus on the capacity of differ-
ent actors to combat poverty and on the institutional arrangements that
impede or enhance horizontal coordination between stakeholders.

This introductory chapter (Authors Johansson and Panican) has set
the scene for the book, introduced its overall aim and themes as well as
presenting a brief description of the contextual dimension of local wel-
fare system studies and our selection of case studies. Chapter 2 (Scarpa)
discusses the local welfare system as a ‘scale’ question. This chapter prob-
lematises the analytical use of upward or downward ‘scale’ and ‘rescaling’
and presents a review of recent comparative studies on local welfare sys-
tems, focusing on different factors and processes that increase or decrease
the discretion of local levels of government in designing social policies.
To foster greater comparability across different welfare regimes and to
encourage comparability in complex local settings, the third chapter
(Johansson and Koch) develops a common analytical grid that is applied
to all case studies in the second part and the comparative analyses from
the last part of this book. In Chap. 4, Clegg describes the supranational
and national contexts for recent local-level initiatives to combating pov-
erty and promoting active inclusion. The chapter discusses the emergence
of the concept of active inclusion at European level and analyses how
this concept generates distinctive patterns of reform and non-reform in
national minimum income protection policies, creating different con-
texts, opportunities and constraints for local-level policy actions.

The second part of the book consists of five chapters, each focusing on
one of our local cases. The five cases represent different welfare regimes
that rely on various traditions and regulations with regard to the role
of local agencies and civil society actors in delivering welfare services
and goods to poor and socially excluded groups. Following our research
topics, each of the different chapter will elaborate on a common set of
themes for empirical investigation. Each chapter discusses (a) local public
arrangements analysing the governance of minimum income provision
and if/how minimum income provision is coordinated with other forms
of public provision (activation services and other forms of social services)
to give the poor and socially excluded support and services; (b) the role,
function and extent to which civil society organisations are involved in
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the design, planning and delivery of support and services for poor and
socially marginalised groups in our respective cases and (c) the use of
different governance arrangements (partnership and participatory gover-
nance arrangements) between public and non-public actors in planning
and delivering services and to what extent such arrangements are based on
cooperation and/or conflictual relations between various public and non-
public agencies and potentially across levels. These themes are addressed
by Chaps. 5, 6, 7, 8 and 9 and in the case studies of five European cities.
Spannagel analyses the German city of Dortmund in Chap. 5; Bennett
discusses local anti-poverty and active inclusion strategies in the Scottish
city of Glasgow, UK in Chap. 6. Panican and Johansson analyse local
anti-poverty policies and active inclusion strategies in the city of Malms,
Sweden in Chap. 7. Maino analyses how such policies and strategies are
deployed in the Italian city of Turin in Chap. 8 and in Chap. 9, Kubisa
and Zielenska focus on the Polish city of Radom.

The final part of the volume consists of two comparative chapters.
Chapter 10 by Panican and Angelin, seeks to identify local typologies
of local strategies against poverty and social exclusion in a comparative
perspective. The aim is to provide an analysis of cross-case similarities and
differences with regard to the main themes raised in each case study. The
last chapter of the book, by Johansson and Hvinden, opens up a debate
with current welfare research and discusses the main findings in the book
in relation to the concepts of scale and place.
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2

The Local Welfare System as a Scale
Question

Simone Scarpa

Introduction

In recent years, scholarly interest in local welfare systems has grown among
social policy researchers. Although the number of comparative studies
on this topic is still limited, it has increased steadily, particularly across
the European Union (EU) countries. The common denominator of these
studies is the emphasis on the growing importance and discretion of local
governments in the design and implementation of social policies. Their
focus has been on a diverse range of social policies, from those tradition-
ally provided by local governments, such as social assistance and other
minimum income protection schemes (Saraceno 2002; Kazepov and
Barberis 2013), to those with a more recent and less established history
of local government involvement in their design and implementation,
such as active labour market policies and other measures to tackle social
exclusion (Karjalainen 2010; Ranci et al. 2014).

These comparative studies have often employed different terms for
referring to a shift of responsibilities from central to local governments.
‘Decentralisation’ is the most frequently used term in recent scholarship,
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yet other terms are often employed for emphasising its seemingly novel
nature in contemporary EU welfare states. Examples of these terms are
‘rescaling’ (Kazepov 2010; Keating 2013; Ranci et al. 2014), ‘subsidia-
risation’ (Kazepov2008), ‘regionalisation’ (Keating 1997; Ferrera 2005;
Vampa 2014) or ‘territorialisation’ (Moreno and McEwen 2005; Andreotti
etal. 2012; Bifulco 2014; Andreotti and Mingione 2014). The motivation
for the use of these different terms is, among other things, based on the
observation that decentralisation seems to have different causes and conse-
quences in contemporary EU welfare states, compared with the post-war
golden age of their development and that local governments have always
played a key role as social service providers, albeit with relevant differences
between countries. In this respect, the literature on local welfare systems
appears to be characterised by a heterogeneous lexicon, as well as by a
lack of conceptual cohesion. The accumulated evidence of research in this
genre is furthermore fragmented and tends to be dominated by descriptive
accounts of cross- and subnational variation. What is missing is a compre-
hensive theoretical framework to be used for accounting for the causes of
cross- and subnational differences between local welfare systems, hence
moving beyond the prevailing descriptive research orientation.

The purpose of this chapter is to sketch a theoretical framework of this
kind by taking inspiration from the Territories-Places-Scales-Networks
(TPSN) methodological approach that was recently proposed by Jessop
et al. (2008). The reason for the choice of this approach is twofold. First,
it employs the same spatial categories found in many studies on local
welfare systems, that is, ‘scales’, ‘territories’ and ‘places” and is useful for
further elaboration and cross-fertilisation. The TPSN approach accom-
modates a fourth spatial category, that of ‘network’, which refers to forms
of cross-boundary partnership and cooperation between local govern-
ments (e.g. municipalities, regions or metropolitan areas). This spatial
category is neither analysed to greater extent in the literature on local
welfare systems nor in any of the following cases analyses of local welfare
systems (see Chaps. 5, 6, 7, 8 and 9) and therefore not explored further.
Second, the TPSN approach can also be used as a heuristic device for
explaining the differences between the three aforementioned spatial cat-
egories, as well as their reciprocal relationships. In particular, the spatial
category of scale appears to be a crucial one for understanding both the
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downward (i.e. to subnational institutions) and upward (i.e. to suprana-
tional institutions) transfer of social policy competencies in European
welfare states.

Building on this approach, the following section offers a short, and by
no means comprehensive, review of a few recent studies on local welfare
systems. The aim of this preliminary review is to highlight how it is pos-
sible in these studies to identify three spatial categories that are often used
to define the processes generating local welfare systems. As mentioned,
these spatial categories are those constituting the TPSN approach: scales,
territories and places. In the third section, the argument is developed
that in order to investigate the mutual differences and reciprocal rela-
tionships between these spatial categories, the concept of scale should be
chosen and used as an analytical entry point. This section also discusses
the theoretical implications of using the concept of scale as an entry point
into the analysis of local welfare systems. Based on the previous review of
scalar theory, the remainder of the chapter proposes a spatially sensitive
periodisation of welfare state development, which focuses on the histori-
cal evolution of central-local government relationships in three subse-
quent stages of development. A concluding discussion is then presented
in the fifth and last section.

Scales, Territories and Places of the Welfare
State

Historically speaking, decentralisation is not a new theme in Europe,
but it is only in recent decades, between the 1970s and the 1980s, that
it has become a central principle of welfare state redesign. When New
Public Management emerged as the guiding principle for welfare state
reforms, decentralisation began in fact to be seen as an effective tool for
enhancing public sector efficiency as well as local government capacity to
respond to the specific needs and demands of local populations (Dubois
and Fattore 2009; Wollmann and Thurmaier 2012). However, decen-
tralisation has been rarely considered as an important category of welfare
state research and it has gained attention in mainstream literature only
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recently. In particular, a number of recent studies examined the extent to
which decentralisation resulted in an increase in internal variation within
welfare states and, therefore, in the emergence of subnational welfare
systems that are embedded in locally specific institutional frameworks
and policy traditions. This literature on ‘local welfare systems™ identi-
fied three processes that are thought to affect country-specific forms of
decentralisation:

1. The extent to which decentralisation reforms transfer social policy
responsibilities from central to local governments ( i.e. what might be
termed the magnitude of decentralisation).

2. The enduring influence of pre-existing patterns of central-local gov-
ernment relationships on the degree of freedom that can be achieved
by local governments as a consequence of decentralisation reforms (i.e.
what might be termed the path dependency of decentralisation).

3. The ways in which locally specific political and institutional traditions
and socio-economic contexts mediate the impact of decentralisation
reforms at local level (i.e. what might be termed the place embeddedness
of decentralisation).

Although these three parallel streams of research emphasise different
aspects of welfare state decentralisation, they share a common view that
the effects of decentralisation processes are intrinsically ambivalent and
that neither national nor local governments behave as mere active shapers
of or passive reactors to these processes.

With respect to the first of the aforementioned processes affecting wel-
fare state decentralisation (i.e. the magnitude of decentralisation), a key
factor has been identified in the establishment of the principle of verti-
cal subsidiarity at EU level, with the implementation of the Maastricht
Treaty (Toth 1992). Vertical ‘subsidiarisation’ encouraged EU member
states to adopt new governance structures providing larger degrees of
autonomy, together with correspondent degrees of responsibility, to local
governments (Kazepov 2008).

In its horizontal form, the principle of subsidiarity had previously
exerted a certain influence on social policy developments in the EU coun-
tries characterised by a stronger Catholic tradition. In these countries,
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horizontal subsidiarity encouraged the sharing of responsibilities between
the public sector and non-public actors (both for profit and non-profit)
(Colombo 2008). The relationship between the public sector and non-
public actors has been traditionally more problematic in Nordic countries.
These countries have been characterised by a high level of administrative
decentralisation but also by a more state-oriented approach to social pol-
icy provision, as well as by a more individualised notion of family:

Subsidiarity means that the state hands over responsibility not just to the
family but above all to local society, that is, to subcultures. The Nordic
countries have difficulty [...] handling over responsibility to subcultures
in accepting that there are spheres where the universal, much-maligned
common sense has no right to penetrate. (Thorkildsen 1997: 171)

Along with the top-down pressures from EU level, another factor con-
tributing to the increase in the magnitude of decentralisation is thought
to be the bottom-up demand for the provision of social services more
tailored to the specific needs of local communities (Andreotti et al. 2012;
Andreotti and Mingione 2014). The view is that individual social situa-
tions have become more heterogeneous in post—industrial societies, hence
requiring correspondingly more heterogeneous forms of welfare state
provision: that is, differing also across subnational contexts.

Within the TPSN approach, these top-down and bottom-up pressures
for change can be relabelled as processes influencing the scalar configura-
tion of the welfare state (Jessop et al. 2008: 393). The concept of scale
will be discussed more in detail in the next section. Here it suffices to
add that, in the context of comparative social policy research, this con-
cept can be used to refer to the hierarchical structuring of welfare states
in dominant and subordinate tiers of regulation, or ‘scales’, as well as to
shifts of power between these different hierarchically ordered scales. Any
form of re-allocation of power between scales can be defined as a process
of (welfare state) rescaling (Brenner 2004a; Kazepov 2010; Keating 2013).

The second process influencing welfare state decentralisation has to do
with the enduring influence of pre-existing patterns of central-local gov-
ernment relationships. As Ferrera (2005) noted, the degree of territorial
standardisation of welfare state arrangements within national territories
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strongly depends upon (and, in many cases, continues to mirror) the spa-
tial reach of political power that national elites were able to achieve dur-
ing the phase of nation-state building. Drawing heavily on the works of
Stein Rokkan, Ferrera (2005) argued that the nation-state building phase
was characterised not only by a process of ‘external boundary demarca-
tion’, that is, the demarcation of the outer line of political control of
nation states, but also by a process of ‘internal structuring’, that is, by
a top-down steering process carried out by national elites and aimed at
achieving a more or less complete subjugation of locally based competing
powers. Under this theoretical perspective, the enduring resistance of any
of these locally based competing powers against the expansionist coercion
of national elites is thought to also have exercised an influence on the
development of modern welfare states, by affecting the level of territorial
homogeneity that was possible to achieve.

It has been noted that when high levels of territorial heterogeneity in
welfare state provision are accompanied by a weak role of the central gov-
ernment in defining the social rights of citizens, intra-national regional
inequalities may increase and nationwide social cohesion may be threat-
ened (Andreotti et al. 2012; Andreotti and Mingione 2014).

Within the TPSN approach, the historical trajectories of patterns of
central-local government relationships can be relabelled as processes influ-
encing the territorial articulation of the welfare state (Jessop et al. 2008:
393). As mentioned, the phases of nation-state building brought about
not only the drawing up of national demarcations of political control,
together with the establishment of categorical divides between national
civil societies (for instance, between citizens and non-citizens), but also
other forms of internal bordering and administrative differentiation within
national jurisdictional boundaries: “This internal territorial differentiation
of the modern state entails the establishment of (a) intergovernmental
hierarchies; and (b) place- and region-specific institutional forms in which
particular types of spaces—such as urban areas, metropolitan economies,
rural peripheries, border zones and so forth—are encompassed under dis-
tinctive administrative arrangements’ (Brenner 2004b: 453). The spatial
category of territory can be thus used to refer to the distribution of social
policy responsibilities, resources and powers between central and local
institutions and to the ways in which different types of local institutions
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are integrated and rendered compatible with a nationally bounded and
coherent framework of intervention.

The third process influencing welfare state decentralisation is that related
to the mediating role played at local level by specific political and institu-
tional traditions in interaction with the socio-economic context, that is,
the local economic structure and labour market system. The assumption
is that decentralisation processes do not yield the same outcomes in dif-
ferent subnational contexts, not only as a consequence of differences in
the territorial articulation of the welfare state (e.g. in the structure and
scope of local governments), but also as a consequence of the different
types of institutional and socio-economic resources that can be mobilised
at local level. The capacity to mobilise these resources is thought to have
become crucial in the current phase of welfare state decentralisation. In
fact, local communities (including public and private actors) are being
urged to take on more responsibility in the design and implementation of
social policies. Accordingly, some scholars have proposed the recognition
of local welfare systems as separate and independent objects of research.
Local welfare systems have been defined as ‘dynamic processes in which
the specific local socio-economic and cultural conditions give rise to: dif-
ferent arrangements of formal and informal actors, public or not, involved
in designing and implementing welfare policies; and different profiles of
people in need. [The local welfare system] is not to be considered as a
simple rescaling of welfare responsibilities to the local level, but as specific
configurations of population needs and welfare providers and resources
emerging at the local level’ (Andreotti et al. 2012: 1926).

Within the TPSN approach, the set of institutional and socio-
economic factors influencing the specific embedding of welfare state
arrangements in a local context can be referred to by the concept of place
(Jessop et al. 2008: 393). The concept of place can be thus used to refer
to forms of area differentiation within a same national territory and, in
particular, to those existing between ‘core’ and ‘peripheral’ areas in terms
of economic development, institutional capacity, and civil society activ-
ism (Massey 1984). The place embeddedness of a local welfare system
implies the existence of a geographical setting where decentralisation
processes can be monitored and analysed in their contextual specificity
by social policy researchers.
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In this respect, Jessop et al. (2008) warned that a narrow focus on the
local embedding of social phenomena may run the risk of spatial fetishism
and, therefore, to adhere to a conception of space as static and relatively
immune to historical change. In fact, when the distinctiveness of a social
phenomenon is attributed exclusively to the fact that this phenomenon
takes place in a (distinct) cartographic unit (e.g. a city or a region), spatial
relations are then abstracted from their substantive and constantly evolv-
ing social relations. However, ‘space cannot be conceived as a static, pre-
given platform of social relations, but must be recognised as one of their
constitutive, historically produced dimensions” (Brenner 2004a: 28).

Furthermore, there are reasons to believe that local socio-economic
and cultural conditions have always played a crucial role in influencing
the spatialisation of social phenomena in local contexts, including wel-
fare state provision. For this reason, these local conditions cannot alone
explain the reasons for ‘the emergence of local welfare systems’ (Andreotti
et al. 2012: 1927), if with this phrase we want to designate a relatively
new phenomenon in EU welfare states.

A similar reasoning can be applied to the enduring influence of
patterns of central-local relationships established in the past (i.e.
the second of the aforementioned processes). Clearly, the impor-
tance of path-dependent processes cannot be neglected. However,
what has attracted the attention of many researchers is the extent
to and the way in which pre-existing institutional structures have
been remodelled by downward (i.e. to subnational institutions) and
upward (i.e. to supranational institutions) shifts of power. These
processes of welfare state rescaling seem to be of a novel character
and to serve as the primary driving force of decentralisation, affect-
ing the inherited institutional forms of territorial articulation and
place embeddedness of welfare states.

As mentioned, most of the research on local welfare systems is gen-
erally concerned with just one of the three aforementioned spatial
categories. The TPSN approach can be adopted for overcoming this one-
dimensionalism and for allowing for a more holistic and wide-ranging
understanding of the plural spatial dimensions of local welfare systems.
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Following the guidelines of the TPSN approach, the spatial category of
scale can be chosen as the entry point into the analysis of the ‘triangular’
relationship between scales, territories and places and these relationships
have been recalibrated by recent decentralisation processes. By select-
ing scale as the entry point, the analytical focus is first placed on the
scalar transformation of the welfare state and then on the structuring
role of this transformation on the territories (scale—territory) and places
(scale—place) of the welfare state—as shown in Fig. 2.1. Before proceed-
ing further with a discussion of these parallel structuring effects, the next
section defines the concept of scale in order to explain in more detail its
difference from the other spatial categories with which it interacts.

Scalar configuration:
Vertical & nested
hierarchy of tiers of
Scale regulation Scale
N2 N2
Territory Place
Territorial Place
articulation: embeddedness:
Internal bordering Differentiation
and administrative between core and
differentiation peripheral places.

Fig. 2.1 Scale as a structuring principle impacting on territory and place
(Source: author’s elaboration based on Jessop et al. (2008))
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The Concept of Scale as an Analytical Entry
Point

Research on the spatial dimension of welfare states often encounters the
risk of confusing ‘contingent local variations’ in welfare state provision
with the ‘causal processes’ generating these variations (Duncan 1989:
233). Contingent local variations in welfare state provision are the out-
come of the triangular relationship between scales, territories and places.
The causal processes generating these variations can instead be identified
in the ways in which the three spatial categories intersect with each other
within specific subnational context. In order to understand the causes of
cross- and subnational differences between local welfare systems, it is thus
necessary to take the three categories into account simultaneously.

One advantage of using the concept of scale as an entry point is that, in
the first place, this concept facilitates distinguishing between contingent
local variations and their causal and generative processes. In other words,
the concept of scale allows us to follow Henri Lefebvre's suggestion of
shifting the attention ‘from things in space to the actual production of
space’ (Lefebvre 1991: 37). In fact, the concept of scale refutes the notion
of space as a predetermined and fixed entity and, instead, highlights
the inherently socially constructed nature of ‘spatialised’ phenomena.
Perhaps the most widely cited definition of scale (and the one with the
broadest consensus among scalar theorists), is the one proposed by the

Belgian geographer Erik Swyngedouw:

Spatial scale is what needs to be understood as something that is produced;
a process that is always deeply heterogeneous, conflictual, and contested.
Scale becomes the arena and moment, both discursively and materially,
where socio-spatial power relations are contested and compromises are
negotiated and regulated. Scale, therefore, is both the result and the out-
come of social struggle for power and control (Swyngedouw 1997: 140).

One problem with this processual and non-essentialist notion of socio-
spatial scale is that it may be exposed to the risk of conceptual elusiveness
and, therefore, to be conceptually stretched to include a too wide and
mixed range of phenomena that do not have a necessarily scalar nature.
In order to overcome this risk, Neil Brenner suggest that:
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(Iln the absence of an explicit causal argument linking the substantive
social content of the spatial unit in question to its embeddedness or posi-
tionality within a broader scalar hierarchy, there is little reason to theorize
the issues connoted by the singular usage of the ‘politics of scale’ in a scalar
terminology rather than through an alternative geographical lexicon, such
as that of place, locality, territoriality or networks (Brenner 2001: 600).

Therefore, a condition sine qua non for the definition of a spatial unit
as a scale is that it needs to be positioned within a broader nested hier-
archy of scales. At the same time, the socio-spatial scales constituting
a scalar hierarchy should not be conceived as self-enclosed and mutu-
ally separated tiers, but as open and interpenetrating domains. A rear-
rangement of a scalar hierarchy (i.e. a process of rescaling) implies a
change of the ways in which its constituent scales are interrelated and
interpenetrated with each other (i.e. with higher and/or lower scales).
Consequently, the relationship between scales cannot be conceived as
a zero-sum game. For instance, the relationship between national and
local levels of government cannot be equated with a mere interchange of
power resources between some sorts of communicating vessels—as if the
weakening of one level would be automatically associated with the paral-
lel empowering of the other level. That is to say, welfare states, as national
scales, cannot be conceived as ‘merely external parameters for the urban
question” (Brenner 2000: 364).

It should be noted that the concept of scale is not entirely new.
An antecedent of this concept can be identified in the notion of the ‘spa-
tial fix’ introduced by the Marxist geographer David Harvey (Harvey
1978), which exerted a strong influence on urban studies. The notion of
the spatial fix refers to the spatial crystallisation of social relations within a
geographical unit, which leads to the establishment of relatively coherent
and stable local frameworks of regulation, based on the interconnection
of local economic structures and local modes of institutional regulation.
Apparently, this concept resembles some of the proposed definitions of
local welfare systems, as those discussed in the previous section.

Harvey's argument is that even the most volatile forms of capital can-
not be devoid of some form of grounding in space. Capital always needs
to anchor itself to ‘a physical landscape appropriate to its own condition
at a particular moment in time, only to have to destroy it, usually in the
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course of a crisis, at a subsequent point in time’ (Harvey 1978: 124). In
fact, spatial fixes tend to have a chronically unstable nature, which is due
to the contradictory tension between the need of fixity (i.e. the need to
obtain profits in certain localities) and the need for mobility (i.e. the pos-
sibility of reinvesting these profits in other localities) of capital. Because of
the higher mobility of capital relative to labour, the tension between fixity
and mobility can lead to a crisis and to the search of ‘new’ spatial fixes.

As noted, one limit of Harvey’s perspective is that the causes of instabil-
ity of spatial fixes are seen as cyclical but also, to a certain extent, as erratic
and unpredictable (Jessop 2000). The definition of the same phenomenon
in scalar terms instead allows the explanation of the aforementioned crises
as events associated with long-term developments and regime shifts in capi-
talist development. In fact, as explained below, scalar theory provides a uni-
fied framework for the parallel analysis of the spatial and temporal nature
of the forms of interaction between national and local welfare systems.

A Scale-Attuned Analysis of Welfare State
Decentralisation

The starting point for the definition of a unified framework for the paral-
lel analysis of the spatial and temporal development of welfare states can
be identified in the ‘strategic—relational approach’ to state theory, origi-
nally developed by Bob Jessop (2002) and then expanded by the author
to analyse the scalar aspects of European governance (Jessop 2005). The
strategic—relational approach is based on a Gramscian perspective on state
power, which considers the state as a terrain of political struggle. Under
this Gramscian perspective, the state is thought to be affected by power
relations in society at large. At the same time, the state is also believed to
operate selectively to reinforce or discourage the actions of some agents to
the advantage or detriment of others—by means of what is defined as its
‘strategic selectivity’. The direction of the strategic selectivity of the state
depends upon the capacity of different actors or coalitions of actors to
mobilise and pursue (successful) political strategies designed to affect state
policies and, therefore, the (strategically selective) functioning of the state.

Neil Brenner proposed a spatialisation of the strategic—relational
approach, by adding that: ‘space is not only a key dimension of state insti-
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tutional organisation, but frequently becomes an explicit object of state
strategies as they target particular geographical areas, places, and scales’
(Brenner 2004a: 89). By collapsing Jessop’s notion of strategic selectivity
and the notion of spatial selectivity, Brenner advances the idea of state
spatial selectivity. State spatial selectivity can be defined as the sum of
state policies and initiatives aimed at differentiating state’s territoriality
(e.g. by favouring the concentration of investments and resources in cer-
tain places at expenses of others), but also preserving its geographical
unity, institutional stability and operational coordination. As in the case
of strategic selectivity, the geographical focus of the state spatial selectiv-
ity is the outcome of the balance of power among actors or coalitions of
actors pursuing competing political strategies and goals.

Furthermore, Brenner outlined a periodisation for the analysis of the
transformation of the state spatial selectivity of European nation states,
from the post-war period of macroeconomic policy-making (i.e. a period
characterised by centralisation of welfare state arrangements) to the con-
temporary period of welfare state restructuring and rescaling (i.e. a period
characterised by decentralisation of welfare state arrangements). Despite
the high level of abstraction of his periodisation, Brenner acknowledges
the path-dependent and path-shaping aspects of (welfare) state scalar
configuration: “The rescaling of state space never entails the creation of
a “blank slate” on which totally new scalar arrangements could be estab-
lished, but occurs through a conflictual “layering” process in which emer-
gent rescaling strategies collide with, and only partially rework inherited
landscapes of state scalar organisation’ (Brenner 2009: 134).

Following Brenner, it is possible to identify three sequential phases in
the recalibration of the welfare state as a ‘scalar configuration’ (Table 2.1).

The first phase of spatial Keynesianism (1960s to early 1970s) was char-
acterised by:

* A scalar configuration based on the nearly undisputed prevalence of
the national scale of regulation over subnational ones.

* A territorial articulation of the state that promoted the standardisation
of welfare state arrangements within national boundaries.

* A state spatial selectivity that aimed at reducing differences in the
availability of institutional and economic resources between places
(e.g. cities and regions).
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Table 2.1 The changing functions of local welfare systems: a threefold periodisation

Phases of welfare Spatial dimensions of the welfare state

state’s spatial Scalar Territorial Place

development configuration articulation embeddedness

Spatial Predominance of Territorial Equalisation of
Keynesianism national scales over standardisation living
(post-war to other scales of welfare state  conditions

mid-1970s) arrangements between places
Strategies of Increased importance Continuation of  Prioritisation of
endogenous of the local scale, the territorial public

interventions
on crisis-ridden

standardisation
process

development
(mid-1970s to

enduring
predominance of

mid-1980s) national scales places
Locational policies Increased importance Increase in local ~ Widening of

(mid-1980s to of local and discretion in inter-urban

present day) supranational design and competition

scales, decreasing
importance of the

implementation
of social policies

and disparities
between places

national scale

Source: Author’s elaboration based on Brenner (200443, b)

During this first phase, European welfare states continued to display dif-
ferent patterns of central-local government coordination, as a consequence
of the different paths of internal structuring followed by each country dur-
ing nation-state building phases. Despite these cross-national differences
in the patterns of geographical parcelisation of nation-states’ territories,
spatial Keynesian policies were generally controlled and coordinated by
central governments, leaving relatively little discretion to local bureaucra-
cies in their design. The goal of central governments was to ensure eco-
nomic stability by achieving a nationwide redistribution of resources and
reducing economic differences between social groups but also between
places (e.g. cities or regions). Redistribution was seen as a desirable goal
not only from a normative point of view, but also from a macroeconomic
one. In fact, the rationale behind Keynesian economics, which dominated
economic theory and policy in the post-war period until the 1970s, was to
sustain national economic growth through mass consumption, that is, by
supporting aggregate demand and ensuring full employment.
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Local governments were assigned the role of implementers of centrally
defined policies and were not involved in the decision-making process:
‘In order to standardise the provision of welfare services and to coordi-
nate national economic policies, national states centralised the instru-
ments for regulating urban development, thereby transforming local
states into transmission belts for centrally determined policies and pro-
grams’ (Brenner 2004a: 152). By and large, spatial Keynesianism implied
the implementation of policy strategies that aimed at reducing disparities
in living conditions between cities and regions: “The goal of state action
in this context was less to enhance the productive force of capitalist
socio-spatial configurations, than to spread the industrialisation process
as evenly as possible across the entire surface of the national territory’
(Brenner 2004a: 130). Given the pre-existing differences in nation-state
building (and the related differences in the territorial articulation of the
welfare state), the extent to which this equalisation of living conditions
occurred varied considerably across European countries (Scarpa 2009).

The subsequent phase of endogenous development strategies (mid-1970s
to mid-1980s) was characterised by:

* A scalar configuration based on an increased importance of subna-
tional scales, albeit in the context of an enduring predominance of the
national scale.

* A territorial articulation of the welfare state that continued the stan-
dardisation of welfare state arrangements within the national
boundaries.

* A state spatial selectivity that prioritised some forms of public inter-
vention in crisis-ridden places (e.g. deindustrialising cities or regions).

According to Brenner, the oil crises of the 1970s, among many things,
brought about a partial reorganisation of central-local government rela-
tionships in many European countries. On the one hand, the national
scale maintained its predominance over other scales, and the goal of
social policies was still to reduce existing socio-economic imbalances
between localities. The territorial standardisation of welfare state arrange-
ments was continued—although the degree to which it was achieved
continued to vary across European countries because of differences in
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their path-dependent trajectories of development. On the other hand,
new spatially selective strategies were tried out in order to provide finan-
cial support for the places hit the hardest by the worldwide economic
recession: ‘Paradoxically [...] the first major crack in the edifice of spatial
Keynesianism appeared during a decade that was otherwise the historical
highpoint for state projects of national territorial distribution’ (Brenner
2004a: 198). In fact, the disruption in demand caused by the 1970s reces-
sion forced central governments to intervene more actively at local level
in order to subsidise and protect industries that were considered to be of
central importance to national economies. In many circumstances, the
places benefiting from these public interventions were not economically
depressed, as those targeted by spatial Keynesian policies had been.
Instead, the ‘new’ targeted places were industrial areas in decline due to
the general fall in demand for manufacturing products and/or to losses of
market shares resulting from changes in international trade routes.

Associated with the increase in local governments’ activism was a
reorientation of urban governance. This reorientation involved a shift
from a mere ‘managerial’ approach to the provision of centrally designed
interventions towards a more ‘entrepreneurial’ and risk-taking style of
urban governance, primarily focused on the promotion or facilitation of
economic growth at local level, in the context of heightened demands
for fiscal austerity and budgetary restraint (Harvey 1989). Endogenous
development strategies were nevertheless emergency measures taken in
response to the crisis of local industries in specific cities and regions,
while maintaining a national strategy of socio-economic development
based on the standardisation of social policies and aimed at the equalisa-
tion of living conditions across places.

The third phase of locational policies (mid-1980s to present day) differs

from that of endogenous development strategies in three respects:

* A scalar configuration based on an increased importance of suprana-
tional and subnational scales, in the context of a decreasing impor-
tance of the national scale.

* A reorganisation of the territorial articulation of the welfare state
increasing the discretion of local governments in the design and imple-
mentation of social policies.
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* A state spatial selectivity favouring interregional and inter-urban com-
petition and, therefore, the widening of socio-economic disparities
between places.

Locational policies are not designed at national level and then imple-
mented in a top-down fashion, as in the cases of spatial Keynesian poli-
cies and endogenous development policies. During this phase, central
governments lose part of their decision-making authority in the identifi-
cation and selection of cities or regions that are to be engaged in projects
of local institutional experimentation and innovation. Locational policies
are in fact the outcome of the interaction of international, national and
subnational institutions in the context of European multi-level gover-
nance. This multiplication of ties of governance has been described as a
polycentric and multilateral process of ‘relativisation of scales’ in which
no single scale prevails over or is subordinate to another: “There is no new
privileged scale around which other levels are now being organized to
ensure structured coherence within and across scales. Instead, there are
continuing struggles over which spatial scale should become primary and
how scales should be articulated, and this is reflected in a more complex
nesting and interweaving of different scales as they become rearticulated’
(Jessop 2002: 179). This means that the apparent loss of power of nation
states takes place in the absence of the consolidation of supra- or subna-
tional entities with political powers that are equivalent (or superior) to
those of nation states.

At the same time, the decentralisation processes that started in the
previous phase are pushed forward, compromising the capacity of cen-
tral governments to maintain homogeneity in welfare provision within
national boundaries. The transfer of institutional responsibilities from
central to local governments leads to an increase in local autonomy
and discretion. Accordingly, the steering role of central governments
becomes less significant with regard to social policy issues. This process
is clearly not uniform across countries and the relocation of social policy
responsibilities from central to local governments continues to follow
path-dependent trajectories of development, with varying outcomes in
different national contexts. It is also important to remark that central
governments are not necessarily passive reactors to these decentralisation
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processes, as they can manoeuvre and exploit these processes as blame-
avoidance strategies for shifting responsibility for policy failure to local
governments (Andreotti and Mingione 2014).

Additionally, with the launch of locational policies, the spatially redis-
tributive approaches aiming to reduce disparities in living conditions
across cities and regions are gradually dismissed. The aim of locational
policies is not so much to rebalance economic development throughout
the national territory, as to consolidate or even strengthen the position
of single cities or regions of high economic potential within national
and international urban hierarchies: “The goal of national, regional, and
local state spatial policies is no longer to alleviate uneven geographical
development, but actively to intensify it through the deployment of
urban locational policies designed to strengthen the place-specific socio-
economic assets of strategic, globally linked city-regions’ (Brenner 2004a:
16). Therefore, during this phase, central governments increasingly and
selectively concentrate public investments in cities and regions that are
seen as potential engines of economic growth, and whose profit-making
capacities are thought to raise the aggregate competitiveness of the
national economy as a whole in the face of an increasing global competi-
tion. As mentioned, the concentration of public investments in these
already growing areas is achieved at the expense of a reduction of redistri-
bution from these areas to poorer and less economically developed cities
and regions—hence contributing to the widening of interregional and
inter-urban disparities in living conditions within national boundaries.

In this scenario, the different position of cities and regions within
national urban hierarchies, and their different degree of integration into
the global economy, play a crucial role in determining intra-national
differences in population needs to which welfare states are expected to
respond. The differentiation of population needs across cities and regions
contributes to undermining the internal spatial coherence of the welfare
state and to promoting a further downward shift of policy-making discre-
tion to local governments.

The rescaling of European welfare states seems to have resulted in ‘an
unstable, continually evolving institutional mosaic’ of local experimenta-
tions that have not yet combined into ‘a fully consolidated state forny,
based on a coherent subdivision of social policy responsibilities and
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activities between levels of governments (Brenner 2004b: 476). Rather,
as Jamie Peck and Adam Tickell stated many years ago, but whose words
continue to seem to be appropriate today, ‘the feverish search for local
solutions is a symptom of the crisis itself, a reflection of continuing global
political economic disorder’ (Peck and Tickell 1994: 280).

Hence, the spatial transformation of welfare states associated with the
launch of locational policies appears to be a contradictory process, involv-
ing the devolution of social policy responsibilities both to supranational
and subnational institutions and bringing about hierarchically nested
structures of decision-making, in which each institutional level acts as
one among equally important institutional levels. At the same time, the
ensuing fragmentation of welfare states at the subnational level tends to
have an inherently dynamic character: given the permanent conditions
of political and economic instability, local welfare systems cannot design
and implement social policy strategies with a long-term planning horizon.

Conclusion

This chapter attempted to sketch a unified theoretical framework for the
simultaneous analysis of three different and usually separately investigated
spatial dimensions of European welfare states: scales, territories and places.
This unified theoretical framework can be applied for examining, in a com-
parative manner, the ways in which these three spatial dimensions intersect
and interconnect with one another in different local welfare systems.

Therefore, the theoretical framework sketched in this chapter avoids
the pitfall of many recent studies on local welfare systems, which usually
focused only on one of the spatial dimensions of welfare states and regarded
the transformations occurring in one of these dimensions as fully account-
ing for all the transformations occurring in their other spatial dimensions.

In the proposed theoretical framework, the concept of scale is indicated
as the most appropriate entry point for the analysis of the spatial transfor-
mation of European welfare states. In fact, the argument of this chapter is
that ongoing processes of spatial reorganisation of European welfare states
are raising new policy and research issues primarily at the level of scale,
and then only secondarily at the levels of territories and places.
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The spatial reorganisation of European welfare states can be described
as a process of both rescaling and relativisation of scales. This means that
social policy responsibilities have been redistributed between suprana-
tional, national and subnational levels but in the absence of the suprem-
acy of any of these levels over the others, that is, in ‘the absence of a
dominant nodal point in managing interscalar relations’ (Jessop and Sum
2006: 271). A related argument is that the last step of the three-step
periodisation previously outlined (i.e. the phase of locational policies)
prefigures an enduring and uncompleted process of trial-and-error exper-
iments at local level rather than the establishment of a durable and fully
actualised regime of welfare state governance. The global financial crisis
put additional pressures to European welfare states, which have exacer-
bated pre-existing differences in living conditions across regions and cit-
ies, both between and within member states.

Uneven geographical development was an important component of
the European integration process well before the eruption of the cri-
sis (Hadjimichalis 2011). The convergence criteria established by the
Maastricht Treaty focused exclusively on fighting inflation, respecting
fiscal discipline, maintaining exchange rate and interest rate stability.
Furthermore, the obligation to meet the Maastricht criteria had the
effect of depriving central governments of important resources previ-
ously used to support economic development in the less competitive
regions and cities.

More recently, European countries are obliged to keep public expen-
diture under control despite the long duration of the crisis and can no
longer implement long-term and effective countercyclical policies. In par-
ticular, crisis-ridden countries are obliged to implement harsh austerity
measures in order to secure financial support from other member states
(Varoufakis 2011). The politics of austerity has thus impacted unevenly
across the EU and pre-existing conditions of uneven geographical devel-
opment played an important role in the unfolding of the consequences
of the global financial crisis, both between and within national contexts.

Future research could explore the impact of austerity measures on local
welfare systems and verify whether the arguments presented in this chapter
still hold in the light of the current global financial crisis.
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Conceptualising Local Welfare Systems:
Exploring the Role of Actors
and Governance Arrangements

Hakan Johansson and Max Koch

Introduction

For a long period of time, welfare state research has focused on national
welfare reforms, national social policies and national income protection
schemes as its main objects of study. National welfare regime typologies
and national models of welfare have also traditionally dominated the aca-
demic debate in comparative social policy. More recently, however, ampli-
fied by the global financial crisis, national governments have come under
performance pressure and have tended to rely more on subnational govern-
ments for the design and delivery of welfare. As a consequence, academ-
ics have begun to place greater emphasis on the relevance and structure
of local welfare systems, local welfare governance and local participatory
arrangements. However, the extent to which rescaling and localisation
trends empirically indicate, and theoretically justify, the introduction of
a new paradigm of ‘localism’, is still a disputed matter (Evans et al. 2013).

Some participants in this debate associate a move towards local wel-
fare and a localisation agenda with greater participation, deliberation and
more democracy. In short, the local level is almost regarded as superior
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and as more effective than ‘higher’ regulatory levels (Andreotti et al.
2012; Fung and Wright 2003; Fung 2004). Since contemporary societies
gain in complexity and thus the welfare needs and expectations of large
sections of the population are increasing, it is claimed that the best way
and the best level to cater for citizens' welfare needs and ambitions is
within their local social, cultural and political contexts. A localisation of
public policies to subnational arenas would also encourage more direct
forms of citizen participation and involvement in discussions, debate
and decision-making procedures as well as opening up a space for the
involvement of civil society associations and organisations in local policy-
making procedures, thereby directly and/or indirectly presenting and
representing the views and claims of their members and/or a wider set
of beneficiaries (Mingione et al. 2002). Others, however, interpret the
ambition of national politicians to turn to local solutions as a flight from
the responsibilities of European welfare states—a kind of ‘austerity local-
ism’ (Featherstone et al. 2012; see also Chap. 1). From this perspective,
welfare provisions that were previously provided at national level and
were then deliberatively decentralised to local level do not necessarily
improve problem-solving capacities, but instead create new issues and
conflicts: for example, the localisation of not only welfare delivery but
also taxation is—all other things being equal—likely to lead to greater
inequality among regions and locations within a national state, with cor-
respondingly different regional or local capabilities for financing welfare.
Hence, an (un)intended consequence of decentralisation and localisa-
tion may be new cross-territorial disparities, greater social inequalities,
fragmented solidarities and unfair burdens on marginalised groups.
Accordingly, Purcell (2006) warns policy-makers and scholars about fall-
ing into a ‘local trap’. Hence, localism (or local welfare) is not necessarily
something positive or something that necessarily promotes citizen par-
ticipation and democracy.

What adherents and critics of a localisation of welfare systems appear
to have in common is the lack of an empirical foundation for their argu-
ments. The local level has yet to be thoroughly analysed in order to fully
capture current transformations in European welfare states. While the
present volume, as a whole, is dedicated to this purpose, this chapter aims
to contribute to the development of a corresponding analytical frame-
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work by reviewing and systematising the existing literature. The chapter’s
point of departure is a discussion of the rescaling processes of previ-
ously national welfare systems. Whereas the previous chapter (Chap. 2
by Scarpa) addressed local welfare as a scalar system, this chapter more
directly engages with the horizontal governance arrangements that take
place in local welfare systems. Subsequent sections address local welfare
features and actors, issues of governance as well as of partnership arrange-
ments, participation and control, highlighting the role and function of
civil society organisations in the planning, design and delivery of local
welfare services. Our theoretical and conceptual reflections will, at the
same time, guide the subsequent empirical chapters that carry out a com-
parative analysis of the real world of local welfare systems and societies (see

Chaps. 4,5,67 8,and 9).

Rescaling ‘National’ Welfare Regimes

The notion of a ‘regime’ is commonly used within comparative social
policy and welfare research (Esping-Andersen 1990, 1999). It refers
to the wider institutional framework that prevails in a given country,
including the organisation of social protection and other relevant welfare
systems as well as the principles, norms and values that underpin them.
The term ‘regime’ thus encompasses more than government action. In
fact, the former embeds the latter in a web of socio-cultural norms that
frame the operations of a government or institution and their interac-
tions with economy and society. Regimes are thus long-lasting and hard
to change as they constitute a foundational structure for a particular wel-
fare state. Esping-Andersen claimed that the notion of a regime ‘reflects
the circumstance that short-term policies, reforms, debates and decision-
making takes place within frameworks of historical institutionalism that
differ qualitatively between countries’ (Esping-Andersen 1990: 80).
However, such an analytical emphasis may become a shortcoming since
regime theories tend to presuppose institutional inertia, model stabil-
ity and identify common traits in social policy arrangements. Regime
conceptualisations hence tend to produce ‘a snapshot of the world at one
point in time and do not easily capture the mutations of the birth of new
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species. Any typology of welfare regimes therefore remains valid only as
long as history stands still’ (Esping-Andersen 1999: 73).

This particular understanding of a welfare regime has had a very positive
and long-lasting echo, and Esping-Andersen’s seminal book from 1990
is still highly influential as a recent review of its reception history again
confirms (Emenegger et al. 2015). It has stimulated ‘regime’ and ‘typol-
ogy’ debates in various areas, including ‘care’ (Antonnen and Sipild 1996;
Simonazzi 2008), social assistance and minimum income (Gough et al.
1997), and the ‘green’ or ‘eco-social state’ (Gough et al. 2008; Koch and
Fritz 2014), where similarities and differences to welfare regime typolo-
gies have been highlighted. Critics suggested expanding the list of fac-
tors for the explanation of welfare state development focusing on religion
(Van Kersbergen 1995), institutional veto points (Immergut 1992) and
gender (O’Connor 1996). The overall positive reception is also reflected
in the fact that later welfare regime typologies that included greater num-
bers of countries confirmed rather than questioned Esping-Andersen’s
approach, insofar as they proposed four or five ‘worlds of welfare’ rather
than three, yet with a significant overlap in the allocation of countries
(Arts and Gelissen 2002; Ferragina and Seelaib-Kaiser 2011). In their
influential overview of welfare regime typologies, Arts and Gelissen point
out that the remarkable degree of theoretical consistency that character-
ises Esping-Andersen’s approach would decrease through the adaptation
of alternative theoretical arguments. However, beyond Esping-Andersen’s
classical types, and in relation to Europe, two complementary welfare
clusters are often distinguished to broaden the empirical reach of the
comparative analysis. A ‘Mediterranean’ cluster (e.g. Spain, Portugal and
Greece) that, according to Ferrara (1996), also includes Italy, and a clus-
ter of ‘eastern European’ countries, whereby the verdict of the welfare
affiliation of individual eastern European countries is still out (Fenger
2007). Similar debates are ongoing in other parts of the world including
East Asia (Sung and Pascall 2014).

Though the regime debate initiated by Esping-Andersen has undoubt-
edly been beneficial for comparative research, two points remain that
are worth noting. First, most participants in this debate have addressed
the welfare state exclusively on the national scale; second, this debate has
tended to focus on public and central policies and agencies, while under-
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estimating the relevance of other societal actors in the design and delivery
of welfare policies and services.

In relation to the first point, recent state theory and political econ-
omy contributions have encouraged researchers to view state spatiality in
dynamic ways (Koch 2008; see also Chap. 1 by Johansson and Panican
and Chap. 2 by Scarpa, in this volume). From this perspective, the spa-
tial dimension of state regulation is not seen as a fixed object but as a
delicate structure that is permanently subject to rescaling processes in the
course of which new, multi-scalar structures of state organisation, politi-
cal authority and socio-economic regulation emerge. Both transnational
and supranational processes of decision-making and local worlds of wel-
fare and the associated regional and local authorities, actors and decision-
making bodies play an increasingly important role (Daly 2003). Hence,
it is not the szte itself that is being ‘hollowed out’ or diminished in terms
of regulatory power, but the national dimension of the state. Far from
retreating, state institutions are foremost engaged in what Brenner (2004:
453) calls ‘spatial targeting’, that is, attempts to ‘enhance territorially spe-
cific locational assets, to accelerate the circulation of capital, to reproduce
the labour force, to address place-specific socio-economic problems and/
or to maintain territorial cohesion’. Current debates about devolution,
subnationalisation or decentralisation raise similar concerns and challenge
established understandings of welfare regimes (Kazpeov 2010; Minas et al.
2012; Pollitt 2005).

Some comparative research suggest that the welfare state is much
more fragmented than the original regime approach proposed, above
all, in countries with a federal structure (Pierson 1995). Moreover,
comparative studies into the organisation of social services have fur-
thermore noted that these are embedded in local contexts and depend,
to a large extent, upon local political capacities, priorities and deci-
sions (Jensen and Lolle 2013). For instance, in-depth investiga-
tions into the social democratic welfare regime have detected great
tensions between the regime principles of universalism and equal-
ity, on the one hand, and local autonomy and variation, on the other.
A useful illustration thereof is the notion of a ‘welfare municipality’,
which highlights the limitations of the welfare state regime concept by
including local entities of a particular country (Kroger 1997; Trydegard
and Thorslund 2000, 2010).
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In relation to the second point, studies into the design and delivery
of social services in a European perspective highlight the significance of
voluntary organisations and local welfare mixes, particularly in a conti-
nental European welfare regime (Bode 2006). To some extent this divide
was reflected by Esping-Andersen in 1999 when he wrote that some ‘insist
that the triad [state, market and family] should rightfully be presented
as a diamond, with a fourth leg reserved for the third sector’, like chari-
ties, cooperatives and voluntary associations. He continued by admitting
that ‘in principle, I would have no objections. In practice, it may make
litctle empirical difference... where its role is more than peripheral it is
because it is subsidized by the state—i.e. a semi-public delivery agency’,
(Esping-Andersen 1999: 36). To what extent this holds true is obviously
an empirical question. However, much current research suggests that—
particularly at local level—the efforts of non-public actors are far from
negligible (Anheier and Salamon 2006; Evers and Laville 2004; Salamon
2010). The relevance of non-statutory bodies has also become increasingly
important in the wake of the current crisis, particularly when such actors
are supposed to fill the gap when the state ‘fails’ to deliver. National and
local politicians seek to involve various types of non-profit, third-sector
and voluntary sector organisations to deliver support and welfare services
in innovative, more cost-effective and client-responsive ways, yet often
reflecting and respecting various welfare state regime settings (Ascoli and
Ranci 2002; Bode 2006; Henriksen et al. 2012).

Dimensions and Actors of Local Welfare

Notions such as ‘local welfare state’ (Cochrane 1994, 2004; Steinmetz
1990), a ‘local dimension’ of welfare (Heidenreich and Aurich forthcoming;
Kiintzel 2012), local ‘worlds of welfare’ (Zimmermann et al. 2014), and
local welfare regimes (Schridde 2002) have been in use for quite some time.
While much social protection remains under the responsibility of national
institutions (often pensions, sickness insurance and unemployment insur-
ance), these conceptualisations refer to the social policies that are either
completely or partly under the responsibility of local governments or in
other ways part of local level policies and provisioning. To our knowledge,
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the most comprehensive analytical account has been put forward under the
heading of a ‘local welfare system’ approach (Andreotti and Mingione 2014;
Andreotti et al. 2012; Mingione et al. 2002). It is suggested that a local wel-
fare system differs from both a local welfare state and a local welfare mix in
that the former mainly refers to public efforts at the local level and the latter
to the set-up of different actors (public, non-profit and for-profit) engaged
in designing and delivering welfare services and provisions. As a corollary,
any analysis of a local welfare system would need to take a broader analyti-
cal perspective, in which public policies and public agencies are important
objects of analysis, yet fully understood only when also embedded in the
respective local context (Andreotti and Mingione 2013). Although this is
not explicitly spelled out, it is implied that such a list of background factors
will affect on the actual orientation of local social policies and co-determine
the structures of local welfare systems.

The local welfare system approach therefore builds upon a complex set
of pressures and challenges facing contemporary European welfare states.
Since local entities differ within and across regions and countries, analyti-
cal tools must be developed that enable researchers to analyse local welfare
systems across geographical boundaries and in their interaction with and
partial dependence upon national legal and institutional frameworks (see
Chaps. 1 and 2). Though far from being ‘local products’, local welfare sys-
tems have nonetheless their own history, with specific economic character-
istics, demographic structures, socio-economic conditions and cultural and
political institutional traditions as well as local configurations in terms of
welfare provision. In short, the analysis of local welfare systems requires rec-
ognition of their ‘own distinctive cultural, economic and social resources’
(Andreotti et al. 2012: 1934) embedded in particular spatial contexts.

More particularly, Mingione et al. (2002) argue that analyses need
to consider the socio-economic situation in the local entity, for example,
local problem pressure in terms of levels of unemployment, patterns of
social exclusion as well as local demographic factors. It is thus necessary
to pay attention to the magnitude, character and politicisation of social
problems and social risks in particular local settings (Ranci et al. 2014).
In some circumstances these can be portrayed as supply-side factors such
as local problem pressure, constitutions of local social risks, local needs
and groups’ characteristics. Arguably, a local welfare system featuring a
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relatively high proportion of poor people is likely to develop different
policies, strategies and interventions and to have a different mix of insti-
tutional and individual actors (public and non-public) than a local city
or municipality enjoying greater affluence (see Chaps. 5, 6, 7, 8, and 9).

Other relevant factors include the local politicallinstitutional traditions
(e.g. the type and orientation of the local government), the local politi-
cal culture, size and orientation of local interest groups and existing and
dominant cleavages and conflicts in local politics. Reliance on local lev-
els in governance and regulation and in the actual implementation and
enactment of public services raises questions about the capabilities local
governments actually have in playing these roles. Although our analysis
seeks to avoid the reduction of local welfare systems to local welfare states,
it is important to pay attention to local governments and public agencies.
This applies not only to the regulation and implementation of provisions
and services, but also regarding ‘the capacity of public actors to promote
and coordinate forms of cooperation and participation/empowerment of
citizens’ (Andreotti et al. 2012: 1925). Similar concerns have in fact been
raised in comparative local government studies that demonstrate that
the political, administrative and fiscal capacity of local governments var-
ies widely across and potentially within countries (Sellers and Lidstrom
2007). Not only are local welfare systems structured by the internal and
external social problems they face but also by the actual capacities of local
governments for tackling these problems.

While we follow Andreotti et al. (2012) and Mingione et al. (2002)
in their identification of the dimensions that any analysis of local wel-
fare systems and their institutional design should consider, we also direct
scholarly attention to their dynamic nature by emphasising the role of
local actors and agency types. This could include studies of the func-
tion of civil society and civil society organisations in local welfare provi-
sion (e.g. regarding size, focus, resource basis and mode of mobilisation
and their relation to the statutory welfare system) (Mingione et al. 2002:
36 ff.). In a partial departure from the established debate on local wel-
fare systems, we suggest conceptualising local welfare system in terms of
arenas or particular milieus, where actors with different power resources
operate and interact. We agree with Mingioni and Oberti in their empha-
sis on the ‘dynamic processes in which the specific local social and cul-
tural contexts give rise both to diversified mixes of actors underlying the
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strategies for implementing social policies and to diverse profiles of needy
or assisted populations’ (Mingione and Oberti 2003: 3). Local welfare
systems hence encompass a mix of public and non-public actors that
participate both in deliberations and delivery of welfare provision and
services. Yet local institutional settings still affect the character and focus
of the roles and functions of local actors in local welfare provision, com-
bined with the degree and forms of the needs of local citizens.

Addressing the risk of localism, Andreotti and Mingione (2014: 8)
suggest possible interventions to counterbalance some of these potential
pitfalls of a local welfare system approach. These authors point out that
tackling inequalities between local entities and groups through social pol-
icy requires a set of measures at national and supranational levels. Using
the example of poverty and minimum income support, they suggest that
countries need to: (a) develop a regulatory framework that aims to secure
the basic level of protection for the population; (b) develop an ‘effective
system for redistribution from central authorities to local bodies and social
groups in greatest need’ (Andreotti and Mingione 2014: 8); and (c) ensure
the existence of fairly large local authorities with sufficient resources
(financial and professional) in order to provide efficient services and sup-
port. This framework would, however, need to be complemented by an
equally important of interventions at local level, focusing on the capacities
of local actors. This would (d) organise the capacity of local actors (public
and non-public) in a synergetic manner in order to permit optimal use of
local resources. It would finally include (e) interventions that strengthen
local welfare workers' capabilities for identifying precarious groups and
exploring the ‘political will to combat discrimination of minorities and
other vulnerable groups’ (Andreotti and Mingione 2014: 8).

The Governance of Local Welfare

The local welfare system approach recognises the relevance of local gov-
ernance as the ‘glue’ that holds local actors together, but has not been
developed at greater length. The alleged shift from (local) ‘government’ to
(local) ‘governance’ presupposes that, in contrast to the idea of a unified
(local welfare) state, there is not a single unitary actor but a complex set
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of relatively autonomous local actors (Kooiman 2002; Newman 2001,
2005; Pierre and Peters 2000). Hence, local governance arrangements
encompass actors from various and different societal spheres (public and
non-public). Decision-making mechanisms in local governance not only
include bureaucratic and political voting procedures but also competi-
tion, negotiation and various forms of partnership arrangements between
the actors involved. Similarly, Stoker (1998) emphasises the power (inter)
dependencies that current governments face and the blurred boundar-
ies that materialise as various actors and stakeholders come together to
handle a particular issue. Accordingly, the concept of governance ‘recog-
nizes the capacity to get things done, which do not rest on the power of
government to command or use its authority. It sees government as able
to use new tools and techniques to steer and guide’ (Stoker 1998: 18).
It has thus become paramount for local governments not to use their
formal power but to explore their ability of keeping together and coor-
dinating the resources and interests of public and private actors (Pierre
and Peters 2000). However, and this applies to all governance processes,
it is important to remember that the shift from local government to local
governance by no means implies that governance takes place without
government. It means a redefinition of local government’s role in local
public affairs rather than a wholesale retreat of local government (Denters
2011: 314).

In fact there is often a series of different types of governance taking
place at the same time in the same locality. Newman (2007: 369) pro-
poses that there are (at least) four different modes of governance: hier-
archical, managerial, network and self-governance. Although she defines
these in a more general manner they can highlight different types of gov-
ernance also in local welfare systems. Hierarchical governance refers to the
rule-based mode of power, in terms of usages of legal and bureaucratic
power. In local welfare governance, this obviously overlaps with a more
traditional top-down understanding of a welfare state in which politi-
cians decide, and public welfare professionals execute services and provi-
sions. Managerial governance, on the other hand, is much more based on
incentives and the assumption that organisations and persons act instru-
mentally. Local managerial welfare governance may include elements of
contractualisation and managerialism, for example, in cases where ser-
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vices are contracted-out to non-public actors. Network governance stands
in opposition to both the aforementioned since it stresses the relational,
mutual and reciprocal elements. Local network governance arrangements
might thus include local partnerships or different forms of formal and
informal collaborative arrangements that bring together public and non-
public actors, ideally on an equal footing and for a joint purpose. Last but
not least, Newman stresses that se/f-governance is a fourth and separate
mode of governance, as a form of installing self-controlled agency and
autonomy in actors.

The concept of governance in general and the four modes of gover-
nance in particular raise a series of issues. These include the structure of
local welfare systems and embedded forms of local governance arrange-
ments as well as the role(s) of civil society organisations (e.g. charities,
voluntary organisations, community groups and cooperatives) in local
welfare governance arrangements. To simplify matters, one can argue that
local civil society actors have, at least two main functions in local welfare
systems: as providers of services and support and as advocates and guards
in the promotion of claims vis-a-vis (local) governments. Local organ-
isations act as experts on particular social problems, offer services and
support to people in need, either independently from the involvement
of governments and local authorities or in cooperation with them. They
may also be involved in deliberation activities of local welfare. However,
an additional fact, often forgotten in governance analyses, is that public
and non-public actors often have different interests. One of the most
influential models to cater for such differences in interest has been devel-
oped by Najam (2000) who argues that one needs to analytically distin-
guish between the goals and strategies that governments and civil society
organisations have in relation to each other and whether they have similar
or dissimilar goals. Exploring this further, he presents an analytical model
portraying four types of distinctive relationships: cooperation, complemen-
tarity, co-optation and confrontation.

A local welfare system may entail elements of cooperative relation-
ships between local governments and local civil society organisations
in terms of mutual understandings about that which one is aim-
ing to achieve as well as to what these aims are. Such a cooperative
relationship may materialise in the form of a partnership arrangement
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between the actors involved or as collaborative arrangement (i.e. simi-
lar goals and similar strategies to reach such goals). A local welfare sys-
tem might also entail a complementary relationship with respect to the
strategies developed by the actors involved. Najam namely maintains
that ‘where the goals of government and NGOs are similar, they are
likely to gravitate to an arrangement—either independently or con-
tractually—in which they complement each other in the achievement
of shared ends, even through dissimilar means. Where the preferred
means are also similar, complementarity will blossom into coopera-
tion’ (Najam 2000: 387). For instance, both public and non-public
actors may share the aim of combating poverty in their particular
local setting, yet agree on the assumption that this is best done in
separate ways and without any greater coordination between actors
and the various projects, programmes and initiatives taking place.

However, an analysis of a local welfare system also needs to be sensi-
tive to the relationships between local governments and local civil society
organisations that are not based on similar goals but instead on conflict-
oriented relationships. Here, Najam refers to the notion of co-optation
that is widely discussed in the literature and often applied when govern-
ments invite non-public actors into joint arrangements—with the direct
and/or indirect ambition to circumscribe or avoid their criticism. He
acknowledges that a situation of dissimilar goals, yet common means, is
even more complex since both parties will attempt to change the goals
of the other. He asserts that the relationship could ‘linger into mutual
manipulation, turn into outright confrontation or convince one party
that their ends are a subset of the other party’ (Najam 2000: 389). Due to
power asymmetries that often exist between governments and civil society
organisations, co-optation tends to be primarily shaped by governments.
The last relationship Najam pictures as confrontational, based on a situa-
tion in which both goals and means are dissimilar and, hence, in conflict
with each other. This may materialise in the forms of repression, coercion
or control on part of the government, and open contention, mobilisation
and confrontation on part of the civil society actors involved.
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Partnership, Participation and Control

Our reading of the local welfare system approach suggest particular atten-
tion to be paid into network governance and above all how two forms
of network governance provide a governing space for the interaction
between local government agencies and local civil society actors.

First, the notion of ‘partnership’ is of central importance in network
governance in general and local governance in particular and has almost
turned into a discipline itself (Lowndes and Skelcher 1998; Mérth and
Sahlin-Andersson 2006; Skelcher and Sullivan 2008). However, ‘part-
nership’ is a slippery term and is part of a larger collaborative discourse
about how we understand public policies and public agencies. The term
involves a wide range of notions such as inter-agency working, coopera-
tion, coordination, joined-up government, participatory governance and
collaborative governance. Some argue that the current search for coordi-
nation, partnerships and joined-up solutions is the philosopher’s stone
of contemporary government (Haywood and Wright 2000). Academics
maintain that governments’ current interest in partnership arrangements
is due to a complex set of factors. First and foremost, it is held that a part-
nership arrangement can assist in problem solving as it brings together
the approaches and experiences of a range of partners (Geddes and
Bennington 2001; Geddes 2008). Hence, joint working across sectors
might stimulate new ways of thinking about old problems and produce
innovation as individuals and organisations ‘are exposed to new ideas and
ways of working’ (Geddes 2008). Cross-sector partnership arrangements
and multi-agency partnerships facilitate new resources and possibly also a
more effective usage of existing resources. It is also often maintained that
bringing together a full range of actors may reduce the risks for policy
failure, at least in terms of easing the pressure on the particular actor that
used to be responsible for the issue at hand. Last but not least, partner-
ship arrangements stimulate and increase the legitimacy of any action
and measure taken. By building alliances with involved stakeholders
(Geddes 2008: 220), partnerships increase the legitimacy of the entire
governance process.
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Arguably, a partnership arrangement presupposes a cooperative rela-
tionship between governments and civil society organisations. It requires
‘the involvement of at least two agents or agencies with at least some com-
mon interests of interdependencies... and also ... a relationship between
them that involves a degree of trust; equality or reciprocity’ (Powell and
Glendinning 2002: 3). In similar operational definitions it is generally
emphasised that a partnership presupposes that otherwise independent
bodies start and agree on cooperating to achieve a common goal. These
then create new organisational structures or processes to achieve such a
goal or even implement a joint programme, which could include shar-
ing relevant information, risks and rewards (Powell and Glendinning
2002). Morth and Sahlin-Andersson (2006: 38) offers a similar, albeit
slightly different, definition of a partnership based on lasting cooperation
between ‘equal’ partners, who jointly seek to achieve commonly estab-
lished goals. Participation is voluntary, whereby both partners contribute
to the partnership and its activities and also share responsibilities. All
mentioned authors agree, however, that trust and reciprocity are central
and distinguish a partnership from managerial and hierarchical gover-
nance. Yet this trust is not gained easily since it presupposes acceptance
of differences, as well as interest in compromises and mutual learning
from all relevant parties (Geddes 2008: 217). In reality, trust may be an
ideal that only some of the partners strive for. Partners may in fact be
highly unequal, unwilling to act in a reciprocal manner, that is, to take
the perspective of the other partner into account and change accordingly.
The absence of trust may well in turn lead to more hierarchical forms of
coordination, more contract-like arrangements or just unequal partner-
ships dominated by one of the actors.

Second, another highly debated form of local governance arrangement
regards ‘participatory governance’, as a general relocation of authority
from traditional political institutions to new arenas for political partici-
pation (Schmitter 2002; Newman et al. 2004; Barnes et al. 2007). Here
we find innovations in decision-making processes, that is, the ways in
which governments engage diverse societal actors in the discussion and
deliberation of wider policy developments, policy implementation and
delivery (Grote and Gbikpi 2002). Most of these innovations seek to
foster greater participation on the part of citizen groups, associations and
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local organisations and take the form of local panels, committees, delib-
erative forums or consultation practices. As explored by Johansson and
Panican (see Chap. 1 this volume), the debates on localisation and local
participatory governance include an element of optimism in that the
mere move of more decision-making power to a local level is associated
with a quasi-automatic increase in participation, and new and greater
involvement of citizens and actors not previously engaged in political
discussions (Fung 2004; Fung and Wright 2003).

One of the most crucial questions for empirical research is who is actu-
ally entitled to participate and what actors have the power to set the
rules for participation (Heinelt 2010). Another important issue is how
decisions are being made within governance arrangements. Often dis-
cussions about participatory governance rest on deliberative ideals, the
assumption being that all participants are equal and that collaboration
between the actors is based on mutual respect and recognition of each
other’s rights to present arguments; however, there is no guarantee that
these are actually turned into practice (Ansell and Gash 2007). However,
another topic of analysis is whether one can detect processes and patterns
of hierarchisation and elitism among the representatives involved. Since
local participatory governance arrangements are at risk of marginalising
local associations and organisations, there is also the danger that ‘those
who wear the “community” hat on partnership boards are not promoting
the interests of the most socially disadvantaged groups’ (Lowndes and
Sullivan 2004: 61). Only those civil society organisations that are rich in
terms of resources and capacities may actually be invited and provided
with the option of partaking in local participatory arrangements.

These concerns challenge scholars to ascertain why actors actually par-
ticipate at all, and, above all, why local civil society organisations actively
participate in local welfare governance models (Barnes et al. 2007;
Swyngedouw 2005). The previously discussed notion of co-optation
can be applied to disentangle the complex relationships that often exist
between public and non-public agencies since it refers to a situation
where governments invite external non-state actors and critics to join
government-dominated bodies as a way of exposing them to expecta-
tions about collegiality, consensus and shared responsibility for decisions

(Selznick 1949; Fung and Wright 2003).
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In this context Wright et al. (2011) have made the important observa-
tion that local participation cannot be analysed in separation from other
modes of local governance, for example, local partnership arrangements.
These authors argue that the involvement of civil society organisations
(community groups, voluntary organisations and cooperatives) in local
partnerships, projects and service delivery programmes opens up a ‘semi-
private organizational space where the sticky issues and potential prob-
lems associated with constraining the rights of certain groups of citizens is
located in a zone outside the normal public accountability arrangements’
(Wright et al. 2011: 303). Patterns of participation of civil society actors
in local governance arrangements may therefore be interpreted as a form
of self-governance, or as a means of the state to govern non-state actors
and a domain in which the previous clear-cut and principal boundaries
between the local government and civil society gradually dissolve—and a
somewhat nebulous space of decision-making emerges that is constantly
being reconstructed. To quote Morison, the ‘space of government is thus
extended far beyond the formal aspects of the state. In particular civil
society now appears not as the opposite of the state, but as a space where
government can happen’ (Morison 2000: 123).

Conclusion

On the basis of this critical review of the existing literature this chap-
ter has contributed to the development of an analytical concept for the
study of local welfare. Having focused on rescaling trends in the rela-
tion between national and local welfare regulation, features of and actors
within local welfare systems, issues of governance, partnership and par-
ticipation as well as the role of civil society organisations in local welfare
arrangements, we conclude that local welfare systems are far from being
a mere reflection of central regulation modes, let alone the results of the
implementation of national reform processes. Quite the opposite, local
welfare systems should be conceptualised as embedded in wider vertical
and horizontal relationships that influence how these systems function,
what they deliver and for whom. A growing significance of local wel-
fare systems does thus not necessarily coincide with a decentralisation or
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retrenchment of national risk protection. Rather than an unambiguous
spatial rescaling, where higher levels of governance withdraw from earlier
responsibilities and leave them to the local level, we are in fact witnessing
the development of more complex multi-level systems of social policy
financing, regulation, administration and management (Johansson and
Maino 2016; Lobao et al. 2009).

A further outcome is that studies into local welfare systems need to
develop a horizontal dimension. A systematic consideration of the com-
plexity of local welfare systems does not only imply the understanding
of local welfare systems as embedded in national welfare state configura-
tions (rules and regulations, patterns of resource distribution, national
policies and politics, etc.) but also in their own right. Beyond public
agencies, public efforts and capacities, a state-of-the-art analysis of local
welfare system would include a complex set of public, for-profit and non-
profit actors as well as their various interests and resources, which would
need to be conceptualised in response to the particular sets of problems
and demands of citizens, inhabitants and beneficiaries on the ground.
As mentioned, this implies that a local welfare system is different from
both a local welfare state and a local welfare mix. While the term ‘local
welfare state’ is dedicated to local public efforts, ‘local welfare mixes refer
to particular set-ups of different actors (public, non-profit and for-profit
actors) engaged in designing and delivering welfare services. In contrast,
the concept of a ‘local welfare system’ would require a still broader analyt-
ical approach, in which public policies and agencies as well as the respec-
tive actors are important objects of analysis, but are only fully understood
when also embedded in particular local settings.

Challenges both for future research and the empirical chapters of the
present volume are the integration of vertical and horizontal processes of
policy coordination and governance models and the study of the mutual
and often unintended effects such forms of coordination may cause. In
particular, analyses need to consider the capacities that local-level agen-
cies have to act as regulators, planners and deliverers of local welfare
provision, as they are structured by higher level authorities. A full and
combined analysis of vertical and horizontal coordination would then
recognise that public and non-public providers (at different levels) are
involved in complex vertical and horizontal multi-scalar relationships.
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We conclude with the following list of analytical dimensions regard-
ing the study of local welfare systems that, at the same time, will serve
as analytical guideline for subsequent empirical chapters. We generally
understand local welfare systems as a system construed of a set of welfare
actors that are directly and indirectly interconnected and embedded in a
particular local setting.

e 'This local setting may be an urban city or a rural municipality. Our
understanding of a ‘local’ entity differs along with national contexts,
since what is ‘local’ is in part determined by higher scales of regulation
and welfare provision;

¢ 'The set-up of actors differs along various axes such as organisational
types (public, non-profit and for-profit actors), degrees of formalisa-
tion (formal organisations to loosely connected networks) as well as
their mandate among beneficiaries.

¢ Actors differ to the amount and kind of resources that they may use in
particular welfare systems. These resources may be mobilised both
within and beyond the particular local welfare system and may be of
an economic, political, cultural or symbolic kind;

¢ 'These actors are being brought together by different forms of gover-
nance arrangements, such as partnership and participatory governance
arrangements.

In addition, local welfare systems are structured by a set of factors
both embedded within the particular local setting as well as in relation to
higher levels of regulation, policy articulation, governance arrangements
and so on.

* Local welfare system may hence be analysed in relation to particular
local political and historical contexts, that is, previous conflicts, forms
of cooperation and political orientations;

* Local welfare system are also structured by the social problems and
challenges they face, that is, in terms of degree and form of migration,
unemployment, poverty, integration, homelessness, directly and indi-
rectly affecting local welfare systems and local social policies;
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* Local welfare system are included into wider scales of policy formula-
tion, resource allocation, institutional conditions and so on that
directly and indirectly structure the respective set-up of actors as well
as forms of governance and participation.
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Combating Poverty Through ‘Active
Inclusion’? The European and National
Contexts

Daniel Clegg

Introduction

The challenge of effective action to combat poverty and social exclusion
is always to some degree a local one. As Marlier et al. (2007: 224) put it,
‘even where policy responsibility remains at national level the responsibil-
ity for delivery of policies rests with regional or local levels of government

. effective delivery of policies to promote social inclusion, especially
if they are to reach the most vulnerable, needs to be coordinated and
accessible at a very local level’. Nonetheless, across contemporary Europe,
there is very wide variation in the socio-economic, institutional and policy
environments in which local actions to address poverty occur. Despite the
EU having endeavoured in recent years to promote a common vision of
integrated anti-poverty policies, articulated around the notion of ‘active
inclusion’ (European Council 2008), distinct national pressures and pol-
icy legacies continue to differentially shape approaches to anti-poverty
policy and the degree of leverage the local policy actors have in this field.

The aim of this chapter is to describe in more detail the supranational
and national contexts in which the recent local-level initiatives to combat
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poverty and social exclusion, analysed in subsequent contributions to this
volume, are to be understood. The chapter begins by discussing the emer-
gence of the concept of active inclusion at European level from the mid-
dle of the last decade, when this new, if somewhat ambiguous, approach
to minimum income protection policy took shape on the European
policy agenda. A first major obstacle subsequently encountered by the
active inclusion agenda was the impact of the financial and economic
crisis that began in 2007-2008. This led not to only rising unemploy-
ment and poverty in many European countries, but in a number of these
countries increased downward pressure on government finances, due to
spiralling budget deficits. A second challenge has been the pre-existing
which Sect. 3 focuses upon, has been the pre-existing diversity of national
systems of minimum income protection. As the five countries analysed in
this volume illustrate, these have traditionally had very different structures
of entitlement and different frameworks for financing and governance
and, in part as a result of this, have had links and affinities with other social
policy fields. ‘As Sect. 4 shows, despite the European-level exhortation
to develop active inclusion strategies, these different policy legacies and
problem pressures have in reality combined to generate quite distinctive
patterns of reform and non-reform in national-level minimum income
protection policies in recent years, in the process creating very different
contexts, opportunities and constraints for local-level policy actions.

Active Inclusion on the European Policy Agenda

As part of the development of the new social agenda for the period
2005-2010 (European Commission 2005), in the middle of the last decade,
the European Commission committed to launching a new Community
initiative on minimum income schemes. This was the first major supra-
national legislative foray into this field since the 1992 European Council
recommendation on common criteria for social assistance in social protec-
tion systems (European Council 1992), and an apparent victory for the
European-level social non-governmental oganisations (NGOs), for whom
the partial implementation of the 1992 recommendation has been an

ongoing lobbying focus. While the 1992 recommendation focused largely
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on the existence and adequacy of needs-based social security benefits, the
2006 communication that launched the first stage of the consultation on
the new initiative embedded the issue of minimum income protection
within a broader policy strategy. Access to social services and support for
labour market re-entry (mentioned as guidelines for the implementation of
rights to basic resources in the 1992 recommendation) was now presented
alongside adequate minimum income protection as equally important
elements of a comprehensive policy mix. It was this explicit interlinking
of three policy fields, minimum income protection, labour market sup-
port and social services provision, that was fundamental to that which
was termed by the European Commission as an ‘active inclusion strategy’
(European Commission 20006: 8).

The notion of active inclusion, no doubt useful for a European-level
policy concept, lends itself to a variety of interpretations. One critical
viewpoint is that it subordinates all other possible aims of minimum
income protection to the promotion of labour market attachment. As
Daly (2010) has argued, the adoption of the new European initiative
on minimum income coincided temporally with a significant transi-
tion at European level to a ‘narrower and more liberal’ conceptualisa-
tion of issues of poverty and social exclusion, and also with European
social policy, more broadly, in the wake of the nomination of the first
Barroso Commission and the mid-term review of the Lisbon Strategy.
In this view, the language of active inclusion ‘instantiates a shift to an
activation paradigm’ in minimum income policy (Vandenbroucke et al.
2014: 284) that is fully in keeping with the refocusing of EU actions on
the twin aims of jobs and growth. In support of this interpretation, it is
notable that ‘a link to the labour market’ was the first enumerated (and
thus symbolically the most important?) of the three dimensions of active
inclusion mentioned in the original 2006 communication (European
Commission 2006: 8), while the discussion of a social services element
took a distinctly narrow and instrumental approach, emphasising mainly
services (such as counselling and ICT training) ‘that may help remove
some of the hurdles encountered by some individuals and their fami-
lies in entering mainstream society, thereby supporting their re-insertion
into employment’ (European Commission 2006: 8). In the guidelines
detailed in the 2008 recommendation, employment concerns manifestly
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pervade all three elements (now called strands) of active inclusion, with
‘active availability for work’ as a key guideline for the ‘adequate income
support strand and the ‘improvement of employment and training ser-
vices’ emphasised under both the ‘access to quality services’ and ‘inclusive
labour markets’ strands (European Commission 2008: 2-3).

This understanding of active inclusion was not uncontested how-
ever. Both social NGOs such as the European Anti-Poverty Network
(2008) and the European Parliament (2008) emphasised the importance
of a broader understanding of services in anti-poverty policy (includ-
ing, for example, network industries such as transport and other public
utilities). The aforementioned actors also called for an explicitly rights-
based approach to minimum resources and especially spoke out against
the dangers of seeing access to work or promoting ‘employability’ as the
only way of addressing poverty, a perspective that has arguably led to the
neglect of positive minimum income policy over the last two decades in
EU (Marchal et al. 2014). In relation to the issue of positive minimum
income policy, these critical voices particularly emphasised the extent of
poverty among households with at least one adult in work. As the active
inclusion strategy was gradually extended at European level a number of
these broader concerns were embedded in it, although without some nar-
rower ‘work first’ elements being totally removed. The 2008 recommenda-
tion was, for example, entitled ‘Active Inclusion of People Excluded from
the Labour Market’, while explicitly stating the importance of actions
targeted at improving the situation of poor people already in work.

The active inclusion strategy is an example of what Vandenbroucke
et al. (2014; see also Armstrong 2010) call ‘second-order input gover-
nance’ by the EU in the poverty field. It is second-order in that it seeks
to influence national and subnational policies rather than replacing them
with supranational ones, as would be the case with a first-order gover-
nance approach. But it is input-focused in that it refers to the instru-
ments of policy rather than merely setting outcome targets that allow
member states to devise their own policies that aim to attain these tar-
gets. Part of the ambiguity of the active inclusion concept is inherent in
such a mode of governance, which can refer to policy instruments and
their reform only in vague and imprecise ways, if it is to avoid crossing
the line between second- and first-order governance. This would violate



4 Combating Poverty Through ‘Active Inclusion’?... 81

subsidiarity principles that member states hold dear (and which were
explicitly reiterated by the European Council when it formally endorsed
the active inclusion strategy in December 2008) (European Council
2008). The vagueness of active inclusion is also the consequence of par-
tial and unsatisfactory political compromises around the aforementioned
controversies regarding the objectives and priorities of anti-poverty pol-
icy, and notably the extent and nature of the emphasis on work as a
route out of poverty. The result is that while active inclusion should, in
principle, have served as a point of reference for national reforms to mini-
mum income protection policies across Europe since 2008, in practice,
it is still rather unclear as to what this concept is actually referring to. In
consequence the concept of active inclusion might equally legitimately
be interpreted as further encouragement for the activation or ‘workfare’
logic that has been gaining ground in minimum income protection poli-
cies across EU countries for some time now (Lodemel and Moreira 2014)
or as a repudiation of this in favour of a broader policy approach.

While EU-level social policy strategies frequently avoid taking an
unambiguous stance on the content of policies that generally are defined
nationally, these have typically contained quite strong procedural recom-
mendations designed to open up domestic policy debates and processes to
the widest range of stakeholders. This aspect is not wholly absent from the
active inclusion strategy, yet receives relatively little emphasis. Although
the 2007 communication of the European Commission emphasised the
role of civil society organisations in both representing and providing ser-
vices to people experiencing poverty (European Commission 2007: 4),
the 2008 recommendation only briefly mentions ‘active participation of
all other relevant actors’ as one of four steps that member states should
take to ensure the effectiveness of integrated active inclusion policies
(European Commission 2008: 2). This is far from a clarion call for the
mobilisation of non-state actors in shaping and delivering anti-poverty
policies, despite their considerable role in this field in many EU countries
(Jacobsson and Johansson 2009).

After its formal adoption in late 2008, the active inclusion strategy
sank largely without trace at EU level, and as a result has conspicuously
failed to attain the visibility of other EU social reform strategies—such as
‘flexicurity’—in most domestic-policy discourses or indeed in academic
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debate. In part this is because the centre of gravity in EU-level discus-
sion on poverty shifted (back) to ‘outcome governance—the steering of
policies through outcome targets and monitoring—due to the transition
from the Lisbon Strategy to Europe 2020 and the adoption quantified
poverty reduction targets in the context of the latter (Agostini et al. 2013).
Arguably more important, however, was the new socio-economic context
that followed the financial crisis of 2007-2008 and the economic and
sovereign debt crises that subsequently engulfed the EU. As well as gen-
erally diverting energies away from slow processes of structural reform
and towards urgent questions of crisis management, both at domestic and
European level, this new economic context totally destabilised the initial
framework within which the active inclusion strategy had been defined,
that is: the need to ‘reach out to those at the margins of society and the
labour market’ who were failing to benefit from increased growth, rising
employment and falling unemployment (European Commission 2007:
2). With the advent of the crisis, the key challenge for minimum income
protection policy was no longer appearing to be ‘mobilising the full poten-
tial of our human resources’ (European Commission 2007: 2), instead in
most countries these policies were concerned with rising levels of poverty
and unemployment in an increasingly constrained fiscal environment.

A Challenging Economic Context

The European economy has been extremely hard hit by the global eco-
nomic crisis, with the EU (EU-28) experiencing a large recession (4.5 %
decrease in GDP) in 2009 and then a second, smaller recession (-0.4 %)
in 2012. While this has had a major impact on economic activity across
the entire EU, the depth and severity of the crisis has varied quite con-
siderably across member states, including the five countries analysed
in later chapters of this volume. Of these countries Italy has undoubt-
edly suffered most, having experienced both a larger than average ini-
tial recession (-5.5 %) as well as a second recession of greater severity
than elsewhere, with large declines in output in both 2012 and 2013
(-2.4 and -1.9 % respectively). A second group comprising Germany,
Sweden and the UK all experienced quite severe recessions in 2009,
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but this was not repeated in 2012, albeit, only just, in the case of the
UK. Economic growth also rebounded much more vigorously in
Germany and Sweden than in the UK in 2010 and 2011, although the
UK recorded marginally the highest growth figures (+1.7 %) of the three
countries in 2013. The case of Poland is different again, as here there was
no recession, not even in 2009, and Poland has subsequently recorded
economic growth figures consistently above the EU average.
Unsurprisingly given the severity of its output shock, unemployment
increased most in Italy during the crisis, more than doubling from 6.1 %
in 2007 to over 12 % in 2014 (Fig. 4.1). In Sweden and the UK, unem-
ployment increased to a non-negligible degree over this period, but the
position of both countries relative to the EU-15 average was nonetheless
slightly better in 2014 than it was in 2007. Despite Germany achiev-
ing a similar economic performance to Sweden and the UK, the labour
market impact of the crisis has been very different there, where unem-
ployment has fallen consistently in recent years to stand at only 5 % in
2014, compared to 8.5 % in 2007. In Poland unemployment was also
lower in 2014 than it was in 2007, although it declined only marginally,
despite Poland's relatively strong economic performance, and still stands
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Fig. 4.1 Unemployment rates 2007 and 2014
(Source: Eurostat, UK data is for 2013)
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Fig. 4.2 Youth unemployment rates 2007 and 2014
(Source: Eurostat, UK data is for 2013)

at a relatively high 9 % of the active population. Furthermore, youth
unemployment in Poland increased between 2007 and 2014, to a greater
degree than that of total unemployment in all the countries mentioned
during the crisis, with the exception of Germany (Fig. 4.2). In Italy nearly
45 % of all economically active young people were unemployed in 2014,
compared to just over 20 % in 2007.

From the perspective of minimum income protection policy, the
growth of long-term unemployment has been another highly signifi-
cant consequence of the economic crisis. While long-term unemploy-
ment declined as a proportion of all unemployment in the initial years of
declining output, due to the magnitude of the crisis and time effects, by
2013 nearly 50 % of the unemployed in the EU had been out of work
continuously for more than 12 months. As a share of the active popula-
tion (Fig. 4.3) long-term unemployment more than doubled between
2007 and 2013 in both Italy and the UK, and also increased significantly
in Sweden, albeit from a comparatively very low level. In all these coun-
tries, the very long-term unemployment rate (the share of the workforce
continuously unemployed for more than 24 months) also more than
doubled. In stark contrast, the rates of long-term and very long-term
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Fig. 4.3 Long-term and very long-term unemployment rate, 2007 and 2013
(Source: Eurostat. Long-term unemployment = continuous unemployment
for +12 months; very long-term unemployment = continuous unemployment
for +24 months)

unemployment declined appreciably in both Germany and Poland
during the crisis, thanks to their stronger labour market performance,
although in both countries, the rates remained at high levels compared to
Sweden and, to a lesser extent, the UK.

At the level of the EU, income poverty—understood as the aggregated
proportion of national populations with an equivalised income after
social transfers of less than 60 % of the national median—increased only
very marginally during the economic and financial crisis, from 16.5 % in
2007 to 16.6 % in 2013. However, different demographic groups fared
very differently, with poverty rates among Europeans aged 65 or over
actually falling by 4.5 points to 13.7 %, while these rates increased by
1.3 points to 16.6 % among working-age adults. In Italy and Sweden,
income poverty increased by this order or more among working-age adults
(Fig. 4.4). This was also the case in Germany, despite the fall in unemploy-
ment, while these rates fell marginally in both Poland and the UK. The
proportion of working-age people at risk of poverty or social exclusion,
according to the definition used in EU 2020, which combines measures
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Fig. 4.4 Developments in working-age poverty risks, 2007-2013

(Source: Eurostat. Income poverty risks = percentage of population with equiv-
alised income less than 60 % of median income; poverty or social exclusion
risks (AROPE) = Sum of people at risk of income poverty, seriously materially
deprived or living in households with very low work intensity, as percentage of
population)

of income poverty, severe material deprivation and household with low
work intensity, increased by more than the EU average in Italy, Sweden
and the UK, increased more modestly in Germany, and decreased sharply
in Poland from comparatively very high levels in 2007.

Although to some what differing degrees, nearly all the countries ana-
lysed in this research have thus experienced growing underlying demand
for working-age minimum income protection since the onset of the cri-
sis, due to increasing long-term unemployment and/or rates of poverty
and social exclusion. The exception is Poland, where levels of unemploy-
ment, long-term unemployment and material deprivation were already
comparatively high before the crisis and remain so today in spite of posi-
tive developments in recent years.

At one level, this development might have been expected to increase
political commitment to bolstering safety nets, particularly in a period
when governments were sensitive to their role of stabilising consumer
demand. At the same time, the crisis also generated strongly competing



4 Combating Poverty Through ‘Active Inclusion’?... 87

demands on policy-makers' attention and resources, whether in relation
to the compensation of a variety of non-poor victims of the crisis or—
and especially as the crisis continued (Clasen et al. 2012)—the perceived
need to take action to consolidate public finances.

The latter concern was of course mediated by differing pre-crisis public
finance positions, the varying exposure of national financial sectors to
bad debt and the country's relationship to the Eurozone. Germany and
Sweden both had general government surpluses at the onset of the crisis
and have retained relatively healthy public finances throughout, despite
having to fund large banking bailouts, in the German case. Italy and
Poland both saw modest public-sector deficits grow quickly in the early
years of the crisis—in the case of Poland, notwithstanding comparatively
good economic performance—and have been forced to implement more
severe consolidation measures within the framework of the Excessive
Deficit Procedure, under which Furozone members and newer member
states have obligations to take action to avoid large deficits in national
budgets. In May 2015 the European Commission decided to retract its
Excessive Deficit Procedure (EDP) on Poland. Fright in the financial
markets and the resulting long-term interest-rate rises have also forced
Italian governments to focus attention on reducing the country's tradi-
tionally very high level of public debt, which continued to grow during
the crisis to reach 128 % of GDP in 2013. The UK also has a compara-
tively high debt-to-GDP ratio (87 % in 2013), but benefits from more
accommodating market conditions. However, due to a comparatively
large public deficit (3 % of GDP) at the onset of the crisis, and especially
due to the scale of financial-sector bailouts implemented in the first years
of the crisis, by 2009 the UK had a public deficit of nearly 11 % of GDD,
the fourth highest in the EU, behind only Greece, Ireland and Spain.

All in all, the economic crisis has created a deeply ambivalent envi-
ronment for the implementation of a EU-wide strategy for the reform
of minimum income protection. In one sense, by leaving widespread
problems of poverty and social exclusion in its wake across the EU, the
crisis has only underscored the relevance of such a minimum income
protection initiative. In another sense, however, it has created a much
more hostile environment for the articulation of claims for increased
public expenditure for the poorest EU citizens, at least in part due to the
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structures of the EU's own approach to economic governance. Moreover,
the crisis has revealed, and indeed intensified, the true extent of socio-
economic divergence between the member states of the EU, who have
fared very diversely with respect to the macroeconomic, social and fiscal
impacts. The different pressures generated by the crisis across European
countries furthermore confront institutional and policy frameworks for
minimum income protection that are themselves highly varied.

Diverse National Policy Legacies

The notion of minimum income protection refers to social benefit
schemes where eligibility is determined by the criterion of low individual
or household resources (means-testing), and where benefit levels are set
to meet subsistence needs (Bahle et al. 2011; Eardley et al. 1996). These
schemes may be general, addressed to all underlying causes of need, in
which case they correspond to the traditional concept of social assis-
tance. But the broader concept of minimum income also includes more
categorical means-tested social security benefits, where provision is dif-
ferentiated according to the social risk or contingency (old age, unem-
ployment, sickness, family responsibilities, low income from work etc.)
that is deemed to be the primary cause of low household incomes.

In all EU countries minimum income schemes are ‘lower-tier benefits’
(Immervoll et al. 2015), intended to complement risk protection through
non-means-tested social security schemes (social insurance provisions
or universal ‘demogrants’). Accordingly, the scope, role and beneficiary
profile of minimum income provision is strongly shaped by the broader
dynamics of welfare state development, which have always played out
very differently across the EU. As Fig. 4.5 shows, at the onset of the
economic crisis, expenditure on means-tested benefits for key working-
age social security functions (family/children, unemployment, housing
and social exclusion) represented a far larger share of GDP in Germany
and the UK than it did in Sweden, due to Sweden's then more extensive
non-means-tested provision in these areas. However, as the cases of Italy
and Poland illustrate, the underdevelopment of ‘upper-tier’ benefits is not
in itself a sufficient condition for the development of minimum income



4 Combating Poverty Through ‘Active Inclusion’?... 89

Germany Italy Poland Sweden UK

# Non Means Tested M Means Tested

Fig. 4.5 Percentage of GDP expenditure on non-means-tested and means-
tested social benefits, selected working-age functions, 2007

(Source: Eurostat. Selected working-age functions = sum of expenditure on
family/children, unemployment, housing and social exclusion not counted
elsewhere)

protection. Despite modestly dimensioned non-means-tested social
security provisions for people of working age, these three countries still
devoted relatively small shares of GDP to minimum income protection
benefits; access to these is limited by restrictive eligibility conditions and
fragmentary provision. Indeed, Italy is still one of the few countries in the
EU (along with Bulgaria and Greece) with no nationally regulated safety
net of last resort, and only partial, piecemeal and geographically variable
provisions organised at local level (Frazer and Marlier 2009).

Looking beyond expenditure, at the onset of the economic crisis, the insti-
tutional characteristics of the main minimum income provisions for people of
working age were very different in the countries covered in this volume. In the
UK and Germany, the main measure was that which Immervoll et al. (2015:
18) call a ‘social assistance-like unemployment assistance’, or what Marchal
etal. (2014: 252) refer to as a ‘near-equivalent to unemployment insurance’.
These are unemployment-benefit schemes that meet the subsistence needs of
households with an unemployed member, are not dependent on any employ-
mentorsocial security contribution record, and where the beneficiaries are nor-
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mally registered as unemployed and are subject to job-seeking requirements.
The unemployment assistance scheme of this kind in the UK (Zncome-
Based Jobseekers Allowance, JSA-I) was also flanked by separate categorical
minimum income provisions for lone parents with young children (/ncome
Support), those with work-limiting sickness or disabilities (Zncome-Based
Employment and Support Allowance, ESA-I) and a well-developed system of
employment-conditional tax credits (most importantly Working Tax Credit,
WTC) for low-income households with a working member. All these, along
with housing and means-tested child support, create an extremely com-
plex overall system of sometimes partly overlapping working-age minimum
income provisions (Goerne and Clegg 2013). The main German scheme
(Arbeitslosengeld I, ALG 1I) was introduced as recently as 2005, following
the adoption of the Hartz IV reforms, which merged the pre-existing social
assistance and unemployment-assistance provisions, while simultaneously
retrenching the upper-tier unemployment insurance (Petzold 2013). ALG II
eligibility is based on an income test and a broad definition of ‘employability’,
and can also be received by those in employment. Thus it is more encompass-
ing of working-age people in poverty than JSA-I and reduces the complexity
of German minimum income provision in comparison to the UK.

In contrast, in Poland and Sweden the main minimum income protec-
tion benefit for working-age people in 2007 (as is the case today) was not
an unemployment benefit but instead a less categorically specific social
assistance programme to which both the unemployed and people in need
for other reasons can apply. The Swedish Socialbidrag is a genuinely non-
categorical scheme, while Poland's periodic allowance (Zasitek okresowy)
is targeted at households who fill the income criterion and experience
one of thirteen itemised contingencies (unemployment, homelessness,
disability, addiction etc.) that enable entitlement to support (Kozek et al.
2013). As mentioned above, Italy still has no nationally regulated social
assistance system, despite the lack of any non-contributory social secu-
rity for able-bodied people of working age, such as an unemployment-
assistance measure. However, past experimentations on the national
level—notably the pilot Redito Minimo d Inserimento (RMI) programme
that existed between 1999 and 2001—and regional and municipal initia-
tives have tended towards introducing general measures addressed to all
forms and causes of social exclusion (Madama et al. 2013).
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Another dimension of considerable variation in the institutional design
of minimum income protection, and particularly relevant in the context
of the present volume, is in the governance of minimum income protec-
tion. While this has many facets, including the differing roles played in
European minimum income policies played by voluntary, community
or ‘third-" sector organisations alongside public actors, the focus here is
restricted to the division of responsibility between national and munici-
pal or local governments in this policy field. The UK lies at one end
of the spectrum. Since the National Assistance Act of 1948, minimum
income protection has been the responsibility of national government,
which finances provision out of general taxation and delivers benefits
through central government agencies. Until recent changes to the UK's
system of discretionary emergency payments, this meant that the role
of local government with regard to social security in the UK was essen-
tially restricted only to the administration—on behalf of central govern-
ment—of some housing-related support (Housing Benefit and Council
Tax Benefit). The Hartz IV reforms aligned Germany much more with
the UK in this respect, as these transferred a large part of the respon-
sibility for minimum income protection from municipalities, who had
funded and administered the pre-existing social assistance scheme, to the
German federal government, as a form of centralisation or even nation-
alisation of minimum income protection. On the financing side, ALG
IT is now largely funded out of federal taxation, although municipalities
continue to meet the costs of housing-related supplements. However, due
to a political compromise, the initial plans for the federalisation’ of mini-
mum income protection were less successful on the delivery side. While
it had originally been intended that administration of this benefit would
be carried out by the Federal Employment Agency, ultimately (and fol-
lowing a necessary constitutional amendment) the reform instead created
a sui generis joint federal-municipal delivery structure. Furthermore, to
mollify representatives of municipal interests represented in the German
second chamber of parliament, the reform also allowed for the admin-
istration of ALG II to remain under full municipal control in a certain
number of municipalities (so-called Optionskommunen).

The cases of Poland and Italy represent intermediate forms of minimum
income protection governance, where the administration of benefits is a
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municipal competence (as a delegated competence from the regions in
the Italian case). Their regulation is the responsibility of national govern-
ment, and financing comes from a (often somewhat uncertain) mixture of
fiscal resources from various levels of government. In the Italian case, in
particular, this mixture of competences arguably owes less to considered
policy design than to the accommodation of mounting general demands
for regional autonomy in the last decade (Madama et al. 2013). The 2001
Constitutional reform that assigned competence for social assistance to
the regions was thus being prepared at the same time as the national pilot-
ing of the aforementioned RMI, and central-local tensions frustrated
both its successful implementation and likelihood of it being permanently
adopted. In Poland the shared responsibility over social assistance within
a context of fiscal scarcity often seems to feed dynamics of buck-passing
between different levels of government (Kozek et al. 2013).

Of the cases discussed here, it is in Sweden that municipalities have the
strongest regulatory role in minimum income protection, positioning it
at the opposite end of the governance spectrum from the UK. Sweden's
290 municipalities are responsible both for delivering social assistance
and for its funding out of municipal taxation. While the municipali-
ties' activities in this area are regulated by a national framework law that
establishes standards that municipalities follow, and this framework has
been tightened on a number of occasions during the last decade and
a half (in 2001 and 2013), local government actors retain considerable
discretion in specifying benefit rules and designing structures and proce-
dures for benefit delivery (Angelin et al. 2013).

A third dimension of variation, intersecting with types of entitlement
and governance structures, and at least in part determined by them, are
the different linkages and afhinities that minimum income protection sys-
tems have with other areas of social policy. This is a crucial consideration
within the context of the active inclusion agenda, which as discussed in
this chapter recommends that minimum income protection be conceived
as one part of a comprehensive policy mix that also comprises support
with reintegration into the labour market and appropriate enabling social
services. However, the different ways that minimum income protection
is conceived and governed in different countries creates different sets of
barriers to such integrated policy planning and implementation.
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The main minimum income protection schemes in the UK and
Germany (in the form of unemployment—or ‘employability—benefits)
were already strongly integrated into national labour market policies in
2007. In the UK, JSA-I was delivered by the national public employ-
ment service Jobcentre Plus, as were all minimum income benefits with
the exception of tax credits, for which administrative responsibility lay
with Her Majesty's Revenue and Customs (HMRC), the administrative
agency of the Treasury (the UK Ministry of Finance). In contrast, the
articulation of minimum income protection via social services, which are
the responsibility of local authorities in the UK, was far less integrated.
While there were pilot initiatives of integrated planning and co-location
of complementary central and local government services for those at
the margins of the labour market in the 2000s (notably the so-called
City Strategy), these were never rolled out nationally (Goerne and Clegg
2013). A parallel trend in the same decade was for problems of cross-
sectoral policy coordination in this area to be ‘offloaded” onto the market,
with labour market programmes for the ‘hardest-to-help’ being tracted
out to private providers on a payment-by-results basis, based on the
assumption that these private providers would be encouraged by finan-
cial incentives to construct supply chains of appropriate social and labour
market service packages (Goerne and Clegg 2013).

In Germany, the joint municipal-federal delivery structures created
in the wake of the Hartz IV reforms in Germany were also dubbed
Jobcenters, alluding to the British example and clearly signalling the inte-
gration of minimum income protection into a labour market policy logic,
despite these structures remaining formally outside and separate from the
mainstream Federal Employment Agency. In principle, the co-location
of municipal activities in the social services field within the Jobcenters
should have encouraged their better integration into minimum income
policy planning and administration than in the UK. However, early
experience has suggested that planning and delivery barriers between
social and labour market services tended to be reproduced in the new
Jobcenters (Dingeldey 2011: 70), and that the placement targets gov-
erning the activities of Jobcenter agents tended to create incentives to
adopt a ‘work first’ approach, targeted at the most employable claimants

(Petzold 2013: 66).
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If, at the onset of the crisis, British and German minimum income pro-
tection systems tended to be structurally employment-centric, and have a
tenuous connection to the provision of ‘care’, the opposite could be said
of the systems in Italy, Poland and Sweden. Although the organisation
of employment services is a relatively recently devolved competence in
Italy and Poland, in both cases it has been devolved to a different level
of government from municipal social assistance: specifically the country
(Poland) or the province (Italy), and cooperation across these levels has
been weak (Kozek et al. 2013: 48; Genova 2008). In Poland and Italy,
minimum income protection is traditionally more closely associated with
social services provision (another municipal responsibility) although in
both countries, and in Italy in particular, these are notoriously under-
developed. In Sweden the social assistance scheme is even more clearly
part of social services, being governed at the national level by the Social
Services Act and being under the responsibility of the Family and Social
Services division of the Ministry of Health and Social Affairs, as well as
being integrated professionally into the social work function. This distin-
guishes it quite clearly from labour market policy, which is the responsi-
bility of the national public employment service under the direction of
the Ministry of Employment. Although access to the public employment
services in Sweden is in principle universal, in practice, social assistance
claimants are reported to have had limited access to mainstream employ-
ment services, as Public Employment Services (PES) officials believe their
distance from the labour market makes them unattractive to employ-
ers (Minas 2011: 203). Over time, the local-level response, at least in
some municipalities, has been to develop local employment programmes,
funded out of municipal taxes and targeted at employable social assis-
tance recipients, thus creating a dual and partly competing set of national
and local labour market policies (Angelin et al. 2013: 21).

In sum, the minimum income protection systems of the five coun-
tries analysed in this volume have not only been confronted with rather
different socio-economic challenges in recent years, but they have also
done so against the backdrop of highly diverse systems of pre-existing
provision, of varying scale and scope and with distinctive structures of
entitlement, governance arrangements and articulations with other fields
of social policy. EU exhortations to produce common reform strategies
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notwithstanding, these institutional and policy legacies are crucial, in
combination with the varying social and fiscal fallout of the economic
crisis, in understanding the extent and nature of recent national-level
reform activities in relation to minimum income protection.

National Reform Agendas in Minimum
Income Protection

The EU's active inclusion strategy has aimed to mobilise policy actors
across the EU and at all levels of governance to work to bolster minimum
income provisions and improve their coordination with other fields of
social policy after, in many countries, some decades of neglect of this
policy issue. For the countries analysed in this volume, however, at the
crucial national level we can observe wide variations in both the extent
and the focus of minimum income reform activity in recent years. The
cases of the UK and Sweden offer the clearest contrast. If, in the former,
the government has embarked on a major and highly ambitious struc-
tural reform of all working-age minimum income protection since 2010,
while simultaneously implementing substantial cuts, in the latter, the
issue of minimum income protection has been almost totally neglected in
national policy during the same period. The cases of Germany, Italy and
Poland lie in between these polar cases, with moderate degrees of reform
activity both shaped and constrained by pre-existing policy structures
and problems, as well as the differing effects of the economic crisis.

As discussed above, over time the UK has developed an extensive but
extremely complex and categorically differentiated system of working-age
minimum income protection, under full control of national government.
Its complexity in particular has been the object of repeated criticism,
often focusing on the existence of different labour market requirements
for claimants of different minimum income benefits and especially with
regard to the generation of work disincentives as a result of the different
withdrawal rates of partly overlapping benefits with increasing incomes
from employment. Shortly after its election to government in 2010,
the Conservative-led coalition government announced radical plans to
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replace all existing means-tested benefits for people of working age with
a single new measure, called Universal Credit, payable to those meeting
the income criteria, irrespective of their labour market status, and which
would be withdrawn at a single rate in the case of rising income. This
reform will merge the previously separate in-work and out-of-work mini-
mum income systems, abolishing tax credits and transferring responsibil-
ity for in-work support from HMRC to the Department for Work and
Pensions, while also extending job-search requirements of some kind to
almost all recipients of minimum income protection, including many of
those already in work. The underlying assumption is that with appropri-
ate incentives and behavioural conditions, the vast majority of house-
holds with low work intensity will be able to move into employment, and
eventually off benefits altogether. For the minority who cannot, the gov-
ernment's solution is the further marketisation of employment services,
targeted at the long-term unemployed under the new Work Programme,
also introduced in 2010.

While the objectives of these structural reforms command relatively
widespread consensus in the UK (Clegg 2014), the disruptiveness of
their (to date somewhat chaotic) implementation has been controver-
sial. More controversial still, have been the other measures adopted in
the 2012 Welfare Reform Act, alongside the introduction of Universal
Credit. These measures all seek to restrict entitlement to working-age
benefits, contributing to the UK government's single-minded deficit
reduction policy. These measures included the tightening of sanctions
for benefit claimants failing to meet job-search requirements, the cre-
ation of a benefit cap that establishes maximum weekly amounts that
any individual or family can receive in social benefits, the introduction of
an under-occupancy penalty—quickly dubbed the ‘bedroom tax’—that
reduces the value of available housing benefits for those living in rented
properties with one or more spare room, and the abolition of the Social
Fund system of discretionary payments for exceptional needs. The lat-
ter has been replaced by a system of Local Welfare Assistance Funds,
under which local authorities receive a non-earmarked budget from cen-
tral government to design and deliver discretionary financial support for
people facing extreme hardship. Other legislation adopted in 2013 also
limited increases in working-age benefits, which are usually uprated in
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line with inflation, to a maximum of 1 % for three consecutive years.
These changes prompted demonstrations in some parts of the UK, the
largest in Glasgow in March 2013.

This highly charged recent reform agenda reflects to a large extent the
scale, complexity and political salience of the UK's system of working-
age minimum income provision, which makes it a prime target both for
national politicians seeking to carve out a reputation for reformism and—
sometimes simultaneously, as in this case—for governments seeking to
reduce public spending. The traditionally highly centralised nature of the
UK system also gives national executives relatively free reign to implement
ambitious changes, providing they command a sufficient Parliamentary
majority. The other contributory factor has been the size of the UK's bud-
get deficit, which has pushed fiscal consolidation to the top of the politi-
cal agenda and, in the process, made less electorally popular expenditure
programmes—of which minimum income benefits for people of working
age are perhaps the archetype—highly vulnerable to retrenchment.

These structural conditions are the mirror image of those found in
Sweden, where minimum income protection accounts for only a very small
proportion of total social expenditure. The municipal funding and gov-
ernance of this protection reduces both its visibility in national political
debates and its amenability to national reform initiatives, given a strong
tradition of municipal autonomy. Furthermore, as discussed above, while
(long-term) unemployment and poverty increased to a similar extent in
Sweden and the UK during the crisis, Sweden's budget deficit in 2009 was
15 times smaller, as a proportion of GDP, than that of the UK.

This can help explain why, in contrast to the UK, there has been very
little national reform activity in relation to minimum income protection
in Sweden in recent years. The 2013 budget bill did increase the possibili-
ties for cumulating social assistance with labour income, in an effort to
improve work incentives for minimum income recipients. But although
it is widely acknowledged that those on minimum income benefits
receive less effective employment support than others (see, e.g. OECD
2012: 19), national reform efforts have not really sought to remedy this,
focusing instead on the larger contributory unemployment and sickness
insurance schemes, where benefit levels have been reduced and eligibil-
ity criteria tightened. The Swedish municipalities, as represented by the



98 D. Clegg

Swedish Association of Local Authorities and Regions, would like to see
greater efforts to support the development of ‘one door’ policies for all
the unemployed, including social assistance claimants, but have received
no support for this in national government (Minas 2011: 209). Overall,
there seems to be a ‘general political disinterest in issues related to social
assistance in government circles’ (Angelin et al. 2013: 31).

Germany is another country in which there have been relatively few
initiatives in the field of minimum income protection since the onset of
the economic crisis. The reasons are in part similar to those in Sweden,
in that Germany has been in a comparatively strong budgetary position
and has enjoyed a ‘better’ economic crisis than many other European
countries. However they also stem from the fact that Germany, with the
adoption of the Hartz IV reforms and the introduction of ALG II, at the
onset of the crisis, had only recently adopted a major structural reform
of minimum income protection. Indeed, most of the reforms that have
been implemented in recent years have been prompted by unresolved or
problematic features of the Hartz IV legislation (Petzold 2013: 44). This
is the case with the 2010 Act on the Development of Organising ALG 1I,
which placed the joint municipal-federal Jobcenters on a legal footing,
following a change to the German constitution, as well as 2011 Act on
Defining Standard Rates for ALG II, also provoked by a decision of the
Constitutional Court. A 2012 reform of labour market instruments was,
for its part, based on evaluation of measures introduced in the wake of
the Hartz IV, and proposed a certain number of changes in the calibra-
tion of job-support services for recipients of ALG II. Among these was
partial decentralisation of decision-making competencies to Jobcenters,
illustrating, as do other recent reforms, that the competence conflict over
minimum income protection between the federal and municipal levels
has not yet been definitively settled.

The Polish economy also fared relatively well during the economic
crisis, with stable if unspectacular rates of economic growth and fall-
ing levels of total unemployment. However the Polish government has
also found itself under pressure to reduce its budget deficit, which was
above 7 % of GDP in both 2009 and 2010, within the framework of the
EU's excessive deficit procedure. The combination of a relatively buoyant
labour market and strong downward pressure on public finances, as well
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as the installation of a Conservative—Liberal coalition government fol-
lowing elections in 2007, helps explain why recent reform initiatives in
relation to minimum income protection in Poland have focused on acti-
vation (Jessoula et al. 2014). Reforms in 2009 and 2011 reinforced the
requirement for local social assistance offices and the public employment
service to exchange information, in the latter case explicitly with a view
to increasing the effectiveness of sanctions against minimum income
claimants refusing offers of work or training. There have, however, been
no organisational reforms to encourage ‘thicker’ forms of cooperation
between these bodies and across different levels of government, and
this cooperation continues to depend on local-level initiative and good
personal contacts (Kozek et al. 2013: 74). Moreover, these efforts occur
against a backdrop of declining resources: largely on the insistence of the
Ministry of Finance, the thresholds for entitlement for minimum income
protection were frozen for four years between 2006 and 2010, and the
budget for active labour market policies (ALMP) cut by 50 % between
2010 and 2011 (Jessoula et al. 2014: 138).

Of these five countries, it is certainly in Italy that the pressure for reduc-
tion of public spending has been greatest in recent years. However, given
the underdevelopment of the anti-poverty tier of the Italian welfare state,
there are few savings to be realised by governments in changes to mini-
mum income protection. Indeed, the pressure on Italian governments
in relation to minimum income protection has arguably been more an
expansionary one in recent years, given the massive social impacts of the
economic crisis and the importance placed by international organisations
on the development of effective anti-poverty measures (and unemploy-
ment benefits) to facilitate a broader structural reform agenda, including
labour market deregulation (Saachi 2015). However, such efforts have
been hampered not only by fiscal constraints and political reservations
(Jessoula et al. 2014: 136-137), but also by competence conflict. Thus,
a national initiative in 2010-2011 to define a new norm for means-
testing—an ‘essential level of service’, and thus in principle a national
competence—was struck down by the Constitutional Court because it
had not been submitted for debate in the State—Regions conference, where
it was subsequently blocked due to a regional veto (Madama et al. 2013:
40). Nonetheless, a number of new national initiatives in the minimum
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income field—the Social Card and then the New Social Card—were
introduced in Italy after the onset of the crisis. Examples include vari-
ous iterations of the Social Card, introduced since 2008, which provide
beneficiaries with tied financial assistance through a mechanism similar
to US ‘food stamps’, and in their different forms have been delivered via
nominated charities and/or linked to activities to promote beneficiaries'
social integration. While these measures were introduced only in pilot
form and had highly restrictive eligibility conditions, reform efforts have
however been amplified following the election of the centre-left Renzi
government, which has started piloting a minimum income programme
called Support for Active Inclusion (Sostegno per I'Inclusione Attiva),
with the intention of generalising this nationally during 2015.

The self-conscious adoption of the language of active inclusion in
these latest Italian reforms might be taken as evidence of a more gen-
eral ‘Europeanisation’ of domestic policy-making in relation to poverty
and minimum income protection. However, the case of Italy is highly
atypical; its Eurozone membership and difficult budgetary position (and
reliance on EU funding) makes it generally highly predisposed to dem-
onstrate willingness to align with EU initiatives, while, at the same time,
lacking any properly institutionalised policy legacy in the minimum
income field. Elsewhere, recent agendas of minimum income protection
reform—or non-reform—owe less to European influences at the national
level than they do to national policy legacies as a form of path depen-
dency and the different institutional opportunities and constraints they
generate. Due to the highly diverse nature of existing systems of mini-
mum income protection in Europe, as well as the very uneven effects of
the economic crisis, the reality is of quite diverse national reform agendas

in this policy field.

Conclusion

Particularly at the local level, action to combat poverty and social exclu-
sion cannot be reduced to minimum income protection systems and
associated public policies. As other contributions to this volume demon-
strate, the role of a range of non-state actors, such as third-sector organ-
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isations, charitable associations and community groups, is often crucial.
Nonetheless, the structures of the formal welfare state that are targeted
at poor people—minimum income benefits and associated services—are
a key part of the landscape of local anti-poverty action, critical both in
determining the level and type of support that poor people can reliably
access and in structuring the local policy environment within which
other actors intervene.

As this chapter has discussed, during the last decade in EU, minimum
income protection has been at the centre of renewed supranational efforts
to mobilise policy actors to combat poverty, particularly among people of
working age. However the EU's initiative on active inclusion was adopted
just as the extent of the economic and social fallout from the financial
crisis was becoming evident, and has also been confronted with the wide
diversity of pre-existing systems of minimum income protection across
member states. More than any common vision of active inclusion, which
in any case remains a vague and contested concept, it is the divergent
policy legacies and differing socio-economic situations that best explain
contemporary national agendas of minimum income protection reform.

The dynamics of local-level initiatives to combat poverty must be
understood against the backdrop of these contrasting institutional and
policy legacies and associated national reform contexts. On the one hand,
these shape the type and nature of policy coordination problems and
deficits on the ground; on the other hand, they determine the capaci-
ties and incentives for local political and policy actors to influence these.
The highly centralised minimum income protection system of a country
like the UK deprives local political actors of much formal responsibility
in this area. Yet the same centralisation ensures that minimum income
reform is always at the centre of national and therefore local policy
debates, creating a strong stimulus for mobilisation around this issue by
local civil society. By contrast, while local political actors in Sweden have
real powers to shape minimum income protection, due to its traditional
municipal anchoring, the issue of poverty is, perhaps as a result of this, far
less salient and politicised. It is thus difficult to say a priori which insti-
tutional and policy environment would be more conducive to tackling
the real, but rather different, coordination problems that characterise UK
and Swedish anti-poverty policies.
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Across all the other case studies analysed in this volume, there is a
tradition of strong local involvement in minimum income protection,
but local actors share this policy space with other governance levels, and
the division of responsibility between central and sub-central levels often
remains fluid and contested. In such cases an interesting question would
be how far purposive policy action at the local level is shaped by these
boundary disputes, which may entail incentives either for competitive
interventionism or for ‘buck-passing’ across governance levels. In general,
although effective action to combat poverty is always a local challenge, it
is one that is crucially influenced by national policy structures and initia-
tives, which continue to vary widely across contemporary EU.
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Strategies Against Poverty and Social
Exclusion in a Corporatist-Conservative
Local Welfare System: The Dortmund
Consensus

Dorothee Spannagel

Introduction

The system of minimum income provision in Germany has faced land-
mark changes in the wake of the recent Hartz IV reforms. These reforms
were implemented in order to make the social system more efficient and
effective by reorganising various minimum income schemes (MIS) and
the overarching institutional framework. Today Arbeitslosengeld II (ALG
I1) is the dominating non-contributory benefit scheme covering all needy
households with at least one employable person. The Hartz IV reforms
also strengthened the role of the local level in the German welfare state.
Following the paradigm of ‘enabling and demanding’, there is now great
emphasis on (re-)integrating unemployed beneficiaries into the labour
market and the provision of benefits is closely tied to social, and espe-
cially labour market related services. These national ambitions are, how-
ever, dependent upon the actions taken at local level. The provision of
benefits is still largely funded and regulated at national level. Yet, activa-
tion measures and all social services that have become a crucial part of
the new MIS have to be implemented at local level (Kiinzel 2012). This
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entails close coordination between frontline staff at Jobcenters, municipal
authorities and local civil society organisations (CSO), the latter playing
a crucial role in providing social and activation services.

This chapter aims to analyse how active inclusion policies, implemented
in the wake of the Hartz IV reforms, are put into practice at local level.
It explores a case study conducted in the city of Dortmund and is based
on extensive document analysis that examines the local welfare system.
In order to analyse the local setting in greater detail, ten semi-structured
expert interviews with key political, administrative, social and economic
actors were conducted. Here local anti-poverty policies are regarded as a
social field (Fligstein and McAdam 2011).

The chapter is organised as follows: the first section explores the local
welfare system in Dortmund and its structure within the German wel-
fare state. The second analyses the role of the local level in the general
architecture of German MIS. Next, the local governance arrangements
that characterise the local welfare system are examined. The final section
discusses to what extent our findings on the influence of the financial and
economic crisis can be generalised and how the three dimensions of local
anti-poverty policies described in Chap. 3 can be summarised (Johansson

and Koch, Chap. 3 in this volume).

The Local Welfare System in a National
Context

The German welfare state is an example of a corporatist—conservative wel-
fare regime (Esping-Andersen 1990, 1999). The level of decommodifi-
cation is medium with a high wage-related provision of benefits. Social
stratification is pronounced and the social security system is primarily
focused on preserving a given standard of living. German welfare policies
emphasise the importance of the family for providing welfare and hence
rely on the male breadwinner model. Another core feature is Bismarckian
logic: compulsory, contribution based social insurance schemes form the
core of social protection in Germany, combined with a general safety
net of last resort for all German citizens. Thus, regular employment con-
stitutes the main source when applying for social security benefits. The
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principle of subsidiarity is also a key pillar in the German welfare state.
This implies that central, higher-level institutions should only get involved
if lower-level institutions cannot deal adequately with an issue (Kazepov
2008). This principle is important in a twofold manner. First, it is a core
aspect of German federalism and its multi-level governance profile. The
federal level explicitly commissions the local level, and even more so local
CSO with regard to the delivery of social services (Dahme et al. 2005).
Second, the principle of subsidiarity also contains an element of corporat-
ism; employers, trade unions and the government jointly provide social
security. A centralised federal governance model is closely intertwined with
public authorities and CSO (Olk 1995). The delivery of services has histori-
cally been organised as a public—private partnership between public admin-
istration and CSO. Up to the present day, local CSO or local branches of
national thereof provide the main bulk of such services. Most of these are
‘free welfare associations’, that is, non-profit organisations with an institu-
tionalised public responsibility. The membership associations are: Caritas,
part of the Catholic Church; Diakonie, the Protestant welfare association;
the Workers' Welfare Association (Arbeiterwohlfahrt), which has its origins
in the workers' movement, the Parititischer Wohlfahrtsverband, a non-
denominational social welfare association; the German Red Cross and the
Central Welfare Office for Jews in Germany (Zentralwohlfahrtsstelle der
Juden). Given the dominating role of the free welfare associations, other
CSO have traditionally played a minor role in Germany.

Considering this general setting, how can we classify German MIS?
Gough (2001) and Gough et al. (1997) label Germany as a ‘dual social
assistance system’ with a strong focus on categorical assistance, supple-
mented by a general safety net of last resort. The model suggests below
average numbers of social assistance recipients and low expenditures on
this scheme. The MIS is highly centralised, especially with regard to the
regulation and organisation of the monetary benefits; its level of generos-
ity is average.

However, this picture applies to the period before the Hartz IV reforms
as Germany deviated from its traditional corporatist—conservative path.
This especially holds for the ‘activation turn’ (provision of benefits tied
to labour market related services following the concept of ‘enabling and
demanding’ in order to integrate unemployed into the labour market),
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as well as for the shift from insurance-based wage-related social security
benefits towards a tax-funded MIS: ALG II. This paradigmatic change
has been widely debated among scholars. Bahle et al. (2011) analyse it as
a shift from a general system with a residual character towards a categori-
cal system. Due to the Hartz IV reforms, the German welfare state has
moved in a liberal direction, in terms of less status-based security. ALG II
covers the vast majority of all needy households with at least one employ-
able person and follows a strict welfare-to-work approach that focuses on
employability. However, apart from ALG II, the German MIS has two
other categorical schemes and one general scheme for population groups
not covered by ALG II. The former provide benefits for refugees and
asylum seckers (Asylbewerberleistungsgesetz) and guarantees minimum
needs-based provision for the elderly, as well as in the event of reduced
earning capacity (Grundsicherung im Alter und bei Erwerbsminderung).
Social assistance (Sozialhilfe), the general scheme, is still a residual safety
net of last resort for households that are not covered by any of the schemes.

These features form the institutional framework for our local case
study. What are the political and socio-economic structures that char-
acterise the local welfare system in Dortmund? As briefly mentioned
in the introduction (Johansson and Panican, Chap. 1 in this volume),
Dortmund is the regional centre of the eastern part of the Ruhr area with
roughly 580,000 inhabitants. Dortmund has a strong industrial tradi-
tion, dating back to the beginning of industrialisation in the nineteenth
century. The ‘Dortmund triad’, consisting of the steel and coal mining
industry and breweries, dominated the economic profile of the munici-
pality for centuries. The economic structure has changed significantly
due to structural transformation processes; the number of employees in
industry dropped markedly from 127,000 to less than 38,000 from the
1960s to the 1990s. Today, Dortmund has lost about 90,000 jobs due to
these developments (Prigge and Bohme 2013). The last coal mine was
closed in 1987 (Itle and Réllinghoff 2008). Thus Dortmund has faced
severe problems over the past 50 years; today, the city is in financial dis-
tress. It is highly indebted and the municipal budget is permanently close
to being supervised by federal government. All these structural changes
have had profound implications for the local welfare system.
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The city of Dortmund has always been a stronghold of the Social
Democratic Party (SPD), without doubt due to its industrial history. The
structure of the labour market led to high percentages of blue-collar work-
ers, traditional SPD voters. Every Lord Mayor of the city since the end of
the Second World War has been a member of this party. The SPD won all
local elections with an absolute majority up to 1989 (Bomer 2010).

Table 5.1 summarises the socio-economic situation in Dortmund
compared to Germany in general. The most urgent social problems faced
by Dortmund are long-term unemployment and poverty. Employment
rates in Dortmund are up to eight percentage points lower than the
national German rates and have ranged at about 65 % over the past years
(Jobcenter Dortmund 2013). In addition, local unemployment rates are
approximately twice as high as for the whole country and the city has
one of the highest unemployment rates of the major cities in Germany
(Prigge and Bohme 2013). Moreover, long-term unemployment is a key
problem, since almost one out of two unemployed people has been in
this situation for more than 12 months (Stadt Dortmund 2014). These
local labour market figures directly affect the need for minimum income
support: the numbers of people receiving ALG 1II is about two times
higher than in Germany in general. Accordingly, local poverty rates are
much higher than the rest of Germany.

Table 5.1 Socio-economic profile of Dortmund compared to Germany

Dimension Dortmund Germany
Employment rate (15-64 years, 2012) 64.8° 72.8°
Unemployment rate (of civilian labour force, 2014) 12.8b 6.4¢
Long-term unemployment rate (longer than 11 months, 5.2° 4.4¢
persons aged 15-64, 2014)
ALG Il recipients (persons living in needy households, % 18.5¢ 9.5f
of the population below 65 years, 2014)
Poverty rate (percentage of households below 60 % 25.0¢ 15.5¢

threshold, 2013)

Source: All figures as percentage; 2Jobcenter Dortmund (2013, p. 4); PStadt
Dortmund (2014); ‘Bundesagentur fur Arbeit (2015a), Data for long-term
unemployment refer to percentage of ALGII-recipients; Statistische Amter des
Bundes und der Lander (2015); eBundesagentur fur Arbeit (2015c¢);
fBundesagentur fur Arbeit (2015b)
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Given the status of the SPD and the city’s problematic socio-economic
background, social policy issues are high on the political agenda in
Dortmund. They are a crucial part of the ‘Dortmund consensus’: a belief
that joint action between political, administrative, economic and societal
actors is needed in order to combat unemployment, poverty and social
exclusion. This local consensus is based around a particular mix of actors
involved in local anti-poverty policies.

The Federal Employment Agency (FEA), despite being a federal actor,
is one of the main players in the local welfare system. The FEA crucially
structures local actions by providing a nationally consistent approach to
labour market integration (Petzold 2013). Performance targets and quasi-
legal recommendations narrow the room for manoeuvre of local level
actors with regard to employment services. Since Dortmund is a major
city, it has its own local branch of the FEA, which is in charge of financial
issues and services regarding unemployment insurance.

The most important municipal actor is the Social Welfare
Department. This department is in charge of the three other MIS.
Given the dominance of ALG II, only a few needy households are under
the responsibility of the Social Welfare Department. Nevertheless, this
agency plays a key role when it comes to combating poverty at local
level. The department funds and coordinates many social and labour
market services provided by local actors. Furthermore, it is responsible
for some of the benefits that ALG 1I recipients are entitled to receive;
this refers mainly to expenses for housing and heating.

In order to organise the delivery of all ALG II benefits and services at
local level, the municipal administration and the FEA were merged into
one institution: the Jobcenter, the third, and certainly most important
actor, in the local welfare system. As such, the Jobcenters are very much
under control of the FEA and their local branches. Accordingly, we find
a close vertical cooperation between the central FEA and the respective
local Jobcenter, based upon hierarchical coordination. The Jobcenter is
designed as a one-stop-shop, bringing together the three pillars of the
ALG II scheme: benefit transfer, job advice and job placement, as well as
social services. Yet, while Jobcenters do provide benefit transfers and job
placements, the delivery of social services is contracted out.
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Anti-poverty Policies at Local Level in Germany

The situation in Dortmund of the merging of municipal and federal tasks
in the Jobcenter is not the only way of organising and running Jobcenters.
Within the framework of the Hartz IV reforms, 108 municipalities were
given the full responsibility for organising all ALG II provision in autho-
rised local authority agencies (zugelassene kommunale Triger) (Petzold
2013). Thus these municipalities have much more freedom when it
comes to the organisation of minimum income schemes than in other
municipalities. However, they still need to operate within the same struc-
tural framework, that is, the close integration of the three pillars of active
inclusion. Even so, the degree of centralisation, and accordingly, the
municipalities’ ability to act, varies between these three pillars.

Minimum income benefits: all benefit-related issues are subject almost
exclusively to federal regulation; this applies to means-testing and benefit
levels. The German federal government and the FEA funds the majority
of the ALG II benefits; it is only the costs for housing and heating that
are partially borne by the municipality. The eligibility criteria for receiv-
ing ALG II benefits are also exclusively subject to national legislation and
therefore are regulated in the Second Book of the Social Code (SGB II).
This implies that municipalities have fairly limited financial obligations
for minimum income provisions (Table 5.2).

The general pattern is that the financial responsibility of the munici-
palities is to provide two-thirds of the costs for housing and heating and
certain one-off benefits. Furthermore, they are in charge of delivering
social and childcare services. The share of ALG II transfers and services
supplied by the municipalities is bound to the budget of the Social

Table 5.2 Distribution of responsibilities between Federal Employment Agency
and municipalities regarding the delivery of ALG Il transfers and services

Federal Employment Agency Municipalities
Standard rates (ALG I, Sozialgeld?) Housing and heating
Additional demands Childcare
Contributions to social insurances Social services
Employment services One-off benefits

aSocial assistance
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Welfare Department. Taken together, the federally funded part of the
ALG 1II benefits is more than three times larger than the costs borne by
the municipality of Dortmund (Stadtkimmerei Dortmund 2012, 2013).

Employment services—ALG 1I recipients have privileged access to
employment services. These services are at the discretion of the Jobcenter and
are paid out of the job placement budget. All these activation measures are
part of the individual integration agreement between the beneficiary and the
case manager at the Jobcenter. The general paradigm is that all services that
are conducive for labour-market integration are granted by the Jobcenter. Job
counselling and placement are directly delivered by the Jobcenter. All other
services, for example, social- or labour-market-related services, are contracted
out to external providers. Therefore, compared to benefit-related issues, there
is some scope for action at local level with regard to such services. Federal
regulation decisively limits local discretion, nevertheless, frontline staff at
Jobcenters have some discretionary powers, since the underlying rational is
that of tailor-made services. Local discretion also implies the involvement in
and the coordination of external service providers.

Social services—social services are the third pillar of the German MIS
and the area where municipalities have the greatest scope for action. The
social services offered comprise a broad range of advice and support for
provision of care. The municipality is in charge of designing and organis-
ing these services, yet most services are contracted out to external service
providers that are often free welfare associations.

The Jobcenters have to implement the regulations and guidelines
defined by the federal government and the FEA. Benchmarking processes
are applied in order to supervise the Jobcenters: these are outcome-
based market-oriented control structures (Kiinzel 2012). Similarly, the
Jobcenters have to cooperate closely with all public and private actors
involved at local level to secure the integration of benefits and services
within the framework of federally regulated active-inclusion policies.
This is demonstrated on the institutional level in the city of Dortmund
by the multi-stakeholder board of the Jobcenter (Trigerversammlung).
This board is chaired by the Lord Major of Dortmund and has six mem-
bers: three are representatives of the FEA and the Jobcenter; three are rep-
resentatives of the municipality. The board decides about issues regarding
Jobcenter organisation and staff.
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Activation measures, and especially social services, are another field
where the Jobcenters have to rely on horizontal cooperation, as they are
responsible for referring needy persons to external service providers and
have to coordinate service delivery. The landscape of service providers is
traditionally dominated by the free welfare associations whose involve-
ment is institutionalised in partnership governance arrangements (Bode
2000). The free welfare associations deliver the majority of all social- and
labour-market services in the German MIS. Their main fields of activity
are: education and counselling for children and young people; family
care; support for the elderly; support for mentally and physically impaired
persons; healthcare; support for persons with special needs; employment
services and vocational training; advice for migrants, asylum seekers and
refugees; services for homeless people and emergency aid (Bauer 2005).

Private, for-profit organisations have traditionally been of minor
importance in Germany. However, there has been a strong marketisa-
tion trend with regard to the governance of minimum income policies in
recent years, fostered by the introduction of competition and tendering
(Aurich et al. 2014). Service providers deliver services in two ways: either
by the means of a voucher system or competitive outsourcing processes.
It must be emphasised however that the current outsourcing logic is pri-
marily based on awarding contracts rather than on competitive tendering
(Aurich et al. 2014).

This marketisation trend has had profound significance for the prin-
ciple of subsidiarity and the role played by CSO in local welfare sys-
tems. First and foremost, marketisation challenges established forms of
cooperation and partnership arrangements between the Jobcenter and
CSO. The greater use of outsourcing furthermore forces local CSO to
act like for-profit businesses—a logic that contradicts their tradition as
non-profit third-sector associations. The rising significance of for-profit
organisations has challenged the free welfare associations’ position as a
privileged provider of services (Mohring-Hesse 2008). Outsourcing
models have been supported and promoted by federal regulation, and
these models increasingly challenge local welfare systems based on part-
nership models and networks built on trust and personal connections.
Existing research, however, indicates that local actors continue to rely
on their traditional networks and partnership arrangements with CSO,
rather than opting for the new for-profit providers (Aurich et al. 2014).
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Cooperation and Participatory Governance
in Dortmund

The socio-economic situation in the city of Dortmund could be labelled
problematic since the city suffers from high poverty rates, persistent
unemployment and tight financial budgets. These factors, in combination
with the strong centralisation of minimum income policies, could lead
one to expect insufficient anti-poverty policies as a result. Astonishingly,
we find the opposite. Dortmund has implemented ambitious and cre-
ative anti-poverty policies that are characterised by close partnership and
participatory governance arrangements. These close cooperation struc-
tures, both formal and informal, as well as the great relevance accorded to
anti-poverty policies in Dortmund, are quite unique in Germany. These
policies are based upon on a strong local consensus on the definition of
what the problems are and how they can best be tackled. The ‘Dortmund
consensus (Dortmunder Konsens) (Neuendorff 1992) is the cornerstone
of this close cooperation involving all relevant actors in the field of anti-
poverty policies. It can be described as all actors pulling together in one
direction (Stadt Dortmund Wirtschaftsforderung 2012). The consensus
dates from the late 1990s when Lord Mayor Langemeyer (SPD) declared
anti-poverty policies as a top-level matter for the city (Prigge and Bshme
2013). During his second term in office, Langemeyer put even more
effort into combating poverty by implementing a Social City Programme
(Programm Soziale Stadt), a general policy programme that has resulted
in several local commissions consisting of a mix of actors, aiming to com-
bat poverty and promote active inclusion. Our study explores the three
main reasons for this local consensus and close cooperation.

First, these consensual patterns have roots in long-term structural
changes to the economic landscape of the city of Dortmund. Ever since
the late 1950s, when these changes first appeared, it has been obvious
that they would bring about tremendous negative consequences and
would lead to an enormous loss of jobs, which in turn, was expected to
increase poverty and social exclusion.

Second, our interviewees report on the extensive and consistent
political and public recognition of poverty-related issues in Dortmund.
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The dominating topics are the high unemployment rates and the regional
disparity of economic well-being across the city. Accordingly, debates on
poverty in Dortmund have been rather stable over time. The fact that
Lord Major Langemeyer decided in 1999 to make anti-poverty issues
a matter for top-level decision-making has made resources, financial,
human and administrative, available for active inclusion measures. A fur-
ther landmark step was that the city council decided in 2005, in the wake
of the Hartz IV reforms, to revise local social reporting in order to moni-
tor the consequences of these reforms (Certa 2009).

Third, politics in Dortmund is characterised by the long-lasting social-
democratic hegemony in the city itself and the federal state of North
Rhine-Westphalia. Dortmund has been governed by the SPD since the
end of the Second World War, either alone or in a coalition—a political
setting that has proved to foster pro-poor policies.

How can we understand this consensual and cooperative spirit in ana-
lytical terms? Exploring Najam’s model (Najam 2000; see also Chap. 3
in this volume), we could define this situation as somewhere between
the modes of cooperation and complementarity. There is an extensive
consensus among all involved actors on the negative impact of the high
unemployment and high poverty rates. These topics tend to be uncontro-
versial in local politics; an interviewee from the municipal administration
describes this consensual spirit as something unique:

There is a broad agreement across all stakeholders regarding the fundamen-
tal interpretation of the situation in this city. That is something unique you
will not find elsewhere, a mutual understanding between the main actors
(senior manager from the City of Dortmund Economic Development
Agency, Dortmund, May 2013, own translation).

We also find a general local consensus regarding the main strategy for
combating poverty and social exclusion, regardless of different opinions
are about the details of how to combat poverty effectively. A manager
from the municipal administration names the main controversial topics:

There are (...) differences. Everybody has his or her own perspective. For
example, businesses would answer that the crucial aspect of combating
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poverty is access to the labour market. (...) Furthermore, there are differ-
ences, for example, regarding publicly funded employment. There are cer-
tainly differences between the various actors, but all agree that we need a
lot of imagination to reduce unemployment in Dortmund. (...) Depending
on party political affiliation or on philosophy of life, people draw different
conclusions. That is the way it is everywhere in life (...) that is hardly sur-
prising (manager from the municipal administration, Dortmund, May
2013, own translation).

This quote seems to suggest that the shared consensus on how to deal
with the problematic situation is stronger than any disagreement about
controversial aspects. Therefore, one could state that modes of coopera-
tion prevail here with regard to complementarity relations between local
stakeholders, especially since all involved actors strongly agree that joint
action is required to improve the socio-economic situation in Dortmund.

In addition, the local welfare system relies on intensive formal and
informal coordination between all actors. These clear-cut coordination
structures are a further aspect that is crucial in order to understand the
policy setting in Dortmund. Close cooperation and coordination is evi-
dent in various local commissions active in combating poverty. These
commissions are primarily formal, institutionalised coordination struc-
tures, which, however, constitute arenas for informal networks. The fact
that all actors meet frequently in these commissions creates a long-term
basis for intense discussions and debates. Knowing each other personally
and meeting regularly promotes mutual trust and reciprocity that helps
to establish close informal cooperation. Such modes of trust and coop-
eration form the core of the extensive partnership arrangements we find
in the city of Dortmund, and clearly distinguishes them from market-
driven or hierarchical structures. A manager at the Jobcenter stresses the
positive role of these informal networks:

The relevant actors in this city know each other personally, especially on
the operative level, not only on the strategic level (...). That is why there is
certainly also informal cooperation, which sometimes does accelerate
things beyond what the formal structures could do (senior manager at the
local Jobcenter, Dortmund, May 2013, own translation).
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The local commissions seem to entail a further important advantage.
Close relations built on trust and mutual recognition appear to facilitate
the implementation of ambitious new policies. Furthermore, the com-
missions provide a solid organisational and administrative basis for put-
ting pro-poor policy decisions into practice. Put in a nutshell, we could
describe label the setting in Dortmund as ‘governance through multi-
agency commissions’. Three local commissions dominate the social policy
field in Dortmund and therefore are the most important for this chapter.

The Social City Commission (Kommission Soziale Stadt) was estab-
lished as a result of the report on the social situation in Dortmund, pub-
lished by the municipality in 2007 (Sozialdezernat Dortmund 2007). The
authors concluded that 13 city districts were in need of special attention
due to negative social, demographic and economic circumstances. These
districts were defined as local activity areas (Aktionsriume). The over-
arching goal was to transform them from disadvantaged city neighbour-
hoods into promising areas with a positive economic and social future.
Following this aim, the local government implemented the Action Plan
Social City, coordinated by the Social City Commission.

This commission consists of a broad range of political, social and eco-
nomic and cultural stakeholders. Its main task is to coordinate all the Action
Plan projects. Interestingly, the city arranged for extensive participatory
arrangements before implementing the plan: more than 2000 people from
the political arena, municipal administration and local civil society col-
lected ideas for the Action Plan (Certa 2009)—a good example of how par-
ticipatory governance structures are being put into practice in Dortmund.

It is noteworthy that Dortmund spent a great deal of money imple-
menting the Action Plan (e.g. in 2012 about EUR 20 million euros for
the 13 activity areas and additionally EUR 250,000 in project-related
funds from the different departments of the municipal administration)
(Prigge and Bohme 2013). Given the fact that the city is highly indebted,
this is a significant sum of money. Our empirical investigations thus
indicate that the Social City Commission holds a leading role in this
particular local welfare system in terms of establishing modes of inten-
sive cooperation and close coordination in local anti-poverty policies.
Arguably, the commission could be described as a highly coordinated
multi-agency partnership arrangement. Its members collaborate closely



118 D. Spannagel

in the tasks and goals of the commission by developing shared strategies
and joint actions. Yet, given the great problem pressure caused by unem-
ployment, the success of this commission seems to be very limited, since
it cannot create new jobs.

A further commission, the Local Employment Strategy and Support
Centre (Lokale Arbeitsmarktstrategie und Forderzentrum) has been set
up. Against the background of high unemployment rates, in 2012, the
Lord Mayor of Dortmund declared the aim of getting the unemploy-
ment rate below the 10 % threshold by 2015 (Ministerium fiir Arbeit,
Integration und Soziales des Landes Nordrhein-Westfalen 2012). In order
to achieve this ambitious goal, local government initiated a local employ-
ment strategy coordinated by the Social Welfare Department and the City
of Dortmund Economic Development Agency (Wirtschaftsforderung
Dortmund). This programme is governed by a project group, including
representatives from the municipal administration, the Jobcenter and the
FEA. We also find strong inter-agency cooperation in this area with the
goal of bringing together all relevant labour market actors. The employ-
ment strategy follows a multi-dimensional approach that, among others,
comprises of tailor-made qualifications for unemployed people as well
as measures to create new jobs (Ministerium fiir Arbeit, Integration und
Soziales des Landes Nordrhein-Westfalen 2012). As part of this employ-
ment strategy, Dortmund has established a Support Centre. This coor-
dinates the relevant social- and labour-market related actors. It offers
individual support for ALG II recipients facing multiple barriers to
labour market (re-)integration (Dortmunder Bildungs-, Entwicklungs-
und Qualifizierungsgesellschaft mbH 2014).

The final local commission, Committee on Poverty in Dortmund
(Tragerkreis Armut in Dortmund) focuses directly on local poverty issues.
In contrast to the aforementioned commissions, this consortium includes
only non-governmental actors and CSO. It consists of representatives of
the free welfare associations, the German Federation of Trade Unions,
the Center for Unemployed (ALZ) and the Social Research Centre at the
Technical University Dortmund (Prigge and Bohme 2013). Its members
have agreed on the following mission statement: “To foster the opportuni-
ties for socially deprived groups to participate in society and to strengthen
the obligation of the wealthy to share. Towards powerful alliances of
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solidarity’ (Trdgerkreis Armut in Deutschland 2003: 3). One might
expect a committee on poverty that excludes municipal representatives to
be prevented from participating in official anti-poverty networks. This is
not the case however. The local government worked with the Committee
on Poverty to develop local social guidelines, which were later used as
the basis for the concept Social City Dortmund (Kock 2010), a strategy
that aimed at strengthening social cohesion in Dortmund (Sozialdezernat
Dortmund 2007).

These local commissions thus constitute a close and diverse network of
public and non-public actors, embracing local and central public agen-
cies. The role the local Jobcenter plays in this social policy field is cer-
tainly characteristic for Dortmund’s welfare system. It is highly integrated
into the relevant commissions and is a vital part of local inter-agency
cooperation. From a national perspective, it is actually rather unusual
that the Jobcenter collaborates so closely and smoothly with the munici-
pality. In general, Jobcenters tend not to be well-integrated into local
municipalities. They tend to stand apart from these and are sometimes
even blamed for any failure to reduce unemployment. A representative
of the municipal government in Dortmund explained how closely the
Jobcenter is integrated into the municipal structures there:

It has been a good solution in Dortmund that the Jobcenter has always
been part of the municipality and that this is supported by the Federal
Employment Agency. (...) That is good because this link not only exists on
the higher level, but also between the executive management of the
Jobcenter and the municipal council (politician in municipal government,
Dortmund, May 2013, own translation).

These accounts of a local cooperative climate are further reflected
in ambitions to promote coordination across policy sectors. A particu-
lar unit within the Jobcenter is specially designed to improve coordi-
nation between employment and social services. A representative of the
Jobcenter describes this approach:

We have municipal employees in the Jobcenter, social workers, who carry
out these tasks [organising social counselling] on behalf of the municipality.



120 D. Spannagel

(...) The social services (...) is almost next door (senior manager at the
local Jobcenter, Dortmund, May 2013, own translation).

This implies that the municipal social counselling unit is part of the
Jobcenter. It works as a first point of contact for needy persons. If long-
term social service advice is needed, this is not provided by the staff in the
Jobcenter; instead the Jobcenter helps people find adequate support via
specialised services that are offered by free welfare associations, for exam-
ple. This setting is interesting because such tasks do not belong to the
duties of Jobcenters within the architecture of the German MIS. It is an
example of how cooperation and partnership-based governance arrange-
ments function in this particular local welfare system.

The discussion above has illustrated the extensive cooperative arrange-
ments that exist between public agencies, yet there is also a coordinating
unit that delivers social services. The Association of Social Employment
Initiatives (Initiative Sozialgewerblicher Beschiftigungsinitiativen, ISB)
is an umbrella organisation in which all major CSO participate. The joint
goal of the ISB is to develop local advice provision, further education ser-
vices, qualifications and employment. The association has a central posi-
tion within the network of local actors and collaborates closely with the
Jobcenter, the local branch of the FEA, the municipality, the Economic
Development Agency as well as schools and enterprises. The important
role of the ISB as a coordination unit is emphasised by a representative

from the ISB:

I think, itisa pretty good deal for the Jobcenter and the Federal Employment
Agency that they do not have to talk with each single provider [of social
services] if they do not want to but instead can talk to the management [of
the ISB] (senior manager at a local civil society organisation, Dortmund,
June 2013, own translation).

Against this backdrop the local governance structures can be sum-
marised as being based upon strong partnership arrangements and close
formal and informal networks that facilitate comprehensive and creative
strategies for combating poverty and fostering social inclusion. What
boundaries do these partnership- and participatory-based models of
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governance have? What actors are excluded from the local arena? Given
the strong network-based structures, one might expect some kind of
insider—outsider dynamics, for example, being difficult for new actors
to enter local formal and informal networks, and the potential for the
creation of local elites. However, none of our informants reported on any
detrimental aspects. Even a representative of the ALZ, a local CSO that
acts as an advocate for unemployed people, described the situation in
Dortmund in very positive terms:

I cannot see any lines of conflict, not with regard to the content orientation
[of the anti-poverty policies in Dortmund]. There are some minor conflicts
regarding details but they are not really that important (senior manager at
a local civil society organisation, Dortmund, May 2013, own translation).

Given the grassroots character of this association, one could perhaps
expect more extensive criticism of official, municipal welfare policies.

What seems to emerge is a general local narrative that every public,
municipal and societal actor is strongly involved in improving the situa-
tion in Dortmund. In addition, local stakeholders express criticism about
the effectiveness of local strategies and policies for creating jobs with
decent working conditions, since they tend not to be able to adequately
tackle the main problem: that of high and persistent unemployment
rates. However, one representative from a local service provider suggested
there were local elitist structures:

Dortmund has always been SPD. And whoever wants to be somebody in
this city has to have the right party card (senior manager at a local civil
society organisation, Dortmund, May 2013, own translation).

This short quote suggests that actors that do not belong to an SPD-
friendly environment are excluded from the local networks. Such mecha-
nisms of exclusion could be interpreted as an obstacle to effective local
anti-poverty policies. If new actors, especially those with different political
opinions, are unable to enter the policy arena, this could be detrimental
for designing new and creative policy solutions. Local networks, regard-
less of how close and participatory they might be, could thus simply be
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stewing in their own juice. Yet, these considerations are only assumptions
that are not based on the results of the interviews. Therefore, these should
not blur the fact that the local welfare system and its governance structures
are described in positive terms by most local stakeholders. As an illustra-
tion, local CSO are directly invited to join the networks and to participate
in joint efforts to combat poverty and social exclusion in Dortmund and
most decisions are made on the basis of partnership arrangements.

Conclusion

The German minimum income scheme is based to a great extent around
vertical coordination, mainly through hierarchical modes of governance.
The main actors are the FEA and its local branches, as well as with the
municipal Social Welfare Departments and the local Jobcenters. The lat-
ter are one-stop-shops where all actors work together to guarantee the
close integration of the three pillars of active inclusion. Decisions about
the delivery of labour-market and social services, operated by local CSO,
is mainly at local discretion.

These results suggest a highly centralised system of local welfare, in
which local actors have limited scope for action, if any, and in which
local political cultures and pressures have limited significance with regard
to what actually takes place at local level. However, this theory does not
hold true. In a centralised system of welfare provision, local cultures,
norms and agency set-up play a significant role for the organisation and
governance of local anti-poverty strategies and active inclusion policies.

First and foremost, local policies and governance arrangements are
firmly embedded in the local problems that Dortmund has been facing
for decades. The city still suffers from the economic and social conse-
quences of the structural transformation of the labour market, mainly
the enormous loss of blue-collar jobs. Poverty and unemployment rates
are constantly higher than the national average and there is high and
persistent long-term unemployment among a segment of the popula-
tion. However, and despite tight budgets, the municipal government has
implemented ambitious social policies. These local strategies also seem
not to have been greatly affected by the recent economic and financial
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crisis. This is partly because the German labour market in general was not
hard-hit by the crisis and has been able to reduce its unemployment rates
during recent years. However, there is probably a more important aspect
that explains the limited influence of the current crisis. Dortmund is still
suffering from its own financial and economic crisis that is far more det-
rimental, persistent and has more immediate consequences for the city.
The relevance of the local setting becomes even more apparent with regard
to local actor set-ups and local governance arrangements. Our study illus-
trates close cooperation between a wide range of different actors, a mode of
cooperation that both shapes local anti-poverty policies as well as the deliv-
ery of such policies (see Table 5.3 below for a summary of main features).
The local welfare system in the city of Dortmund is characterised by
strong and coordinated interaction between public actors, mainly the
Jobcenter and the Social Welfare Department, but non-public actors such
as local CSO (above all, the free welfare associations) are also strongly
involved. Such forms of institutionalised cooperation are a characteristic
feature of the corporatist German model of welfare. This model is based
on formally institutionalised modes of cooperation, regulated at federal

Table 5.3 Comparative dimensions of the local welfare system in Dortmund

Key aspects Local features

Capacity of local governance in the Weak, mainly restricted to social
areas of minimum income scheme services; few financial capacities

Status of the poverty issue in local High on political agenda; broad
policies discourses

Structure and function of the local Strong federal regulation; small leeway
minimum income scheme on the local level

Coordination between minimum incomeStrong integration of minimum income
scheme and other services scheme, placement and, less so, of

social services

Main role(s) for local civil society Strong institutionalised involvement of
organisations in local strategies welfare associations, mainly in the
against poverty and social exclusion delivery of social services

Participatory governance arrangements Dense formal networks
with local civil society organisations
Partnership governance arrangements Great consensus on poverty-related
with local civil society organisations issues; dense formal and informal
multi-agency cooperation

Source: Author own elaboration
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level. Here free welfare associations play a crucial role in delivering ser-
vices. Local strategies against poverty and social exclusion in Dortmund
confirm and extend such model descriptions to a certain extent. With
regard to local partnership arrangements, the situation in Dortmund
turns out to be rather unique. We find close multi-agency, participatory
governance arrangements that are institutionalised in local committees
like the Social City Commission. Most important, these serve as a source
of trust among all involved actors and foster a mutual understanding of
both the core problems and the strategies for tackling them appropriately.
These formal networks play a significant role in explaining comprehen-
sive local anti-poverty approaches as they facilitate concrete joint actions,
directed at tackling poverty and unemployment-related problems.

The partnership arrangements in the local welfare system are not only lim-
ited to formal and institutionalised forms of cooperation. Local actors are also
brought together in close informal local networks. These partnership arrange-
ments, the extensive use of local inclusive and participatory commissions and
informal networks are a response to a particular local political culture, ‘the
Dortmund consensus’ that goes beyond traditional political institutions.

In a Germany-wide comparison, the efforts Dortmund puts into com-
bating poverty and social exclusion seem to be outstanding. Such close
formal and informal horizontal cooperation at local level is not necessar-
ily a result of the German MIS, per se. Such horizontal coordination is, of
course, necessary to some extent in order to secure the close integration
of all three strands of active inclusion. This mainly regards the coopera-
tion of the Jobcenter, the municipal Social Welfare Department and local
CSO. Such cooperation structures are normally rather weak. It is espe-
cially untypical for the implementation of the ALG II scheme at local
level for the Jobcenter and the local branch of the FEA to be integrated so
closely into the municipal efforts to combat poverty and social exclusion.
These findings for Dortmund can certainly not be generalised for the rest
of Germany. This reveals how important it is that analyses of local welfare
systems always take the concrete political, social and economic situation
at local level into account (Andreotti et al. 2012). The strong path depen-
dency of anti-poverty policies at local level does not necessarily match the
nationwide policies in all aspects. In the case of Dortmund, this special
path dependency very much fosters pro-poor policies and comprehen-
sive, cooperation-based active inclusion policies.
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Anti-poverty Activities in a Liberal
Welfare Model: Local Levers and Multi-
level Tensions in Glasgow, UK

Hayley Bennett

Introduction

The UK is emblematic of a liberal welfare regime model (Arts and
Gelissen 2002; Esping-Andersen 1990, 1999; Ferragina and Seeleib-
Kaise 2011). This assessment is rarely disputed; UK policy-makers favour
neoliberal policies that incorporate market mechanisms and private
provision of goods and services. At the same time, social security and
minimum income policies are highly centralised and primarily means-
tested. From 2010 to 2015, the Conservative-led coalition government
escalated the neoliberal agenda under the guise of unavoidable auster-
ity (MacLeavy 2011), and the Conservative government elected in 2015
seems set to continue in the same vein. Conservative politicians posit
that ‘generous’ minimum income policies cause extended experiences of
poverty via welfare dependency and claim that ‘it is not enough ... to
tackle poverty by income transfer. This tested the socialist view of welfare
to destruction’ (Duncan Smith 2014). Through a discursive shift towards
ideas of workfare and a reduction in the value and accessibility of social
security benefits, working-age poverty is being reframed as the outcome
of individual life choices.
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With regards to income, the UK is the most unequal country in Europe
and welfare state retrenchment is highly politicised. GDP per head in
the poorest UK regions is lower than any region of France, Germany,
Belgium, Holland, Luxembourg, Austria, Ireland, Sweden, Finland or
Denmark (Inequality Briefing 2014). Regional inequality within the UK
is also stark; an average household in the south-east of England has almost
twice the amount of wealth of an average houschold in Scotland (The
Equality Trust 2014). Most of the UK’s poorest regions have experienced
extensive post-industrial decline. As voting in Britain is heavily influenced
by social class, these areas tend to have socialist industrial legacies and left-
leaning political actors (Anderson and Heath 2002). The residents of these
areas often elect non-Conservative Party representatives in both local and
national elections and, as such, support for a liberal welfare model is not
unanimous and often contested. In fact, the politics of local governance
in the UK is ‘marked by a history of adversarial relationships between the
local and central states’ (Duncan and Goodwin 1988, cited in Newman
2014: 3293). Many local governments (that are struggling to enact auster-
ity cuts) are openly opposed to the Conservative Party’s view of welfare
provision (WLGA 2014; Dunleavy et al. 2011). Consequently, studies of
the UK welfare state that focus predominately on national policies and
activities may neglect important and complex multi-level relations.

This chapter explores how local actors engage in anti-poverty work in a
UK city experiencing persistently high levels of poverty and deprivation.
The city of Glasgow has been selected as a case study to explore central—
local relations, due to its post-industrial heritage, its position within the
devolved policy region of Scotland and its left-leaning political legacy.
The city has undergone much economic restructuring since the decline of
its main industries in the 1980s, yet it continues to have the highest inac-
tive population of all major UK cities. There are also stubborn issues of
inequality, poverty and deprivation (Bennett and Clegg 2013). As such,
it offers an insight into localised welfare provision and post-industrial
transformation in a liberal welfare state.

The chapter is based on qualitative research conducted in 2013, involving
document analysis, service mapping and interviews with ten local actors,
employed in a range of public and non-public-sector organisations in the
city. The chapter begins with a brief outline of the political and admin-
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istrative arrangement of key welfare services, before discussing the local
aspects of welfare provision and the mix of local actors. Through examples
of prominent local ideas, local strategies and local activation programmes,
I reflect on whether the local welfare system is constrained by, complimen-
tary to or works against the UK’s centralised national welfare policies.

The Provision of Minimum Income and Welfare
Services

With nearly 600,000 residents, the city of Glasgow is the largest city in
Scotland. During the 1980s and 1990s, Glasgow experienced significant
industrial decline, due to a contraction in shipbuilding and manufac-
turing that resulted in a major increase in unemployment (Adam et al.
2014). As a post-industrial city there are a range of structural and long-
term labour market issues. Whereas cities such as Manchester are similar
in regards to size and post-industrial character, labour-market problem
pressures in Glasgow are more acute. For example, 23.3 % of the working
age population in Glasgow are not in the labour market in comparison to
only 19.6 % in Manchester.

Glasgow has two highly prominent labour market issues: unemploy-
ment and inactivity. The unemployment level peaked in 1992, when
the numbers of individuals claiming unemployment benefit in the city
reached nearly 50,000. While this figure has reduced over time, and
there has been a concerted effort to increase employment levels in the
city, issues around poverty and inequality remain and unemployment
is higher than the UK average. The financial crisis impacted an already
vulnerable labour market. The unemployment rate rose from 6.5 % in
2008 to approximately 12 % by 2012. This represents a rapid growth in
unemployment, reflecting an increase from 18,400 to over 33,000 unem-
ployed residents in less than 4 years.

Youth unemployment and youth inactivity rates have also risen, along-
side an increase in long-term unemployment, and an increase in the
number of individuals in receipt of low pay or reduced working hours
(Bennett and Clegg 2013). Economic inactivity due to poor health is a
noticeable feature of Glasgow’s problem pressures. In 2012 approximately
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32 % of the working age population in Glasgow were registered as eco-
nomically inactive and received health-related benefits or were registered
as full-time students (Bennett and Clegg 2013).

Multiple levels of government are involved in tackling labour market
problems and structural challenges. As is the case throughout the UK,
local politicians do not have access to the welfare state levers (such as
social security or economic policies) to address local economic problems.
However, in Glasgow there are also influential political cleavages between
the local, devolved and national layers of government. Notably, Glasgow’s
residents predominately elect left-wing and Labour Party representation.
Glasgow City Council (GCC) has historically been dominated by the
Labour Party, although in recent years there has been competition for
traditional Labour Party seats from the Scottish National Party (SNP)
and in the most recent general election (2015) the SNP gained 56 out of
59 seats in Scotland. The Labour Party holds a large number of safe par-
liamentary seats and controls many local governments in post-industrial
areas throughout the UK. Currently, this includes much of the north-east
of England, the major cities of Manchester and Liverpool in the north-
west of England, and large parts of central Scotland and South Wales
(Coates and Lawler 2000).

UK minimum income policies are highly centralised. National policy-
makers couple social security payments with activation programmes that
jobseekers access through Jobcentre Plus. The Department for Work and
Pensions (DWP) controls, administers and finances the main working-age
benefits —Jobseeker’s Allowance and the Employment Support Allowance
(a benefit that supports those with health-related issues)—through
Jobcentre Plus. The centralised tax agency (HMRC) also administers a
system of tax credits for low-income earners. There are approximately
199,000 recipients of DWP benefits in Glasgow, including 101,000 peo-
ple of working age and a further 64,600 families in the city receiving tax
credits (GWSF 2013: 1).

Jobcentre Plus employees operate in 17 local offices in Glasgow.
Regional and local Jobcentre Plus managers also engage in local partner-
ships and discussions. However, local offices work to centrally prescribed
targets and frontline employees have little autonomy and decision-
making powers regarding benefit levels, the conditionality attached to
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benefit receipt or the design of the employment support services they
deliver. Instead, Jobcentre Plus employees administer and enforce cen-
trally designed contracts between jobseekers and the state in order to
regulate job-seeking behaviour. These contracts play a major role in the
facilitation of conditionality and sanctioning processes for jobseekers
throughout the UK (Wright 2012).

There are no local actors formally involved in the design and manage-
ment of the organisational logics and activities of the DWP or Jobcentre
Plus; these are firmly within the remit of the UK central government.
Since 1997, “Westminster’ politicians, along with central figures in the
DWP and the treasury, have responsibility for the design of ‘welfare-to-
work’ programmes. The DWP procurement specialists use a competi-
tive quasi-market system to select non-state delivery organisations that
operate across the UK. These organisations (known as ‘welfare-to-work’
providers) operate via a target-based rewards system, depending on the
number of referrals for persons who then cease to claim out-of-work ben-
efits. Over time, the DWP has sought to reduce the costs associated with
these contracting processes and, in response, has increased the size of con-
tracts and areas that selected providers cover. Thus, large-scale commercial
organisations, with little local expertise or connection to local public and
non-public organisations, dominate the quasi-market (Bennett 2011).

In practice, after people have been unemployed for a centrally defined
period of time, Jobcentre Plus employees direct these unemployed citizens
to a contracted welfare-to-work provider. These jobseckers are often man-
dated to attend and risk the removal of benefits if they do not participate in
the prescribed activities. Local actors have very little discretion and direct
influence on the relationships between jobseekers and Jobcentre Plus, or
the experience with welfare-to-work providers. Local actors” lack of influ-
ence has not always been a major problem. For a period during the late
1990s and 2000s, the Labour Party was in control of GCC, the Scottish
Government and the UK government. Thus some areas of anti-poverty
policy and activities were more closely aligned (Alcock 2010). However,
due to the highly centralised approach to employment and benefit pro-
vision, policy-makers in central departments can terminate or initiate
employment programmes relatively quickly. This has been most evident
since 2010, when the incoming Conservative-led government initiated a
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number of new employment programmes, increased the conditionality
of social security provision and markedly altered the organisational logics
and frontline delivery services in Jobcentre Plus offices (Daguerre and
Etherington 2014). These changes, alongside multi-level political opposi-
tion, fractured the alignment of public policies and agendas.

Combating Poverty at Local Level

Central departments are responsible for the policy content and deliv-
ery mechanisms for most key areas of welfare state services. GCC, the
local government, delivers a number of (broadly speaking) anti-poverty
or welfare services. These include administering housing benefit, provid-
ing a small number of passported benefits (e.g. free school meals), and
managing some discretionary payments for residents with specialist care
needs. These activities often take place within nationally defined frame-
works and, as it is the Scottish Government that defines local government
budgets, these services operate within strict financial limits (Bennett and
Clegg 2013). Without fiscal autonomy, GCC has little formal room for
manoeuvre with regard to anti-poverty policies such as minimum income
levels, the administration of social security payments and the associated
activation programmes.

Despite the highly centralised nature of welfare provision, Glasgow has
been the recipient of many national economic development initiatives
targeting specific geographical areas of deprivation. There are a plethora
of national and regional policies and funding sources (all of which change
regularly over time) (Hills and Stewart 2005). For example, between
1997 and 2010, local actors accessed finance and resources through the
previous Labour government’s urban policies, local welfare initiatives and
social inclusion agenda that targeted specific groups and/or neighbour-
hoods with high levels of disadvantage (Lupton et al. 2013) The pres-
ence of previous initiatives is an important aspect in the development
of Glasgow’s local welfare system, due to the influence on relationships,
existence of many non-state organisations and the high profile nature of
the work that they do.
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The devolved Scottish Parliament also supports local economic
development initiatives and provides funding for specific employment-
support programmes. Health policy is a devolved function and as such,
much local anti-poverty work in Glasgow is possible through Scottish
health initiatives and funding (Audit Scotland 2012; Coalter et al. 2000).
Similarly, as central Scotland has EU Objective 1 status, local actors cre-
ate and deliver small-scale and Glasgow-specific initiatives using EU
funding. Through a variety of government schemes, Glasgow has received
government assistance for economic development, job creation and for
active labour market policies continually since the 1980s. These agendas
are also an important aspect of the local welfare system, since local actors
are able to access a broad range of resources to deliver projects, or develop
partnerships, which enable them to create local innovations and relation-
ships. Consequently, locally led anti-poverty activities and programmes
in Glasgow are multi-faceted, cut across numerous policy fields and are
often difficult to map.

Civil Society Organisations

From our study it is evident that anti-poverty initiatives involve a diverse
collection of actors, notably many different kinds of civil society or third-
sector organisations (TSO). According to the Scottish Charity Register
(OSCR 2015), approximately 32 % of all TSOs registered in Glasgow
are engaged in, broadly speaking, anti-poverty activities, spending over
£365 million in 2013/2014 alone. There are numerous types of organ-
isations, ranging from very small, neighbourhood volunteer-led chari-
ties, to large public-service delivery TSOs with turnovers in excess of
£10 million per annum. The composition of TSOs and the role they
play in the local welfare system is somewhat complex as many operate
at multiple scales or deliver a broad range of services supported by mul-
tiple funders. There are also many different types of activities, ranging
from emergency provision of housing and food to formal public-service
contracts. I crudely group Glasgow’s third-sector organisations into four
categories below and in Table 6.1.
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First, there are religious and faith-based organisations engaged in pov-
erty alleviation work. The Roman Catholic archdiocese of Glasgow is
the largest religious charity registered in the city, but there are also many
active Protestant churches and charities working in particular neighbour-
hoods and at city level. A small number of minority-faith organisations
are also involved in the delivery of services targeting distinctive minority-
ethnic groups or religious backgrounds. Second, there are organisations
that specifically seek to help residents experiencing poverty to access
minimum income or improve financial literacy. Third, there are service
delivery organisations (mainly social enterprises) that deliver marketised
public services, arguably acting as, ‘instruments of privatisation’ (Anheier
2004: 4). Many of these organisations compete to secure contracts to
deliver broad welfare services such as care homes, housing, health ser-
vices and employment support. Finally some third-sector organisations
in Glasgow focus on delivering employment-support initiatives and job
creation schemes. Their existence is often directly aligned to previous
government initiatives and European funding schemes. For example,
between 2007 and 2013, the third sector in Glasgow received over £16
million from the European Social Fund for the delivery of additional
employment and training programmes (Bennett and Clegg 2013).

A third-sector organisation’s activities may extend across more than one
typology and we find that many in Glasgow are permanently in flux, hav-
ing varied income streams, areas of activities, partners and competitors.
The city is also home to many third-sector partnerships, umbrella groups
and communities of action where organisations come together and discuss
issues or future work areas. Such mechanisms contribute to and shape the
local welfare system. It is highly unlikely that there is another city within
the UK where socio-economic factors, multi-level public policy agendas
and funding arrangement are combined in this way to create an identical
environment and grouping of third-sector organisations.

A Complex and Multi-scalar Local Welfare
System

Most local actors are engaged in activities that weave together disparate
policy agendas. Partnerships and strategies that bring together a range
of actors are therefore popular and our respondents perceive partnership
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working as an important tool for addressing the multi-faceted causes
(and outcomes) of poverty.

The challenge facing Glasgow’s public, private and third-sector part-
ners, particularly in the current context, is to ensure that Glasgow’s unac-
ceptable levels of poverty and inequality are addressed effectively. This
will only be achieved by partners working together with those experienc-
ing poverty, towards a shared vision (Glasgow City Council 2013c: 2).

However, the wide variation in organisational types and activities
makes coordination complex. Both national and devolved governments
support local coordination and have previously funded city-based pro-
grammes to encourage relationship building and networking. For exam-
ple, under the former Labour government, Glasgow was the location of
Social Inclusion Partnerships, Working for Communities programme,
the Multiple Provider Employment Zone and a Health Action Zone. All
of these initiatives involved partnerships, working to reduce poverty in
the city, albeit through different policy streams. Glasgow was also one of
15 areas across the UK selected to take part in the DWP City Strategy
Initiative (abolished in 2010) that sought to engage residents in training
and work-related preparation and simultaneously rationalise the welfare
to work landscape (Adam et al. 2014). Glasgow has also received much
support for economic development partnerships. This includes a recent
UK and Scottish government City Region initiative that incorporates
economic development and labour market programmes in the Greater
Glasgow area.

Partnerships that address issues of poverty are not limited to economic
development or activation actors. The Community Planning Partnership
(CPP) is currently the main multi-agency coordination strategy in the
city. Through the local government in Scotland Act 2003, the Scottish
Government legally requires all local governments to create a CPP and
to coordinate the delivery of public services. In every CPP public agen-
cies (police service, fire service, local government, National Health ser-
vice (NHS)) must work with communities, businesses and third-sector
organisations to organise the delivery of public services and create single
outcome agreements. While the partnership format is a legal require-
ment (and thus not an organic or unique product of the local welfare
system), according to Kenway et al. (2015) the Scottish Government’s
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2013 guidance for CPPs rarely mentions poverty and there is little pres-
sure from the Scottish Government to compel local governments to pri-
oritise tackling poverty. Despite this, much of the work of Glasgow’s CPP
focuses extensively on issues of poverty and deprivation. For example,
Glasgow’s CPP activities include establishing a Tackling Poverty Working
Group comprising of CPP representatives and city residents who experi-
ence poverty, the production of a financial inclusion strategy to coordi-
nate the city’s financial advice services and a Tackling Poverty Together
Framework to coordinate local activities. As such, whilst the partnership
mechanism is enforced by the Scottish Government, the objectives and
priorities reflect local pressures, politics and concerns.

Our interviewees perceive the CPP as a means to align strategies and
philosophies and thus improve the delivery of anti-poverty services in the
city, as one respondent states:

The Community Planning Partnership at its best is as the place where dif-
ferent partners interface with one another about how they can genuinely
do things together... [it is] obviously a pretty seminal place to think about
tackling poverty (Community Planning Partnership board member, 22
July 2013).

Many respondents claim that they participate in the CPP in order to
address the city’s problem pressures. Their participation is underpinned by
a belief that the local system, even with limited policy-making and fiscal
powers, can create ‘levers’ for anti-poverty work. As many of these actors
have little influence on the social security system, there is a desire to use
local organisations to alleviate poverty. Along with the creation of the afore-
mentioned strategies and initiatives, this is also being achieved through
influencing partners’ organisational behaviour in terms of employment,
recruitment and service provision (Glasgow City Council 2013c¢).

Many public sector organisations and political parties in Scotland and
GCC are continuing with a relatively orthodox economic development
and regeneration approach to tackling poverty. However, while disparate
actors do seek to work together on anti-poverty strategies in the city,
some civil society and political actors propose or support an ‘alterna-
tive economic strategy’ and criticise the economic development and
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regeneration approach to poverty alleviation. It is, however, unlikely that
the city can operate according to a different economic model within the
current policy architecture of the UK welfare state, since local actors do
not control social security policies and employment laws. As such, many
of these actors” chief contributions is limited to driving the burgeoning
anti-poverty debates and influencing established public actors to take up
a more participatory approach to service design and governance.

In sum, while the CPP is a key part of the local welfare system and
a key partnership mechanism it comprises an ‘eclectic mix of public,
private, voluntary and community agencies’ (McGarvey 2011: 162). As
such, negotiations and tensions exist regarding the design and adminis-
tration of conflicting approaches to poverty alleviation. Nevertheless, the
high profile given to anti-poverty strategies in the CPP stands in stark
contrast to the dominant discourse of welfare contraction from the UK
government. As outlined in detail in the following section, we find that
all local actors, even those that may disagree at times around the table, are
united in their opposition to the welfare reforms of the UK government
and in their efforts to tackle poverty in the city.

Three Local Strategies That Contrast
with Central Regulation

We find three contrasting strategies in the local welfare system: conflict-
ing approaches to participation and actor involvement (like including
citizens in service design), contradicting activities that intentionally go
against the right-wing national welfare and social security policies and
finally, competing activation and employment programmes that are
knowingly running parallel to national welfare-to-work programmes.

Local Ideas: Participatory Approach (Conflicting)

Glasgow’s location within the devolved Scottish context is hugely impor-
tant. The Scottish Government seeks to reform public services through
what they consider to be a distinctively ‘Scottish approach’ based on
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bottom-up reforms, increased community involvement and the integra-
tion of services between the public, private and third sector to prevent
social ills (such as poverty). The 2011 report by the Scottish Government’s
public service commission, (known as the Christie Commission) best
exemplifies such views declaring a vision that public services ‘are deliv-
ered in partnership, involving local communities, their democratic rep-
resentatives and the third sector’ in order to tackle social deprivation and
so-called ‘wicked issues’ (Christie 2011: 81).

In this study we find that, partly encouraged by this socio-political
context at the Scottish level, but also by the local desires to tackle per-
sistent poverty problems, some third-sector organisations in Glasgow
are increasingly demanding access to the local policy-making space
and are able to exert influence over local strategies. Local civil society
organisations that are highly active and engaged in participatory proj-
ects, are embedding (often innovative) ideas of participatory governance
in local strategies. For example, in 2010 The Poverty Truth Commission
organised a two-year project bringing together Scotland’s civic lead-
ers with local people who were experiencing poverty using the tag line,
‘Nothing about us without us is for us’. It was designed and led by Faith
in Scotland, a charity supported by the Church of Scotland and involved
facilitating meetings between a range of organisations and individuals
involved in anti-poverty work with residents who experience poverty to
build communication, knowledge and empathy. Similarly, the Poverty
Alliance, an issue-based third-sector organisation, designed a participa-
tory project from 2010 (and repeated at the beginning of 2015) called
‘Stick your labels’ to explore issues of stigma and discrimination. It also
involved people with direct experience of poverty working alongside
state representatives and employees. As a result, local government and
political actors who are locked out of the national debates and decision-
making are able to use and support third-sector actors to develop welfare
approaches that contrast from the national institutional logic.

Ideas of participatory governance are prominent in much of the anti-
poverty debates in Glasgow. The Leader of GCC (and the local branch of
the Scottish Labour Party) made a commitment to focus on anti-poverty
activities involving a participatory approach. In 2013 GCC established
a Poverty Leadership Panel, co-chaired by the Leader of the Council and
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a person with direct experience of living in poverty. The panel comprises
representatives from a range of public, private and third-sector organisa-
tions, acting as a ‘clearing house’ (Kenway et al. 2015: 26) by meeting to
discuss anti-poverty initiatives in the city. This has, for example, included
the production of appeals packs for citizens affected by national wel-
fare reform policies and the employment of Tackling Poverty Assistants
who ‘talk to local people about their experiences and feed this into the
Action Plan’ (Glasgow City Council 2013a, b, c: 7). While the Poverty
Leadership Panel echoes the participatory and democratic vision of the
burgeoning Fairness Commission initiatives taking place in other large
post-industrial cities (Bunyan and Diamond 2014), the centrality of
Glasgow’s panel to the work of the council, the strong presence of third-
sector organisations and the extent to which the work of the panel goes
beyond data collection to influence the activities of a range actors ensures
that this panel reflects Glasgow’s local welfare values.

Local political and third-sector actors are also engaged in developing
and promoting practical economic ideas in the locality. This includes
a large campaign to encourage local employers to pay a living wage to
employees in the city. Similarly, GCC officers and Scottish Government
employees have adapted procurement policies to include community ben-
efit clauses in public service contracts (Sacchetti et al. 2012). These local
anti-poverty ideas conflict with the dominant policies at the national level
by emphasising job creation and state involvement in the labour market.
However, such efforts are not accompanied by regulatory powers and as
such they are unable to substantially modify the Glasgow’s labour market
(particularly the issues of low pay and low demand). Instead, these ideas
are somewhat limited to the discursive domain of anti-poverty activities.

Local Strategies: Income Maximisation (Contradicting)

Unable to implement and fund cash transfers, local actors (GCC, a range
of third-sector organisations, units within the NHS and housing associa-
tions) provide welfare rights advice to support the take up of national
entitlements. Such activities are part of a formal and long-term ‘income
maximisation” approach (Scott and Mooney 2009). Although some have
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claimed that this policy ‘is no longer one which is practical, nor desir-
able’ (Adam et al. 2014: 30) we find that many actors within Glasgow
continue to perform activities and work together to support individu-
als to receive benefits. For example, GCC financially supports a Welfare
Rights and Money Advice Service and employs welfare rights officers to
provide information. In 2013 this service supported over 4,000 residents
in appeals processes and claims that annual representation at tribunals
‘generates or protects in the region of £7 million in benefits’ (Glasgow
City Council 2013b, no pagination). Third-sector organisations, such
as Citizens Advice Scotland and a number of local actors (as part of
their recent efforts to work together), also provide income maximisation
support including benefit entitlement information. Similarly, housing
associations and NHS Greater Glasgow all direct services users towards
financial management services, including social security advice.

We find three main reasons why local actors adopt an income maxi-
misation approach and design services that conflict with the UK cen-
tral government efforts to reduce access to social security payments.
First, high poverty rates create major problems for local actors, particu-
larly those delivering health and education services. If residents do not
receive minimum income payments, (or, for example, are made homeless
because they cannot pay rent) the work of health professionals and those
employed in the delivery of other public services (such as childcare) are
negatively affected. Costs may increase and service provision may become
more problematic as service users and residents face harsher and more
complex daily lives. Second, as the local authority is not directly respon-
sible for funding social security payments, income maximisation activi-
ties assist individuals to receive their state entitlements without any major
cost to local budgets. Finally, in a post-industrial labour market with high
rates of unemployment and a shortage of employment opportunities,
income maximisation is framed as a local economic issue. Many local
actors (GCC but also the Scottish Government and many third-sector
organisations) view benefit entitlements as financial input to the local
economy (GCVS 2010; Rights Advice Scotland 2010). This view is a
significant feature of the central-local relations in the UK system, within
the context of struggling local economies.
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In recent years, income maximisation and financial inclusion activi-
ties have been increasingly engaged in appealing against Job Centre Plus
sanctioning decisions. Between October 2012 and June 2013, it admin-
istered nearly 124,000 sanctions on Jobsecker’s Allowance claimants in
Scotland, of which over 37,000 (30 %) were made in the Greater Glasgow
area alone (DWP 2012). There is also an intense concern about UK cen-
tral government reforms, as it is estimated that the far-reaching reforms
to housing payments, unemployment benefit, incapacity benefits, child
benefit and tax credits will take more than £1.6 billion per year out of the
Scottish economy. Furthermore, data suggests that Glasgow will experi-
ence the biggest impact of welfare reform in Scotland; 12 wards figure
prominently among the list of the most affected places in Scotland and
the city will experience a decline in social security payments of £259 mil-
lion per year (Beatty and Fothergill 2014).

National reforms therefore drastically affect the levels of financial sup-
port for individuals. These also affect the activities of local actors (mainly
in social work, housing and financial inclusion teams) who are finding
new ways to manage services and collaborate with the national systems.
There is also an increase in demand for local activation schemes. GCC
has introduced a number of organisational systems to understand the
impact of welfare reform on its organisational activities and also on resi-
dents. Similarly, Glasgow Housing Association and civil society groups
are concerned about the impact of welfare reform on individuals. Many
organisations in Glasgow have actively lobbied against national UK
reforms and are starting to support legal aid services and benefit appeals
processes. In this illustration, we see the temporal nature of relationships
and alignments; local relationships that may otherwise be fragmented
or tension-laden are temporarily united in response to a competing and
threatening ideological agenda from the UK government.

Local Programmes (Competing)

Despite the visibility of income maximisation work, we also find that many
local actors are also engaged in activation and employment support initia-
tives that operate outside of the Department for Work and Pension’s cen-
tral activation programmes. In recent years some units within GCC and
employment-focused third-sector organisations have sought to develop
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local services to help individuals to move into the labour market. While
these services often provide advice, training and work-related courses
(such as CV preparation), NHS and health-focused actors are also devel-
oping innovative projects services, such as joining midwifery services up
with employment advice (Bennett and Clegg 2013). Most local activation
activities are funded via other public sector agencies (such as devolved gov-
ernment skills and training agency) or through specialist EU or charitable
funds targeting specific groups (such as young people, or lone parents).

Third-sector organisations play a major role in local employment pro-
grammes. Over the last 15 years, GCC (along with other local actors)
has created two employment-focused organisations: Glasgow Works
and Jobs and Business Glasgow, offering a variety of activation services.
Historically, both organisations focused on the provision of training and
job placement, with an emphasis more recently on job matching and
work experience with Glasgow employers. There is often a work first
element to some of the provision, yet both agencies also engage in job
creation programmes and temporary employment initiatives (such as a
project providing young people with apprenticeships and a job guaran-
tee scheme, Glasgow Guarantee). The scope and funding of their work
is noteworthy: in 2012/2013 Jobs and Business Glasgow managed 48
projects and reported a total income of £30 million (Jobs and Business
Glasgow 2013). The European Social Fund is a substantial source of
income, providing over £15 million for Jobs and Business Glasgow’s
employment and activation initiatives (Bennett and Clegg 2013).

We find in this study that the existence of such activities reflects histori-
cal EU funding patterns and local political pressures to provide support
to unemployed residents. Notably, recent reforms to Jobs and Business
Glasgow have reduced the provision of ‘enabling’ services. Such local activ-
ities may be an outcome of ‘austerity localism’ (Featherstone et al. 2012) as
local actors seek to replace and improve central activation services.

Deliberate Decoupling?

So far our discussions outline the importance of policies, actors and
political agendas that operate outside of the city for framing and shap-
ing the development of anti-poverty activities in Glasgow’s local welfare
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system. While there is a tendency to try and work with external agen-
das at certain times (e.g. by bidding for pilot project funding), there are
also times when it appears that the local public and third-sector actors
deliberately distance their work from that of competing agendas. For
example, the UK Conservative-led coalition government introduced the
aforementioned Work Programme in 2010, with the aim of amalgam-
ating a number of existing programmes. This programme provided an
opportunity to shift the payment model further towards a payment-by-
results approach. Through a raft of changes, Department of Work and
Pensions, policy-makers also increased the size and value of contracts and
created a system that shifted the risk and decision-making role from the
state to non-state actors in the market. These reforms led to a decrease in
the involvement of local actors (and local Jobcentre Plus offices) in the
procurement process and have reduced the participation of third-sector
organisations in frontline delivery in Glasgow (Heins and Bennett 2015).
Local actors have very little involvement in how the Work Programme
is designed and who delivers it (unless they are formally subcontracted
into the prime providers’ supply chain). Whereas many public and third-
sector local actors previously worked alongside delivery organisations
involved in preceding welfare-to-work programmes, they perceive the
Work Programme to be ‘non-local’ and operating outside of embedded
local ‘expert’ strategies. The Work Programme is therefore detached from
local employment programme activities.

Local employment programmes have not always been decoupled from
national agendas and there are specific reasons why the Work Programme
is not aligned with local activities. First, under the neoliberal premise
that profit-making encourages efficiency savings, the Work Programme
contracts are designed to allow each delivery organisation to make a
profit. GCC, NHS and third-sector organisation respondents acknowl-
edged that many local actors (themselves included) may be unable (or
ethically unwilling) to use their scarce local resources to support national
policies and private sector companies to make profits. Similarly, local
political and anti-poverty actors have very little political incentive to sup-
port the effective delivery of the Work Programme: it is a cornerstone in
the Conservative party agenda and (due to increased conditionality and
workfare functions) is also the most market-oriented of all of the UK’s
welfare-to-work programmes to date. The competing political agendas
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over welfare provision create multi-level tensions and divide service pro-
vision at city level. As one respondent states:

It is quite messy, the level of harmony between UK-Scottish-local-
government policy is very low at the moment ... If you track it back over
the years [it has been] high because when Glasgow Works started we had
three Labour administrations and now you have a local Labour, a SNP
Scottish and a Conservative-led coalition at the UK level. So there is little
political communication between the three on these issues (Senior
employee, public sector organisation, 29 July 2013).

Second, respondents emphasise technical and administrative rules that
create subsequent delivery tensions with Work Programme providers.
Largely this is because Work Programme providers cannot access the Scottish
Governments employment-focused resources or GCC’s EU-funded ser-
vices. Interview respondents claim that the Scottish Government instructs
local governments that EU funding cannot be used to supplement the Work
Programme service users since the UK government pays commercial providers
to cover all support requirements (Bennett and Clegg 2013). Consequently,
Glasgow’s jobseekers cannot receive support on a local employment pro-
gramme while they are mandated onto the Work Programme. For these rea-
sons, there are noticeable differences with regards to the design and purpose
of local and national initiatives, as summarised in Table 6.2.

In practice, the mismatch between national and local activation
approaches is highly visible. Local Jobcentre Plus offices and local actors
who deliver (broadly speaking) welfare services, refer suitable residents
to local employment provision. Once the individual becomes eligible for
Work Programme provision, he/she is no longer eligible for local activa-
tion schemes or some financial support projects. Similarly, a long-term
unemployed person may be able to (re-)access local activation provision
once he/she is completed their mandated time on the Work Programme.
Therefore, since 2010, separate activation services for people experiencing
poverty in the city have existed. These services represent a semi-opposing
tier of active labour-market activities (that are not accounted for in
traditional studies of UK activation programmes) that are increasingly
embedded into important anti-poverty city-strategies, while national
welfare-to-work programmes are increasingly decoupled.
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Table 6.2 Local versus national approaches to activation

Central liberal agenda since 2010

(DWP and Jobcentre Plus) City-level response

Local actors

Over-arching  Sanctioning and  Appeal sanctions,

political benefit fund legal support,
perspective withdrawal inform residents of
and policy new processes
design Low financial No top-up of state
levels of cash transfers but
minimum income  focus on benefit
protection entitlement and
(to dissuade ‘income
welfare maximisation’
dependency) strategies
Very limited Local training
human programmes,
development some work-first &
and training job search support
Basic employment Separate basic
advice and job employment
search functions  advice and job
(Work search functions
Programme) (replicated for some
people, also locally
defined priority
groups)
Delivery Low frontline People focused case
approach discretion and management

automated
technocratic
processes in
Jobcentre Plus

Work first, short
term

programmes, social
work integration for
some residents

Long term training,
education and
support
programmes,
particularly TSO-led
programmes

Predominately
commissioned
projects, some
management by
objectives

Target-based
contracts with
Work Programme
providers

Citizens Advice
Scotland, TSOs,
GCC, NHS,
housing
associations,
welfare rights
network (+
Scottish
government)

GCC, Glasgow
Works, Jobs and
Business Glasgow,
large TSOs,
Housing
Associations, NHS
(+ Scottish
Government)

GCC, employment-
focused TSOs,
problem pressure
organisations,
TSOs for specialist
groups, charities
(+ Scottish
government)

Source: Author own elaboration
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Conclusion

Central UK policies to combat poverty combine minimum income pay-
ments with activation services. Under the remit of the DWDP, both of
these welfare functions are centralised and allow little, if any, local dif-
ferentiation and discretion for local actors. However, in Glasgow, we find
that this national agenda exists alongside the activities of local actors,
creating a complex system of local welfare and anti-poverty initiatives.
There is a strong anti-poverty consensus among local actors and a com-
mitment to develop partnership working, referral systems and cultural
reform to meet the needs of those living in poverty in the city. GCC
plays a major role in the local welfare system in terms of its priorities
around economic development and the provision of public services and
employment support. While there are some wider ideological tensions
between the council and prevalent civil society groups with regard to
economic development and inequality, there are efforts to work together
to deliver local pragmatic responses to socio-economic difficulties. More
recently these priorities include increasing participatory mechanisms and
encouraging residents experiencing poverty to take part in local decision-
making and strategic planning.

The local welfare system is constituted of a multifarious set of actors
that negotiate, manage and create ‘levers’ to influence anti-poverty work in
the city. Alongside reflective anti-poverty discussions, partnership work-
ing and resource-sharing are essential components in the local welfare
system. By navigating the complex multi-level policy streams of national,
regional and local governments, local actors develop local strategies to
tackle poverty. Through these strategies, we see that local initiatives not
only build upon UK central policy streams but, as discussed through-
out this chapter, may contrast with national intentions. Discussed as
three strategies (competing, conflicting and challenging), local actors
are responding to national policies, creating advice and support services
to those affected by welfare reforms and providing local activation pro-
grammes to support residents into work. At times, local activities are
operating semi-autonomously to the central system. However, without
access to the welfare state controls, these are the main levers through
which local actors seek to tackle poverty.
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In Glasgow there are a plethora of public, private and third-sector organ-
isations. Many are multi-scalar in nature, working outside of the city; others
are clearly demarcated as local branches of national institutions and many
more are purely Glasgow-centric. Within the multi-level political context,
there are difficulties aligning competing and (sometimes) hostile agendas
regarding welfare provision and anti-poverty. As illustrated in the asynchro-
nous design of the Work Programme, there are evident tensions between
the competing policy agendas and the impact of the top-down nature of
the UK’s welfare-to-work system. For example, Work Programme providers
are not involved in the CPP or the city-wide anti-poverty strategies. These
organisations are clearly outside the local system, despite their position as
the organisation (along with Jobcentre Plus) through which the formal sys-
tems of activation and benefit provision are joined for individuals in need
of the UK social security safety net. A summary of the main features of the
local welfare system, central governance arrangements and the role of third-
sector actors are summarised in Table 6.3.

Glasgow’s local welfare system includes many public and non-public
organisations with long histories of anti-poverty initiatives, however
the climate of austerity clearly provides the backdrop for some of the
most recent anti-poverty initiatives. The ‘austerity politics’ of the UK
Conservative-led coalition government (the Conservative Party was again
in office after the 2015 general election) heavily influences the coopera-
tion of different actors within the city and the Scottish Government’s
increasing emphasis on participatory mechanisms has arguably influ-
enced the manner in which anti-poverty and anti-welfare reform agen-
das are developed and played out. The extent to which the local welfare
system is unique is somewhat debatable. On the one hand, there are
many large left-wing cities with similar economic legacies and problems
(including welfare reform issues) that share a similar antagonism with
national UK government (Newman 2014; Beatty and Fothergill 2014).
Yet, on the other hand, there is a political context that is distinctively
situated, that is, the increasing political tension between the Labour Party
and the SNP in which the city of Glasgow has become a key battleground
in local and national elections. Campaigns notably concentrate on issues
of poverty, welfare and deprivation. If we add to this the historical devel-
opment of numerous types of public and non-public actors, (including
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Table 6.3 Comparative dimensions of the local welfare system in Glasgow

Key aspects Local features

Capacity of local governmentsin ~ Limited financial capacity. Extensive
the areas of minimum income administrative and professional capacity
scheme/social assistance for welfare rights

Status of the poverty issue Highly politicised, prominent issue
in local politics

Structure and function of the No local autonomy within national frames,
local minimum income schemes/ yet parallel local sub-system systems for
social assistance system unemployment support

Coordination between Extensive local activation services, dual levels
minimum income schemes of coordination; extensive coordination by
and other services local actors, decoupling with national

activation programmes

Main role(s) for local TSOs Diverse and vast; mainly as a complement to
in local strategies against public, increasingly used to replace public
poverty and social exclusion services, some provide emergency relief,

very strong local mobilisation with regard
to poverty issue

Participatory governance Few and strong
arrangements with local CSOs
Partnership governance Numerous and strong

arrangements with local CSOs

Source: Author own elaboration

their relationships, processes of engagement and funding arrangements)
it becomes clear that there are few other cities within the UK where such
factors combine within the local welfare system to produce the range and
scope of anti-poverty activities we see in Glasgow.
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Strategies Against Poverty in a Social
Democratic Local Welfare System: Still
the Responsibility of Public Actors?

Alexandru Panican and Hakan Johansson

Introduction

For almost three decades notions like a Social Democratic welfare
regime, a ‘Nordic’ or a ‘Scandinavian’ welfare model have been used
to draw an often simplified picture of the Nordic and the Swedish
welfare state (Erikson et al. 1987; Kautto et al. 2001; Kvist 1999).
Such pictures have, to a large extent, been based on analyses of national
social protection systems and rest on the profound ambition to secure
broad and universal access to income maintenance and services within
health, care and education and the idea that an extensive social protec-
tion system will ‘guarantee’ that social problems such as poverty are
occasional and temporary incidents for individuals (Esping-Andersen
1990, 1999; Kautto et al. 2001; Kangas and Palme 2005). Poverty
has rarely been of particular focus for politicians or major stakehold-
ers and the Jocal social assistance system has been a residual safety net
of last resort, organised according to local circumstances and based
on extensive means-testing and a high degree of professional dis-
cretion (Gough et al. 1997, 2001; Lodemel 1997; Johansson 2001;
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Bergmark and Minas 2010; Marx and Nelson 2012). Despite this,
we find extensive research on the administration of social assistance
benefits at local level, the role of professionals and changing local social
assistance policies (Angelin 2009; Minas 2005; Minas et al. 2014).
However less attention has been paid into how local social assistance
provision is coordinated with other public services at local level and
even less to what role civil society actors play in a local welfare system
with regard to this particular problem.

The aim of this chapter is to fill this research lacuna and analyse
local public strategies for combating poverty as well as examining the
organisation of the social assistance system. The chapter also seeks to
address the horizontal coordination of the local social assistance system,
in terms of how and to what extent it is coordinated with local activa-
tion services and what roles and functions local civil society organisations
(CSOs) fulfil in providing the poor with financial support and services.
Are CSOs involved in local deliberations and debates on these matters?
Do they provide any extensive services for poor and socially excluded
groups or is the local welfare system following the logic of the Social
Democratic welfare state, that is, the state defines the problem and the
local public welfare systems deliver the solutions? These questions seem
even more pertinent considering that even though Sweden managed to
overcome the challenges of the 2008 financial crisis fairly well, it has expe-
rienced increasing levels of income inequalities, rising levels of poverty
and high levels of long-term unemployment, especially for young people
(Panican 2014). These structural changes have put local welfare systems
and local social assistance provision under extensive pressure and in many
municipalities the costs for social assistance is mounting and the pressure
on local politicians to act is rising accordingly. The case for empirical
observations in this chapter is the city of Malmo, which in a national
context stands out as particularly affected by extensive socio-economic
problems, combined with a strong Social Democratic heritage.

The chapter proceeds as follows. The first section discusses the policy
legacy of the city of Malmé and local strategies for combating poverty. The
second section pays particular emphasis on the city’s extensive problem
pressure in terms of poverty levels, costs of social assistance provision and
so on and how the city has sought to develop local activation services in
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opposition to central-level steering. The third section explores the role of
CSOs, mainly acting as providers of services, and their function in the
local welfare system.

Combating Poverty Under Social Democratic
Government

An analysis of a local welfare system needs to uncover the dynam-
ics of the local political context, the local social-policy discourse that
underpins policy reforms and the direct strategies deployed to combat
poverty. Whereas Sweden rightfully is considered a Social Democratic
welfare state, due to its long-lasting political history, Malmé is a city
that continues to be a stronghold for the Social Democratic party. In
many other larger cities, the political majority has shifted frequently
between the Social Democratic Party and a Centre—Conservative coali-
tion (Conservative Party, the Liberals, the Christian Democrats and
the Centre Party). Since the introduction of political voting rights,
the Social Democrats have always been in power in Malmé, with the
exception of two election periods: 1985-1988 and 1991-1994.

The city has a long industrial heritage, yet over the last decades it has
undergone an intensive period of transformation towards a knowledge-
and service-oriented economy. Despite extensive efforts to overcome the
challenges embedded in such transformation processes, Malmé has not
recovered from the ‘decline of the industrial era’ and local labour-market
participation is around 11-14 % lower than a national average. The city
has also received a large inflow of migrants and is now very ethnically
diverse: 40 % of its residents have a foreign background. Many of these
have experienced extensive difficulties in entering the labour market
and over the last decade the employment gap between foreign-born and
Swedish-born residents has been as high as 30 % (Salonen 2012).

Local unemployment levels follow similar patterns to the country
in general and other main cities in Sweden (see Table 7.1), yet the
unemployment rate in the city of Malmé is constantly higher than in
comparable cities in the Swedish welfare state and, above all, in comparison
to Stockholm and the national average. According to Salonen (2012),
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Table 7.1 Unemployment in the age group 15-74, three main cities and national
average (2005-2014), as percentage of the labour force

Year Malmo Gothenburg Stockholm National average
2005 11.8 8.8 7.0 7.7
2006 10.4 8.5 6.0 7.0
2007 8.4 6.5 5.9 6.1
2008 9.4 6.7 5.2 6.2
2009 10.1 10 6.6 8.4
2010 9.6 10.2 6.8 8.6
2011 11.0 9.5 6.7 7.7
2012 12.2 9.5 7.0 7.8
2013 12.6 9.8 6.6 8.0
2014 13.2 9.9 7.1 7.7

Source: Statistics Sweden (2015)

Malmé emerges as one of the poorest cities in Sweden; as in 2008 almost
30 % of the 18 to 64 age group in the city live in relative poverty (defined
as 60 % of national median income by the EU), whereas the national
average was 13 %.

These socio-economic challenges are reflected in the local social-
policy discourses and local social intervention programmes. Over recent
decades, the city has taken pro-active approach to local programmes and
projects aiming to combat poverty and social exclusion, and has also
gained support from central governments in such endeavours. At the
beginning of the new millennium, the city began the development of
a programme called “Welfare for Everyone’ (Vilfird for alla), which ran
until almost the end of the first decade of the 21st century. Its main goal
was to increase employment levels, reduce the number of children leaving
school without qualifications and to reduce the cost of social assistance
(Malmé Stad 2003). To achieve this goal, the Malmé City Council
decided to integrate the local social-assistance system into the activation
provision run by the Public Employment Services (PES). Despite the
fact that the PES are funded and regulated by central government, the
local government managed to develop a ‘light’ one-stop-shop model in
the local context. Instead of running separate administrations, some of
the local social services and the local PES were integrated into a Work
and Development Centre (Arbets- och Utvecklingscentrum), which, in
practice, meant that social workers working side by side with the job



7 Strategies Against Poverty in a Social Democratic... 159

coaches. This should not be interpreted as a complete coadunation of
these two agencies, since they remained formally separate and only
minor sections were co-localised. Nonetheless the reorganisation sought
to introduce greater work requirements and work tests into the social
assistance system. This ‘light’ one-stop-shop model lasted until 2010, but
local efforts were hampered by a strong centralisation trend, since central
government increased regulation of the PES, also with regard to the type
of activation projects being developed locally (Lundin 2012).

Recent intervention programmes take a much broader stance on the
challenges facing the city. In 2010, Malmé City Council established a
Commission for a Socially Sustainable Malmé and enrolled a large
number of key experts and academics. This resulted in 31 academic reports
and 200 proposals to improve local health inequalities and related top-
ics (Isacsson 2012, 2013). The Commission made a strong statement in
favour of public investments in people to realise their full human poten-
tial, especially with regard to childcare services. Investment in education
and measures to encourage people to (re-)enter the labour market were
also proposed. It appears that the Commission gained inspiration from
debates on social investment or from the kind of active inclusion poli-
cies that have been promoted by the EU. The Commission also argued
that it was important for Malmé to strengthen the relationship between
economic growth and equality, to improve the quality of jobs and
emphasised social security as a value in itself (Isacsson 2013). One of
the proposals was to allocate extra funding to support families living on
long-term social assistance by creating opportunities for them to support
themselves; another proposal was to improve the efficiency and quality of
schools. Current policies focus on a broad range of issues such as home-
lessness, learning and education, safe neighbourhoods, political participa-
tion for the inhabitants of the city as well as employment-related issues.
Municipal agencies have introduced a great number of projects, but there
is no concrete aim to reorganise the local social-assistance system.

Despite these extensive and innovative approaches to deal with local
social problems, poverty is rarely treated as a political issue in itself in the
local discourse or in local policy strategies. Interviews with stakeholders
(from local administrative units, the PES and CSOs) state that ‘pov-
erty is rarely used in local political debates. One senior official argued
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that ‘poverty is sometimes used, but poverty is a tricky word’. Other
informants maintained that the term poverty is rarely used in local
policy-making, and that several synonyms for poverty are used instead.
One informant said that ‘when we describe lower levels of living stan-
dards, we are actually talking about poverty’. Such responses might be
interpreted as attempts to avoid the notion of poverty in local policy-
making. In the formal documents guiding local social services, poverty
(reduction) is not an explicit priority. The problems facing Malmé are
primarily expressed in relation to other—related—problem areas such
as homelessness, housing problems and social assistance costs. In our
investigations we also noted that local politicians and ofhicials tended to
turn the issue of poverty into an administrative task of how to deal with
the local social assistance system. This might be interpreted as a form
of depoliticisation of the poverty issue in the local welfare system. In a
rhetorical manner, one senior official elaborated on this:

[poverty] is a politically charged question with regard to discussions about
relative and absolute poverty, which leads to two different approaches to
poverty. Poverty is a matter of definition and you will find very different
opinions about it. But the words poverty and poor are not used, or rather
we talk about measures to help people establish themselves in the labour
market and the governance and management of the social assistance sys-
tem. It is all about long-term social assistance dependency... We work with
long-term social assistance recipients, not poverty in itself (own
translation).

Similar conclusions have been reached in other studies. Hjort (2012),
for instance, maintained that leading politicians paid limited interest
to the governance of the social assistance system, and were much more
interested in the flow of recipients and social assistance provision costs.
This tendency of avoiding discussing poverty as a political issue and instead
treating it as an administrative problem has, however, been challenged by
local CSOs who have claimed that local politicians have renounced their
political obligations and given up the fight against poverty (Panican et al.
2013). However very few CSO representatives have become involved
to any great extent. The work of the Malmé Commission, for example,
mainly involved academics, officials and local politicians and was less
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inclusive regarding civil society representatives. This suggest weak struc-
tures for participation (see below for further discussion), yet, just recently,
the highest-level politicians invited local civil society representatives to
discussions and negotiations about how to create a local contract, as a
form of an agreement, or a code of conduct on the rights and respon-
sibilities of local public agencies as well as local voluntary organisations
(Johansson et al. 2013).

Local Problem Pressure and Local Active
Inclusion Strategies

The social assistance system is the cornerstone of the strategy for
combating poverty and social exclusion at local level and follows
a particular logic as a complement to the various forms of income
protection support regulated by central government. The scheme is
primarily meant to be a safety net of last resort for citizens with tem-
porary financial problems (Government Bill 1979/80:1, 1996/97:124,
2000/01:80); however, due to recent labour market developments, an
increasing number of citizens have found themselves in a situation of
long-term dependence on social assistance (Angelin et al. 2013). Some
features characterise the local social assistance system, and will now
be examined.

First, it relies on extensive local autonomy in relation to central
government steering and regulation, and hence resembles the model
of ‘strong local autonomy, centrally framed’ as explored by Kazepov
(2010). It is the national parliament that decides on laws and cen-
tral regulations and it is within such a legal and political institu-
tional framework that local politicians act upon local problems and
solutions. The Social Services Act (2001:453) takes the form of a
framework law that clarifies general guidelines and requirements for
eligibility but leaves a great deal of room for manoeuvre for local
authorities in terms of decisions about social assistance, in accordance
with the Swedish tradition of high local government autonomy. The
strong emphasis on local autonomy implies that Sweden’s 290 munic-
ipalities can vary extensively with regard to local aims and priorities in
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their organisation of local welfare policies. The municipality and the
local administrative authorities have the possibility and responsibility
for shaping their own, more detailed, regulations. The actual deci-
sion-making is carried out at local level by street-level administrators,
mostly social workers. Local autonomy, however, takes place within a
national regulatory framework and local municipalities are expected
to follow a national monetary standard for social assistance provi-
sion, based on price and consumer surveys carried out by the Swedish
Consumer Agency. The national standard is hence the lowest level of
support that citizens should receive, if considered eligible.

Second, local governments and local agencies have fairly high financial
and administrative capacities for putting policies into action and the
public agencies in charge of social assistance provision usually employ
high numbers of professional staff (social workers). The Swedish model of
social assistance provision also stands out from other European countries
in that the local scheme is completely funded by local governments.
Although central-level government assigns local governments the task of
providing financial support, the costs of the scheme come completely out
of local taxes.

Reflecting the advanced degree of decentralisation of the administra-
tion and delivery of social assistance, a large body of research has indi-
cated the adverse effects of such a system of local provision. It is generally
asserted that the assessment for eligibility, processing and the amount
of cash benefits significantly depend on where in the country applicants
apply, even more so before the introduction of the national standard
(Byberg 2002; Hydén et al. 1995; Gustafsson et al. 1990). The ability
to predict decisions is limited for the client; he or she is forced to rely on
the social assistance official’s discretionary power (Panican and Ulmestig
2016; Puide 2000; Minas 2005; Billquist 1999; Bergmark and Minas
2010). This provides the background as to why clients experiencing
financial pressures and who are entitled to social assistance tend to avoid
applying for benefits, since the process for granting social assistance is
perceived as deeply arbitrary (Mood 2004; Gustafsson 2002).

Since the turn of the millennium, 4-5 % of Sweden’s total popula-
tion has received social assistance benefits, while the figure for Malmo
has been two to three times higher. At the start of the millennium
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Table 7.2 Selected social assistance (SA) indicators compared in per cent, 2013

Children Young

Claimants of which of which Costs for in adults

as part of long- very long SA per families receiving

population term SA? term SA® inhabitant® with SA? SA®
Stockholm 3.2 453 31.3 1,091 5.3 4.6
Malmo 9.3 42.4 32.5 2,632 17.0 14.6
Gothenburg 7.0 47.3 31.6 2,221 10.9 9.3
Region of Skane 5.1 39.6 26.1 1,360 9.0 9.0
National 43 39.0 21.3 1,125 7.0 8.0

average

Source: National Board of Health and Welfare 2014

2Adults receiving social assistance 10-12 months last year, percentage of all social
assistance claimants;

bAdults receiving social assistance for at least 27 months during the last 3 years;

‘Costs for social assistance/inhabitant (SEK);

dChildren in families receiving social assistance anytime during the year,
percentage of all children in population;

¢Young adults (18-24 years) receiving social assistance anytime during the year,
percentage out of all young adults in population

approximately 15 % of the population in Malmé was receiving social
assistance. Although local levels of social assistance claimants (and costs)
have decreased, these remain at a much higher level compared to the
national mean (Table 7.2). Malmé is one of the most poverty-stricken
cities in Sweden (Salonen 2012) and the situation deteriorated after
the financial crisis in 2008; the number of households receiving social
assistance has continued to rise substantially and the costs for social
assistance in 2014 amounted to around 7 % of the city’s total budget,
or almost SEK 850,000,000 (EUR 95 million), a local record (Malmo
Stad 2013). The forecasts for 2015 indicate that costs will increase to
nearly SEK 1 billion (Malmé Stad 2015).

Compared to the other cases analysed in this volume, the social assis-
tance system in Malma is extensive in terms of percentage of population
receiving support and in terms of costs faced by local government.
One would consider that the strong local autonomy combined with such
extensive problem pressure would encourage local politicians to opt for
local strategies and organisational solutions that could be fairly radical
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in the national context, or that much more directly oppose central-level
steering, as we found in the context of Glasgow (see Chap. 6). However,
our investigations do not support such an argument: Malmé City Council
is pursuing regular policies under non-regular circumstances.

Firstly, Sweden has one of the strictest means-testing systems within
the Organization for Economic Cooperation and Development (OECD)
world (Saraceno 2002), according to which people must more or less
have no personal financial resources to be eligible for social assistance.
Although social assistance provision is, in principle, granted as a social
right and local municipalities have a corresponding duty to cater for
those living in the municipality, such a right is by no means uncondi-
tional. Instead, according to the Social Service Act (2001:453), all other
financial means must be exhausted before the applicant can be deemed
eligible (e.g. in terms of selling assets, demonstrating that the applicant
has no savings in any bank) as well as proving that other members of the
household cannot provide for the person in need. The applicant must
also prove that he or she is available for work and make considerable
efforts to enhance his or her employability by participating in recom-
mended activation measures. This includes actively looking for a job and
being prepared to accept any offered. Such norms and regulations have
been codified in jurisprudence as well as in national regulations and our
analyses suggest that Malmo City Council is doing neither more nor less
when it comes to governing local means-testing.

Secondly, we find similar acceptance of national regulation when it
comes to social assistance provision. The aforementioned national stan-
dard includes expenses for food, clothes and shoes, health, and so on. In
2014, the national standard for a single person was SEK 3880 per month
(around EUR 430) and SEK 6360 per month for a couple (around EUR
707). This is far below the definition of relative poverty and individuals
receiving social assistance are hence included in such an international cal-
culation of relative poverty levels. We found that leading local politicians
had little desire to react against central-level steering and develop a local
standard. Malmé City Council has rarely deviated from national recom-
mendations and standards and the minor amendments made have sought
to provide citizens (primarily families) with some extra financial support.
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Whereas these two aspects indicate that local policies follow central-
level steering and regulations, a third aspect much more distinctively
demarcates local strategies from other comparable local contexts. It is well
known that Sweden has had a long tradition of public activation policies
and hence differs from several other European countries (Hvinden and
Johansson 2007). Such activation policies have primarily been managed
and organised by central PES. The PES hence play an important part
in the local welfare system, although this particular agency is regulated
at central level. Over the last decade, however, local governments have
reacted against such organisation. The argument put forward is that the
local social assistance system has turned into a more or less permanent
solution for people out-of-work, and that activation measures must be
much more coordinated with the income protection system, and not
solely with unemployment insurance. For this reason, over the last decade
and a half, there has been a tendency for local governments to develop
local activation projects and hence a two-tier system of activation support
in the local welfare has been created (Johansson 2006; Thorén 2012).
This has certainly been the case in Malmé. Table 7.3 illustrates the rate
of unemployed people being activated by the PES in Malmé and com-
pared with Gothenburg, Stockholm and the national average.

Table 7.3 Participants in activation programs in the age group 16-64 (participants
as percentage of population, annual average 2003-2014)

Year Malmé (%) Gothenburg (%) Stockholm (%) National average (%)

2003 1.9 1.5 0.6 1.3
2004 2.1 1.7 0.8 1.5
2005 2.4 1.6 0.9 1.7
2006 2.1 1.7 1.0 1.7
2007 1.3 1.1 0.7 1.0
2008 1.5 1.3 0.7 1.2
2009 2.3 2.1 1.1 2.0
2010 3.4 3.1 1.7 3.0
2011 3.4 2.8 1.7 2.8
2012 4.0 2.8 1.8 3.0
2013 44 3.0 2.0 3.1
2014 4.6 2.8 1.9 2.9

Source: Public Employment Services (2015)
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Thus Malmé has developed fully fledged local activation services,
offering support to unemployed individuals. The unit is called Job Malmé
(JobbMalmg) and was launched in 2011, constituting an internal unit
for a large number of public initiatives and services to foster labour
market integration. In 2013, the unit had about 260 employees, 3000
participants per year (about 1.3 % of the population) and a budget of
SEK 173 million (EUR 20 million) (Malmé Handlingsplan 2013).
Job Malmé focuses on groups such as unemployed young people (regard-
less of length of unemployment), jobless people with various forms of
disability and long-term unemployed persons who have received social
assistance for more than 2 years (Malmo Stad Budget 2013). This implies
that Malmé City Council has developed a local tier of activation policies
as a complement to the services offered by central PES.

Previous experiences of working together in the ‘light’ one-stop-shop
model have not, however, enhanced cooperation between either munici-
pal agencies (social services and Job Malmé) or local and central agencies
(Job Malmg and PES). The social services unit (in charge of social assis-
tance) is rarely involved in managing activation services in cooperation
with Job Malmé. Our respondents explained that all municipal activation
services are carried out under the auspices of Job Malmd, while social
services only handle social assistance benefits. Each organisation has its
own budget and commission and is located in a separate building. It is
interesting to notice that keeping these units separate is seen as something
positive according to some respondents. One official working at Malmo
City Council’s central administration stated that:

It is important for us to distinguish between local activation services and
social assistance. Labour market initiatives must be free from connection to
benefits. There is actually a link to benefits but these decisions are to be
taken by the social services offices. The services offered by Job Malmé
will be based solely on needs, quality and motivational work to improve
individuals’ employability (own translation).

The degree of coordination or cooperation is even weaker between
Job Malmé and the PES. One senior civil servant working for the munic-
ipality said that the different agencies focused on different groups:
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The municipality is working with those who are furthest from the labour
market. The Public Employment Services are supposed to help people to
get jobs. But we [the municipality] see that there are groups, such as the
disabled and school leavers who are very far from the labour market and
we believe that our municipality can do more than the Public Employment
Services for these groups (own translation).

Another senior civil servant said that Job Malmoé had a more
personalised approach; representatives from Job Malmé maintained
that ‘the Public Employment Services sometimes treat individuals as
numbers’. These differences seem to have restricted the possibilities
for further cooperation; they are, however, perceived differently by
the municipality and the PES. A senior manager representing Malmo
City’s central administration stated that ‘Cooperation between local
public authorities and the PES is a sensitive issue’, while respondents
representing the PES expressed general satisfaction regarding coopera-
tion between the municipality and Job Malmé.

The Role of CSOs in the Local Welfare System

The major role played by public agencies in the local welfare system follows
the logic of Social Democratic government. The situation is similar with
regard to the involvement of local CSOs in the debates, design and deliv-
ery of services and support for poor and socially excluded groups in the
city of Malmé. Voluntary organisations have played a role in the devel-
opment of Swedish welfare policies but have not acted as a service pro-
vider to any great extent. Their main function has rather been towards
an advocacy function: for members, beneficiaries and general objectives
(Svedberg and Olsson 2010). In recent years, however, there has been a
greater interest in involving non-public actors (for-profit as well as vari-
ous forms of CSOs) in the production of welfare services (Johansson
etal. 2011). This has partly been done by contracting out certain services
(in open competitions between non-/for-profit organisations), changing
funding structures for local non-profit organisations, for example, by
linking public funding to certain projects and more powerful financial
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evaluation instruments (Johansson et al. 2011). Recent research dem-
onstrates that this has primarily implied a much more profound role for
market-oriented actors in providing welfare services in the Swedish wel-
fare state; this is especially evident in areas such as education (Hjort and
Panican 2014; Bunar 2009), healthcare and elderly care (Norén 2003;
Szebehely and Trygdegird 2007; Blomqvist 2004, 2005), active labour
market policies, and drug abuse treatments (Hartmann 2011).

The role and function that CSOs hold in Malmé seem to reflect a
classic Social Democratic welfare regime model. We find that the vol-
untary sector is extremely vibrant and an essential element of local poli-
tics. According to recent calculations, almost 600 local organisations
received public support to run various activities for their members and
for the general public. However most of these are active in fields such
as sports and cultural activities and not in the fields of welfare services
provision (Johansson et al. 2013). Within the particular area of local
welfare services, very few organisations are active and rarely take on any
major role as providers of social services. A local administrative unit
(Social Resource Administration) provides some basic funding for the
local organisations working in various fields such as disability, domestic
violence against women, elder issues, ethnicity and integration. In 2012,
80 voluntary organisations received about SEK 16 million (EUR 1.9
million) in financial support, ensuring that these organisations managed
to survive and fulfil a representative function. Our interviews also sup-
port the ideas that these local non-profit voluntary organisations should
mainly fulfil a complementary function to public efforts to help people in
vulnerable situations.

Despite a growing interest in engaging representatives of local CSOs
in local deliberations and debates, our investigations demonstrate few
examples of institutionalised modes of participation and involvement
of CSOs in local deliberation and decision-making procedures on
poverty-related matters. Malmé City Council has not developed any
direct formal policy on how to relate to the local voluntary sector and such
issues are rarely discussed by Malmo City Council. Just recently, however,
recognition of the efforts made by local CSOs have been addressed by
leading high-level politicians and initiatives have been made to install
a so-called local agreement to foster more profound inclusion of CSOs
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in local debates and deliberations (Johansson and Johansson 2012). As
mentioned previously, this has not directly touched upon issues of pov-
erty, but on more general government—voluntary sector issues and few
local CSOs are directly aiming and/or claiming to represent the poor
in local politics. This suggests fairly weak governance arrangements link-
ing public and CSO efforts in the local welfare system. Moreover, the
forms of institutionalised consultation that we find in the local welfare
system rarely touch upon issues related to poverty and instead focus
much more on the needs of other social groups (e.g. disabled people,
retired people’s organisations).

The ambitions to be involved, and also the barriers to participation,
were reflected in interviews with local stakeholders. One informant
stated that:

The voluntary sector is excluded; it is the public actors who make the
decisions. ... Voluntary organisations that want to be able to participate
in order to fight against poverty feel that the municipality has a far too
complex system of rules. Voluntary actors’ ability to fund such activities [in
combating poverty] is equal to zero (own translation).

Another informant stated that this was due to Malmé City Council’s
long tradition of Social Democratic political leadership, and explained
that the local political arena was permeated by the idea that ‘a state’ or ‘the
municipality” has the main competence and responsibility for addressing
social problems.

Other informants noted that there was no active collaboration or any
planning made by the local public agencies to cooperate with non-profit
actors regarding poverty alleviation. This was of great concern to these
actors as they also mentioned that there was a trend towards greater
reliance on the voluntary sector in the local welfare system. One senior
civil servant working at the municipality stated that it is ‘the municipal-
ity that has the responsibility for managing the social assistance system
but nowadays more and more clients are turning to the church for finan-
cial help’. We found that some local organisations developed adminis-
trative routines and practices for handling applications from people
living in financial hardship (the Red Cross regards themselves more as a
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rights-based organisation than a charity foundation). They run services
that include direct financial support, counselling activities as well as
social activities for people in need. Such activities hence fulfil the func-
tion of a type of emergency relief when public protection systems ‘fail to
deliver’. Previous research tends to confirm this trend and also that local
authorities even direct clients to the local voluntary organisations to get
support for certain needs that are not covered by local social assistance

standards (Harju et al. 2009).

Conclusion

The values, ideals and structures underpinning a Social Democratic
welfare state very much influences the strategies for fighting pov-
erty in the city of Malmo and the active inclusion policies devel-
oped. International comparisons of local governments suggest that
Scandinavian municipalities tend to have special attributes in terms of
strong financial and administrative capacities, combined with extensive
autonomy in relation to the central state. In a European comparative
perspective, Swedish local governments’ public expenditure is among
the highest as proportion of total public expenditure. This also refers
to the number of people employed, as percentage of total employment.
Such general features very much reflect the structure of the local welfare
system in the city of Malmg as it is shaped by a strong and dominating
public pillar and public actors tend to dominate the debate and discus-
sions on poverty and active inclusion, as well as the design and delivery
of support and services. This conclusion will be discussed further below,
and is summarised in Table 7.4.

The main public pillar of support is first and foremost a non-categorical
social assistance scheme, which, in practice, is extensively means-tested.
Although the ideal of a Social Democratic welfare state regime is to provide
citizens with universal social protection, we find that a considerable part
of the population receives means-tested social assistance for a long period
of time and the costs for local social assistance provision are high in the
national context. These costs are partly reflecting changes in the (national)
system for social protection. Recent social protection reforms (e.g. tighter
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Table 7.4 Comparative dimensions of the local welfare system in Malmo

Key aspects

Local features

Capacity of local governments in
the areas of minimum income
scheme/social assistance

Status of the poverty issue in local
politics

Structure and function of the local
minimum income scheme/social
assistance system

Coordination between minimum
income scheme and other services

Main role(s) for local civil society
organisations in local strategies
against poverty

Participatory governance

Extensive financial, administrative and
professional capacity

A delicate, yet depoliticised issue in local
politics

Local autonomy within national frames,
yet changing function towards
unemployment support

Extensive local activation services, yet
weak coordination

Mainly as a complement to public and
step in as emergency relief, yet weak
local mobilisation with regard to
poverty issue

Few and weak

arrangements with local civil
society organisations

Partnership governance
arrangements with local civil
society organisations

Few and weak

Source: Author own elaboration

eligibility tests, membership requirements in the unemployment insur-
ance system) imply that the local social assistance system has partly
become more than a temporary safety net of last resort, and has increas-
ingly become an income support system for unemployed people who are
not entitled to regular unemployment protection. Such decentralised risk
coverage has caused extra pressure on the local social assistance system.
Despite growing costs and the local government’s full funding respon-
sibility for social assistance, there are no plans for developing more
categorical schemes or schemes adjusted to local conditions. The kind
of ‘fragmentation’ that we find in other local cases in this volume (see
Chap. 8 on Turin), indirect ‘hollowing out’ of public responsibilities
(see Chap. 9 on Radom) or opposition to central-level regulation and
steering (see Chap. 6 on Glasgow) does not seem to influence local social
assistance provision (although this might occur in the actual delivery of
benefits). One might expect that the extensive problem pressure facing
local decision-makers, combined with extensive local autonomy, would
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have fostered a broader interest in local designs, local experimentation or
developments of the local social assistance scheme and forms of means-
testing, yet this does not seem to be the case. Local regulation and steer-
ing abides very much by national rules and regulations and although
central-level regulation does allow for extensive local autonomy, it appears
influential enough to set the tone for local social assistance support.

What further characterises the local welfare system and the local
government’s view on the social assistance system is its neglect of and
disinterest in discussing social assistance and poverty as a combined issue.
Despite the fact that Malmg is a—if not the most—poverty-stricken city
in Sweden, this has not led to a more profound and inclusive debate on
poverty. Leading officials and politicians tend to avoid discussing poverty
per se and the extensive public intervention programmes and project
activities rarely focus on poverty. To a large extent, poverty seems to have
been turned into an administrative issue and a matter for social assistance
support. This act of depoliticising poverty in local politics reflects the
legacy of the local Social Democratic party and that there are no are-
nas for public debate nor any direct social mobilisation on these topics
among local civil society actors.

The public pillar is also build upon on extensive activation policies and
services. Central-level policies, regulation and services directly intervene
in the local welfare system. Although local government accepts central-
level intervention in the sphere of social assistance support, we find much
more antagonism and indirect opposition with regard to the issue of acti-
vation services at local level. The PES offer extensive services to unem-
ployed people, yet we find that such services are poorly coordinated with
the extensive activation services also run by local government. The local
public pillar not only includes social assistance support, but also a full
list of activation services offered to unemployed persons, including social
assistance recipients, run by the local government. These services have
been developed as a direct reaction to central-level steering and services,
since these are considered to be failing to cater for individuals’ needs and
are not designed according to local conditions.

The expansion of such local services (of significant size) is the most
obvious example of how local government seeks to develop and expand its
agenda against the central state and central activation services; we find no
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or weak integration and coordination between the local public agencies.
Whereas local problem pressure did not influence local decision-makers
to change the design of the social assistance system or the general public
responsibilities for people in need, it appears that such pressures have
driven much more change in the local welfare system regarding activa-
tion services. However, the institutional separation between the centrally
regulated activation services (run by the PES) and local municipal activa-
tion services and the provision of social assistance support has resulted in
extensive difficulties for the actors involved, when it comes to an overall
view of the actions and projects developed, thus illustrating a potential
fragmentation within the local welfare system, although it is still mainly
public agencies that are engaged.

What even further strengthens our conclusion with regard to the
strong public pillar is the relative subordination of non-public efforts
in the field of poverty and active inclusion. Representatives for pub-
lic actors express a positive attitude towards working with CSOs and
some of them even declared that it would be desirable for municipal
agencies to demonstrate more openness towards voluntary organisa-
tions, yet we find few participatory arenas where such shared visions
and ideas could be debated. There are also limited institutionalised
partnership arrangements for directly engaging CSOs in the design
and delivery of services. Local public agencies, at least partly, seem
to be highly reluctant to involve them to any greater extent in social
services provision. Whereas bringing in representatives of associations
and organisations of local civil society could be seen as a potential
way of dealing with some of the complex social and political prob-
lems faced by local governments, this does not seem to be the case in
Malmé. It would be misleading to interpret this as a matter of mistrust
and neglect, perhaps it would be better phrased as the strong public
belief of not being dependent on other actors to solve the city’s local
problems. This reflects classic Social Democratic welfare state regime
positions in which public agencies are the main actors to be involved
in the deliberation, design and delivery of support and services to the
population. Public services are seen as a guarantee for universal and
equal access to services and benefits, and the best avenue to promote
social inclusion and equality. The role for local CSO—according to this
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general rationale and exemplified in the city of Malmé—is to provide
for partial emergency support and to not be a partner in local policy
developments.

This analysis concludes that a ‘local welfare systems approach’
(Andreotti et al. 2012) opens a range of other research questions and
analytical themes that go beyond thinking of local welfare as a local wel-
fare state. Yet our empirical investigations of this particular local welfare
system points more in the direction of a strong public pillar in the local
‘fight against poverty’ and that the ‘local welfare state’ almost constitutes
‘the local welfare system’.
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Active Inclusion in a Southern European
Local Welfare System: Combining
Fragmentation and Public—Private

Partnership in Turin

Franca Maino

Introduction

Reducing poverty and social exclusion are the main challenges for ensur-
ing social cohesion in Europe. In this respect Italy is emblematic of a
southern European welfare model where the lack of a minimum income
scheme (MIS) is still one of its main traits, as Ferrera (2005, 2010) has pointed
out. Many scholars (Sacchi and Bastagli 2005; Kazepov and Genova 20065
Madama 2013) have also emphasised the absence of any proper anti-poverty
strategies and have focused the analysis on the failed attempts to introduce
a national MIS over the last two decades. On the contrary, several studies
have investigated the existence of several local programmes and measures to
fight poverty and social exclusion. Given this scenario and, despite austerity
measures and the ongoing lack of resources, social assistance has gained more
salience in Italy in recent years and evidence of change is appearing both at
national and subnational level. Building on this context, this chapter focuses
on the dynamics of local-level policy intervention in the area of anti-poverty
policies and active inclusion: local policies that specify the adequacy of mini-
mum income benefits, the provision of employment services, as well as the
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organisation of access to social services. To what extent have MIS functioned
as a safety net of last resort and in what sense can ‘active inclusion’ policies
provide protection from social exclusion at the local level?

In order to contribute to the debate on social inclusion we have selected
the case of a large city in northern Italy, which has been highly challenged
by the recent crisis and where poverty and anti-poverty local strategies
have been at the centre of the political and social arena, demonstrating
how—in a highly fragmented system—public—private partnerships and
cooperation may contribute to the response to new social needs. Turin is
a large industrial city characterised by a history of long-term unemploy-
ment rates, high poverty and social exclusion in a national context and
in relation to the 2008 economic and financial crisis. From the 1990s
onwards, Turin has undergone a process of renewal and from the mid-
2000s has been characterised by social innovation in combating poverty.

The following chapter consists of six sections. The first section provides
a description of the socio-economic and political situation. This section
offers an overview of the institutional and political context and its main
changes over the past two decades, describing also the orientation of the
current local government regarding poverty as well as an overview of the
local expenditure for social assistance and the local employment and unem-
ployment patterns over the last 10 years. The governance and regulation of
MIS will be analysed in the second and third sections, while the fourth will
illustrate measures against poverty provided by third-sector organisations.
The fifth section examines the local structure of activation policies and two
innovative programmes implemented jointly by the local administration
and third-sector organisations. In the conclusion, we will discuss the overall
model of MIS and active inclusion measures, placed at the crossroads of a
fragmented welfare system and of public—private partnerships, involving
different stakeholders in providing financial support and delivering ser-
vices. A list of interviewees can be found at the end of the chapter.

The Socio-Economic and Political Context

Turin is a major Italian city and the capital of the Piedmont region in
northern Italy. It has a population of just over 908,000 inhabitants and
a fairly high share of migrant population (15.6 %). The city is part of
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a regional complex with a fairly high number of local municipalities
(a total of 315 municipalities) and with nearly 2.3 million inhabit-
ants. After the Second World War, the city became a major European
crossroads for industry, commerce and trade and is still a major indus-
trial centre in Italy, being part of the ‘industrial triangle’, along with
Milan and Genoa. The socio-economic development of Turin is closely
linked with the Fiat company: the most important automotive indus-
try in Italy. The company is a symbol of Italy’s miraculous economic
boom during the post-war period and in especially Turin, which expe-
rienced among the highest growth rates of any Italian city. However,
when the global oil shock hit the automotive industry in the early
1970s, this also had serious consequences for the city of Turin. During
its golden years, Fiat employed approximately 140,000 people, yet at
the beginning of the 1990s only 30,000 employees remained (Winkler
2007). During those years, two factors functioned as cushions to take
off the edge of the industrial decline. Fiat was permitted to make sys-
tematic use of the public Cassa Integrazione Guadagni Straordinaria
(Extraordinary Redundancy Fund) that provided generous benefits
to dismissed workers, traditionally allocated in emergency situations.
Moreover, a long and fairly slow period of restructuring gave local
small and medium-sized enterprises time to plan for diversification
into new international markets, which they did with impressive efhi-
ciency (Winkler 2007).

In the early 1990s, the situation started to change and a strategic recov-
ery process took place, thanks to the approval of a new local electoral
law, which introduced directly elected mayors and gave them extensive
executive powers and resources. The strengthening of the role of mayors
was accompanied by a series of laws on decentralisation, which devolved
significant powers to local governments. Prior to this, Italian municipali-
ties had been characterised by a complete lack of financial autonomy and
were subjected by central government controls, making them both inefh-
cient and unaccountable to the local electorate. Both reforms greatly con-
tributed to the improvement of the organisational effectiveness of Italian
city councils. In fact, the period between 1995 and 2006 is unanimously
considered the ‘golden age’ of Turin (Belligni and Ravazzi 2013). In just
over 10 years, the city embarked on a significant transformation of its
economy, developing new sectors linked to the knowledge economy and
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undertaking a urban regeneration programme based on a modernisation
of its infrastructure. The priority was to address the city’s fiscal crisis and to
reduce debt and attract new funds. Due to the lack of available resources
from national government and to the city’s budget deficit, the ability to
raise funds from non-governmental sources came to be especially impor-
tant. Compagnia di San Paolo (CdSP) and CRT Foundation—Turin’s two
most important bank foundations—became major sponsors of the city’s
recovery effort. This was possible because in 1990 new legislation on bank
foundations was approved and the Italian bank foundations were reformed
between 1990 and 1998; they became an important actor promoting urban
development. The reform of bank foundations also established that foun-
dation funds may only be used for not-for-profit activities. In Turin, bank
foundations contribute around EUR 300 million per year, matching com-
bined municipal and regional annual spending on large-scale regeneration
projects (Winkler 2007; interviews nos. 1, 5, 7).

The process of renovation that started in the 1990s was also possible
thanks to a group of intellectuals who belonged to the reformist wing of
the left; since the 1980s, they have developed a collective reflection on
the difficulties of the city. They also outlined ideas and an agenda for the
modernisation of politics and local economy, leading to a vigorous public
debate in the political and business arena. A coalition of centre-left par-
ties, supported by a new alignment of political and social forces governed
the city for 20 years under the leadership of three mayors: Castellani,
Chiamparino and Fassino. The attempt was to lead Turin ‘towards more
advanced social and territorial balance, making the city able to compete
with other European cities” (interview no. 6; see also interviews nos. 3,
10, own translation).

The 2008 crisis exacerbated difficulties already present and the eco-
nomic situation has rapidly deteriorated, with grievous consequences for
the labour market (Maino and Zamboni 2013). The financial difficulties
faced by the city have been even further complicated by the reduction in
transfers from national and regional government, for example, national
funds for social policies were cut by 86.3 % between 2009 and 2012 (Istat
2013a). In 2010 Turin’s debts were estimated at around EUR 3.6 billion
(corresponding to EUR 4.023 per capita in real value, the highest level in
Italy), mainly due to previous investments in public infrastructure.
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This strained economic situation led to a more restrictive fiscal policy
and, given the ambition of reducing public debt, the municipal govern-
ment decided first, to cut general expenditure, through cost reduction of
public employees; second, to implement an administrative reorganisation
and revision of procurement contracts; third, to increase revenues by the
introduction of municipal property tax (IMU) and to raise municipal
fees; fourth, to sell off public property and shares of municipal corpora-
tions, and, at the same time, to reduce welfare and social services as little
as possible, due to their importance for households.

In spite of these actions, the ongoing crisis has accelerated the growth
rate of unemployment and the situation is particularly bad for the Turin
metropolitan area. The decrease in central state and regional transfers to
the municipality of Turin (-33 % in real value) has influenced an overall
decrease in social spending between 2008 and 2012 (-16 % in real value)
(Turin Department of Social Services Database). Local unemployment
levels have recently approached those of many southern Italian indus-
trial districts. In the province of Turin, unemployment is hitting women
the hardest (10.8 % in 2012, compared to 8.6 % of the northern regions
of Italy and 8 % for the city of Milan) as well as young people (33.9 %
in 2012, compared to 26.6 % of northern area of Italy and 28.7 % in
Milan). In addition, Turin has one of the highest level of young people
not in education, employment and training (‘NEETS’) (Istat Database).
The main intervention adopted to address working-time reduction was
a temporary wage replacement called Cassa Integrazione Guadagni
(Extraordinary Redundancy Fund), which, even before the start of the
crisis in 2008, was much higher than in other provinces. In 1 year (from
2011 to 2012), wage replacement hours per capita in Turin reached the
highest value among Italian provinces (on average 340 h per year per
worker).

Similar trends are observable regarding poverty levels (cf. Istat
Database). In 2012, a total of 677,000 households were living in absolute
poverty in the northern Italian regions (estimated at approximately 5.5 %
of all households). This amounted to a total of 1.73 million people (or
6.4 % of the resident population). With regard to the region of Piedmont,
we find slightly higher levels of poverty as 7.3 % of all households were
living in relative poverty in 2012, compared with 5.9 % in 2011. Since
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2008 the poverty rate in Piedmont has been consistently higher than
other northern regions, such as Lombardy and Emilia Romagna (Istat
Database).

Especially after the 2008 economic crisis, Turin started to develop
many projects, aiming at improving quality of life for its citizens and deal-
ing with housing, education of children, care of the elderly, integration of
first- and second-generation non-EU immigrants and providing training-
linked employment prospects, as we will illustrate in the following para-
graphs. The needs of families and the new poor are being addressed as a
priority. Turin—and its local politicians and administrative staff, together
with third-sector organisations—has invested extensive political effort
in combating poverty, social exclusion and inequality. The city has been
very active in running projects and programmes aiming to counterbalance
social problems. What is characteristic of local government institutions
in Turin is their willingness to negotiate solutions directly with all other
public and private actors already active around specific issues. The city has
also promoted a new local approach in its integration policies, by activat-
ing, coordinating and supporting specific initiatives in various neighbour-
hoods through the empowerment of people and associations. As pointed
out by the Turin Deputy Mayor: ‘the main characteristic of the work car-
ried out by Turin is the close connection between urban renovation and
integration’ (interview no. 4; see also interviews nos. 1, 7, 8).

Local Fragmentation and Minimum Income
Schemes

Italy has a three-tiered structure of government: state, regions and munic-
ipalities. The municipal tier is made up of a fragmented universe of over
8000 municipalities, including about one hundred larger cities that also
act as principal towns of the province. Municipalities play a crucial role
in the provision of a number of public services such as social assistance,
local police, street cleaning and maintenance, public transportation sys-
tems, water services, waste management and environmental protection.
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Municipal services were traditionally funded via central government
lump-sum grants. In the mid-1990s, two important reforms (direct
election of mayor in a plurality vote system, see Law 81/1993 and the
introduction of a municipal tax on residential and business property)
gave local municipalities a stronger mandate and resources to act. These
reforms were combined with a series of laws on decentralisation, pri-
marily the 1990 Municipal Authority Act and the 1997 Bassanini Laws,
which devolved significant powers to local governments. These reforms
have been very important for fostering the devolution process and today
Italy could be viewed as strongly decentralised, due to the many respon-
sibilities given to the local governments and to their high political auton-
omy. Nevertheless the state maintains a central role because of its control
over a wide part of resources and its legal power. Prior to these changes,
Italian municipalities had been characterised by a complete lack of finan-
cial autonomy and had been subjected to central government controls,
making them both inefficient and unaccountable to the electorate.

Policies targeted at people in a situation of economic and social need
are primarily the responsibility of regional and local authorities in the
Italian welfare state. The organisation of minimum income support in
Italy is characterised by the lack of a framework law at national level.
This left regions and municipalities in a legislative vacuum for more than
20 years and the absence of a binding national framework regulating
social assistance has allowed wide institutional fragmentation as well as
variation at local level (Madama et al. 2013, 2014). Moreover, regional
and municipal social assistance contributions and services tended in fact
to be discretionary, uncertain in their delivery and heavily ‘nationalised’
by budgetary constraints (Negri and Saraceno 1996; Fargion 1997). In
this respect, it is worth noting that the payment of benefit depended (and
still depends) on the availability of financial resources within local bud-
gets. It is therefore possible that if the need for financial support is higher
due to a particularly negative economic cycle, municipalities could have
no resources to finance any interventions.

The revision of the Italian Constitution in 2001 entailed a new role for
municipalities, which became, according to the principle of subsidiar-
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ity, the main actors of social policies within a context in which regions
have gained legislative power (and in some areas also exclusive compe-
tence) over most policy areas (e.g. health, education and means-tested
income maintenance, social assistance). Moreover, a national framework
law on social assistance and social services was approved only in 2000
(Law 328) and through the new framework law, the state now has the
responsibility for defining ‘essential levels of provision’ and for structur-
ing social policies by providing guidelines to regions and municipalities.
The involvement of civil society and third-sector organisations also rep-
resents one of the main innovative aspects of Law 328 of 2000. Despite
these legal changes, the provision of benefits to combat poverty are still
very fragmented throughout Italy; this is illustrated in Table 8.1, which
demonstrates the different schemes and benefits in practice in the city of
Turin. In fact, there is a plurality of entities and institutions involved in
social assistance policies and anti-poverty measures, which complicates
access for citizens. Moreover, there is the issue of coordination between
the different levels of government and the coordination mechanism is
very complex and can lead to delays and slowdowns in terms of provision
of monetary benefits and services.

The first category of benefits analysed in the table includes national
and regional measures against poverty implemented at local level, such
as family policies and housing policies. The second category of economic
assistance measures are locally designed and implemented by the admin-
istration of Turin. The third category includes different residual mea-
sures, such as fee reductions for public services and local tax reductions
(e.g. municipal property tax, municipal income tax). These could include
a bonus for electricity, gas and water payments. Households in difficult
economic situations may also apply to the Turin tax office for a fee reduc-
tion for waste disposal services.

The table reveals a complex and fragmented system of minimum
income support at local level, for example, regarding the policy area,
requirements criteria, financing conditions and institutional levels
involved (Maino and Zamboni 2013). If we pay greater attention to the
second category of measures, their aim is to ensure a minimum income
for households and promote people’s social and economic autonomy
through coordination with active labour market policies. These are



8 Active Inclusion in a Southern European Local Welfare System... 187

designed and implemented at local level and financed by municipal
funds. In 2012 the municipality spent around EUR 5.8 million on these
schemes, at a growth rate of 15 % over the previous year. Minimum
Income (Reddito di mantenimento) for people not able to work is the
most important scheme for economic assistance provided by the Turin
Department Social Services Database, which distributed about EUR
2.1 million to 1214 persons in 2012, an increase of 12 % compared to
2008. This aims to ensure a standard of adequate living for people not
able to work, who are over 65 or under 18, are sick or infirm, are dis-
abled persons or pregnant.

The second most important scheme is Social Insertion Income
(Reddito di inserimento sociale) for people able to work, which distrib-
uted EUR 1.75 million to 1934 persons in 2012, the highest increase
since 2008 (52 %). This aims to facilitate social inclusion and aid people
able to work in finding employment, thus helping them to achieve
economic independence. People who are able to work and whose fam-
ily income is lower than that of Social Insertion Income are eligible
for apply it; this amount equals the difference between the theoretical
amount calculated for each member and the income earned by the
household. In order to encourage household activation, the monthly
labour income earned while receiving Social Insertion Income is calcu-
lated at 70 % during the first 6 months and 85 % during the next six.
In addition, monetary incentives linked to job placement projects—
activated with public resources by public or private organisations to
benefit vulnerable groups and the long-term employed—are excluded
from the calculation of the economic measure, as well as any monetary
incentives up to EUR 200 per month received during training and job
orientation projects that are promoted by public institutions and run
by private companies.

Both Italian citizens and foreigners resident in Turin who have a
very low income can apply to both schemes. All measures are paid to
the family if its total revenues (also including donations, income from
temporary jobs and subsidies granted by the state or other public bod-
ies) received at the time of application and during the period of pay-
ment of grant are below a certain amount. The maximum duration is
12 months for Minimum Income and 6 months for Social Insertion
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Income. In the case of renewal, social services must check the recipient’s
access requirements for benefits again. Municipal economic assistance
is intended to integrate any measures for combating poverty provided
by other public entities.

In general we can sum up the main characteristics of the economic
assistance schemes in Turin as follows. Nearly half of the measures are
configured as discretionary schemes offered by the local administration,
and therefore may be subjected to reductions due to budget constraints.
The majority of measures are targeted at residents belonging to a cer-
tain category, while others are more universal benefits provided for all.
Means-testing is used in all schemes to determine whether households
are eligible for economic assistance or not. Local MIS in Turin opted for
more demanding means-testing, which takes all household revenues and
car ownership at the moment of application into consideration; this is
also ascertained via home visits. In addition Social Insertion Income is
distinguished by favourable calculations for income earned during the
period of economic assistance to avoid the poverty trap and to encour-
age recipients to find work. In general the financial threshold applied
to financial assistance schemes is extremely heterogeneous, making the
overall system quite complex, and also complicating access for recipients.
Social Insertion Income and the New Social Card (NSC) are the only
conditional schemes that depend upon beneficiary activation (e.g. look-
ing for a job, attending training courses or individual projects that have
been developed by the social services on the basis of the specific needs
of the beneficiary). Access is also complicated by the fact that applicants
must send their requests to different public offices; households must be
competent and informed about what they can ask for and where, yet poor
and disadvantaged people do not always have access to these skills.

Figures 8.1 and 8.2 show the development of these local schemes and
the number of people in receipt of local MIS provided by the city of
Turin. Reflecting the localised nature of minimum income provision in
the Italian welfare state, there are no comparable data available for other
cities. This is due to the fact that each city has its own set of local mini-
mum income measures and these are decided at local level in connection
with the resources available and the anti-poverty policies implemented at
municipal level. Therefore, it is not possible to say where Turin should be
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placed within the national context since this is beyond the scope of this
analysis, which focuses on a single case study. However, it is likely that
Turin has a higher number of recipients compared to other cities, since
it has a higher level of welfare expenditure and a broad range of MIS
(Maino and Zamboni 2013; RGR 2014).

The low percentage of the population on minimum income support in
Turin (only 0.34 % as shown in Fig. 8.2) and the low number of people
receiving local financial support (Fig. 8.1) is due to the fact that the city
of Turin provides MIS that are a safety net of last resort and also that the
city has introduced very tight access criteria for receiving local minimum
income benefits. In fact, citizens excluded from public MIS generally
turn to the network of third-sector organisations (e.g. Ufficio Pio, and
charities as Caritas and the Saint Vincent Association).

The economic crisis that started in 2008 resulted in an overall increase
in the number of recipients of financial assistance and welfare costs grew
by over 20 % between 2009 and 2012. However, it is necessary to take
into consideration the fact that access criteria are very strict in Turin,
which partly explains the relative low number of recipients. Due to the
reduction of regional and state funding (decreased by 27 % in real value
from 2008 to 2012), the Turin City Council approved new legislation in
2012 to increase the minimum age for application for Minimum Income
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Fig. 8.1 Number of persons receiving local minimum income from the city of Turin
(Source: City of Turin, Department of Social Services Database Note that the
figure only includes Minimum Income (Reddito di mantenimento) and Social
Insertion Income (Reddito di inserimento sociale))
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Fig. 8.2 Percentage of persons on local minimum income as part of the local
population in the city of Turin

(Source: City of Turin, Department of Social Services Database Note that the
figure only includes Minimum Income (Reddito di mantenimento) and Social
Insertion Income (Reddito di inserimento sociale))

from 60 to 65 to limit financial assistance for people able to work and
to reduce automatic updates of financial assistance amounts according
to availability of financial resources. Given that access criteria for public
economic assistance have become even more restrictive, when an house-
hold does not receive support from the municipality it may apply to
third-sector organisations, which generally operate with more flexible
intervention styles.

National Interventions into Local Provision:
The New Social Card

One of the most significant changes in the regulation and provision of
minimum income support in the context of Italy is the introduction of
the NSC, which introduced innovations in fighting poverty at local level
(Madama etal. 2013). The NSC was introduced in 2012 as an experimen-
tal national programme for households experiencing financial hardship
economic conditions. It covers 12 cities with more than 250,000 inhabit-
ants, Turin being one of the selected municipalities. Local policy-makers
have welcomed the NSC, mainly for two reasons: ‘it integrates existing
policies against poverty with more financial resources; it promotes an
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active involvement of municipalities and third-sector organisations in
selecting recipients and developing individual activation projects’ [inter-
view no. 4; see also interviews nos. 2, 7].

National funding is allocated locally according to absolute poverty
indicators measured by Istat, the National Institute of Statistics, which
amounts to approximately EUR 3.8 million for Turin (almost as much
as the city spends on local schemes). Basic requirements for the NSC are
established by the Ministry of Labour and Social Policy. The NSC con-
sists of a pre-paid electronic card, whose monthly amount depends on
the number of household members (from EUR 231 for a family of two
people up to EUR 404 for a family of five or more). The amount paid by
the NSC is considered equivalent to income: therefore if a household is
eligible also for any other financial assistance schemes, it will receive only
the amount required to reach the income threshold set by the municipality.

Municipalities are responsible for collecting applications, checking pri-
ority conditions and selecting recipients; payment is made by a national
agency (INPS, the National Institute of Social Security). Recent data
from December 2014 shows that there have been 3000 applications for
assistance and 1955 of these were considered eligible by the local authori-
ties (Agostini 2015). Moreover, as the Deputy Mayor and Councillor for
Social Assistance stated, ‘the city of Turin launched a public call for appli-
cation in order to allow the widest participation of recipients and decided
to involve third-sector organisations in all the implementation phases,
inviting them to participate in the Board on Poverty Coordination, inau-
gurated in 2011” (interview no. 4). The Board on Poverty Coordination
has proved to be very relevant. It originated in a conference on local
welfare promoted and organised by the city of Turin in 2011, in which a
public discussion between public and non-profit organisations was facili-
tated in order to promote much more active coordination in anti-poverty
interventions and measures. A ‘strategic rethink’ of welfare, based on
the idea of sharing values and experiences between all the different local
stakeholders emerged from the conference.

The municipality has provided half of households included in the pro-
gramme with an individual, customised project for re-employment and
active inclusion while the other half received "only’ the economic benefit.
These projects were designed by social and labour services in partnership
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with third-sector organisations. They also imply monitoring and provid-
ing active involvement for all household members in the following activi-
ties: frequent contacts and meetings with social project managers, active
job searches, training courses, attendance and commitment to school for
children, actions towards maintaining proper living conditions at home.
Failure to adhere to these activation projects, or conduct that is incom-
patible with their goals, will lead to exclusion from the financial assis-
tance offered by the municipality. We can say that the consequence has
been an ’efficient’ non take-up and a strong investment on monitoring,

In Turin almost all of the funds devoted to the NSC have been used
so far. Its success is linked to the presence of a well-established network.
From the very beginning of the process, this network was involved in the
planning and implementation of interventions to combat poverty. The
presence of this network was also fundamental during application collec-
tion. The work done in this phase by local actors enabled the inclusion of
families who were not already social welfare beneficiaries. Furthermore,
the role of the network has been crucial in the programming of the cus-
tomised projects, which requires cooperation between local actors. In this
framework, the experimentation of the NSC provided two more oppor-
tunities: the strengthening of the existing public—private network for
combating poverty and reaching new target users.

Support and Services Provided by Third-Sector
Organisations

As in many Italian cities, local third-sector organisations play an impor-
tant role in the city of Turin, both by establishing forms of cooperation
with public authorities and institutions and by providing interventions
and services in an autonomous way.

The bank foundation CdSP and its instrumental body Ufficio Pio are
some of the main protagonists in the area of welfare, funding and imple-
menting programmes for combating poverty and preventing social exclu-
sion. From the beginning of the 2000s, the profound transformation of
the social and economic context and, above all, the progressive decrease
in resources over the last few years, has modified the role of the CdSP
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within the local welfare system, opening up possibilities for establishing
new ways and tools of dealing with public institutions and other third-
sector organisations (such as Caritas and the Saint Vincent Association).
From its role as a foundation that allocates funds, the CdSP has gradually
taken on a more dynamic role, collaborating more with public institu-
tions and, in many cases, taking on an operative function. The CdSP has
increasingly sought to support and create opportunities for improvement
for people and families in need via various local projects. Many projects
are experimental and have been set within the framework of a formal
agreement between the city of Turin, CdSP and Uflicio Pio, which delin-
eates the development of actions for the benefit of people in conditions
of social vulnerability, aiming to bring them back to social, economic
and work autonomy, and to support the development of programmes in
the fields of social policy, education, urban regeneration, the creation of
shared spaces and work integration. In addition, this agreement encour-
ages the different departments to work together in order to reach greater
coordination with regard to the priorities for action.

A second element that has played a significant role is the Joint Board on
Poverty Coordination, which has been strongly supported by the munici-
pality of Turin and Ufficio Pio, where local institutions and non-profit
organisations can cooperate and work with people at risk of poverty. The
Joint Board was established in 2011 in order to share information, coor-
dinate public and private actions, avoid duplication of benefits and the
double provision of the same benefit and identify innovative solutions.
It provides ‘a privileged context in which public and private actors can
better understand how to help those in need by joining forces, competen-
cies and funds’ [interview no. 4]. Social needs are analysed during regular
meetings where actors have the opportunity to get a clearer idea about
existing problems and to implement the most appropriate actions. The
results of this collaboration are evident both from a management point of
view and in terms of concrete actions experienced on the ground, such as
sharing a catalogue of measures against poverty, identification of vulner-
able recipients for the new regional social fund and actual implementa-
tion of the New Social Card.

Two initiatives of Ufficio Pio deserve our attention: the Welcome
Orientation Support (Accoglienza Orientamento Sostegno, AOS) project
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and the Il Trapezio project. The overall scope of AOS is to support people
and families who are in serious financial difficulties—about 3600 in 2012—
via financial contributions and/or other forms of aid and assistance, aiming
to enable people to express their own needs. Moreover, the AOS project
is designed as the node of the network system of integrated social services
in the city of Turin. With regard to Il Trapezio, the director of Ufficio Pio
stated ‘Il Trapezio is a project that started in 2008 and after 3 years as a pilot
initiative was then refunded and approved as one of the most relevant proj-
ects implemented by Ufficio Pio, becoming a keystone among the welfare
area programmes. This project has developed innovative solutions, thanks
to the involvement of a network of partners’ (interview no. 5). The target
of the project is precisely ‘vulnerable’ people who are in a critical situation
due to a destabilising event, increasingly this has been caused by the recent
severe financial crisis. These are people who still have human and profes-
sional resources but who need financial support to recover.

The CdSP directs consistent and significant focus on social interven-
tions. This is evident from the progressive increase in the budget awarded
to social policies in relation to the total resources employed in institu-
tional activities. Moreover in order to promote a new type of welfare
approach, CdSP has developed social innovation projects during the last
10 years that provide appropriate responses to specific needs and promote
collaboration and partnership between public and private stakeholders.
Thanks to this ‘cooperative approach on several occasions it has been pos-
sible to overcome some of the rigidity typical of public bodies and insti-
tutions, allowing solutions to emerge’ [interview no. 9]. CdSP has played
a dynamic and crucial role and possesses a range of knowledge, relation-
ships and resources without which it would be diflicult to conceive of an
articulated system like that described here for Turin.

Active Inclusion Measures for Combating
Poverty

A major disparity between employment policies and social services char-
acterises the Italian welfare system. While social services are mostly regu-
lated and provided at regional and local level, employment policies are
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regulated at national level and unemployment protection is based mostly
on compensatory benefits and is delivered via a complex and fragmented
system. The general contribution-based scheme covers less than 10 % of
the unemployed. Recently (December 2014) it was replaced by a new uni-
versal unemployment social benefit scheme (NASpl, Nuova Assicurazione
Sociale per I'Impiego) for those who have involuntarily lost their job.

From 1997 to 2003, a decentralisation process increased the role of
regional employment agencies and was accompanied by targeted activa-
tion programmes, which tried to overcome the passive labour market
policies in Italy (Graziano 2012). Most of the activation measures were
funded by the European Social Fund (ESF) and were implemented at
regional level. Given the lack of an adequate national framework, this
led to huge regional disparities and to a long delay in the diffusion and
implementation of activation measures in the field of social policy.

Within this general context it is possible to identify activation pro-
grammes that originated in the local welfare system; for the sake of illus-
tration, we have selected two of these, in which, in addition to the local
public administration, other stakeholders are very much involved and
committed to funding and delivering new services.

‘Mutual solidarity and accessory work’, introduced in 2010, can be con-
sidered an example of a positive public—private partnership as it can count
on the effective collaboration of the city of Turin via the Department of
Labour policies, the INPS Piedmont Regional Office and CdSP, which
provided significant funding. The aim of the project is to involve citizens
affected by the crisis in paid activities promoted by non-profit organisa-
tions working in the area of ‘care of the community’, through the use of
vouchers (with a nominal value of EUR 10) for the so called “ancillary
work”, an activity which is not ascribable to work contracts as it is carried
out sporadically. This has the goal of subsidising the income of households
in difficulty, reinforcing a sense of belonging to the local community and
making labour resources available in order to provide further services to
the community. Recipients can receive up to EUR 3000 after tax each
year. This is not counted in the calculation of income (for personal income
tax and the Equivalent Financial Position Indicator [Indicatore della situ-
azione economica equivalente, ISEE]), allowing recipients to continue
receiving unemployment benefits and redundancy pay.
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The programme was introduced in the city of Turin and then extended
in the municipalities of the province that have a population of over 20,000
inhabitants. It is funded by CdSP, from which the city receives an average
of EUR 1.4 million each year. This measure is also supported by Caritas
and other Catholic associations and the local church The Saint Vincent
Association has also begun to use vouchers in addition to monetary aid
and food for needy people. The vouchers are not just monetary transfer;
they promote the activation and social inclusion of the recipients. Thus
this programme makes a step away from providing exclusively ‘passive’
measures of social assistance, a characteristic of the Italian welfare system
in which beneficiaries stand very few chances to exit poverty and social
exclusion because of the lack of ‘activation” policies.

‘Occupational Mobility Training’ is a programme aimed at provid-
ing support, training, and job replacement for workers in difficulty and
also organises training programmes and the activation of internships in
companies. People looking for work in the Equivalent Financial Position
Indicator income range of no higher than EUR 25,000 are the target
audience. The unemployed persons must be registered in the lists of avail-
able workers at the Employment Centre. The project has the following
objectives: to improve the coordination of labour demand and supply,
to create a community of companies interested in meeting their needs
for training and job placements and to demonstrate the added value that
comes from establishing networks based on the principle of subsidiar-
ity. The programme has been active since September 2010 and interven-
tions have been carried out in the province of Turin. It was promoted by
CdSP and run in partnership with Compagnia delle Opere del Piemonte,
Fondazione Don Mario Operti and Ufficio Pio. Between 2010 and
2013, over 2000 businesses were contacted and more than 400 have been
involved in the project.

Concerning activation measures, we note that private, non-profit
organisations as well as public institutions work together and are very
much involved. CdSP is especially committed to fostering social innova-
tion projects and programmes by integrating actions that respond more
effectively to people’s needs and also to activation. A multitude of public
and private stakeholders have participated in the programmes, all of them
providing knowledge, experience, professionalism and human and finan-
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cial resources [interview no. 9]. Moreover, CdSP not only takes on the
role of funder, it also promotes, coordinates and facilitates connections
between different stakeholders, making innovative experimental projects
and measures possible.

Discussion and Conclusion

Today the conditions under which municipalities and local authorities
find themselves—due to the economic crisis, which is turning into a phase
of austerity—are serious and definitely not encouraging. The protection
of new needs remains, too often, a request that is ignored by institutions.
Cuts in funding, and the parallel increase in requests for assistance from
citizens, could be the final blow to the entire local social system. The dif-
ficulty of programming social interventions and measures, due to both
economic and political uncertainty, may compromise innovation pro-
cesses for which stability and ability are crucial elements. However, in
such a scenario, rather than retreat, many municipalities have embarked
on the path of renewal and regeneration and Turin is one of these. This
implies interventions that focus primarily on social protection due to the
new forms of poverty in an attempt to maintain social equilibrium and a
high level of welfare, as well as collaboration with all actors. The ‘solution’
for the local welfare system seems to be the creation of a welfare system
incorporating social policies that is able to exploit public resources—with
more efficient use of these—as well as private ones, while being aware of
the fact that most of the resources available are no longer managed by the
city directly, but instead are fragmented, heterogeneous and involve pri-
vate third-sector organisations and citizens. Foundations, with their own
resources, internal planning and strong local roots, are increasingly taking
a leadership role in social innovation, as we have seen with reference to
CdSP and its instrumental body, Ufhicio Pio. A welfare mix where the
local authority does not disappear but changes from being a producer of
services to the promoter of a network able to retain the social rights of
citizens, as well as maintaining the function of strategic planning, con-
trasting the widespread feeling of uncertainty through the direct involve-
ment of all community actors in the provision of welfare. In many cases,
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these are experiments or pilot projects and thus it is difficult to say how
effective they are and if they can be institutionalised into a new mode of
governance. However the mere fact that attempts at innovation are being
made had a huge significance in a system—such as the Italian one—that
remained the same for decades, unable to change.

This chapter demonstrates that, despite the fact that Italy is still char-
acterised by the absence of a national MIS as a universal safety net, at
local level, several financial assistance programmes exist, even if in a frag-
mented way. The analysis points out that some of these take the form of
national/regional measures, implemented at local level, which are config-
ured as an unconditional right, while others are discretionary measures
designed and funded with a higher degree of freedom at local level. The
main features of the local welfare system can be summarised in Table 8.2
and with relation to main concluding remarks.

Concerning the capacity of local governance in the area of MIS, finan-
cial assistance schemes in Turin are well developed and more generous,
compared with other large Italian cities. A robust public intervention of
minimum income protection is the distinguishing trait of Turin, which
contrasts with the Italian case, characterised by the absence of a national
MIS as well as by a less robust protection system at local level. As we have
demonstrated, the amount provided by the two MIS is not negligible
and financial assistance expenditure, in spite of the crisis, has increased
in recent years. The overall policy sector has also experienced some inno-
vation: some social programmes have been reformed (e.g. the fund for
rent support, Minimum Income and Social Insertion Income) and others
were introduced very recently such as the New Social Card.

These elements also provide evidence of the great import of poverty in
the political agenda, especially after the recent crisis, and of the extensive
political efforts at combating poverty exhibited by the local government
and the city council. The public commitment of the Turin administra-
tion in terms of measures and benefits to combat poverty has grown in
terms of the innovation of the initiatives supported, as well as in terms of
spending on financial assistance (despite the difficult financial situation
of the last 5 years, Turin has increased its effort towards welfare poli-
cies, contrary to the previous period, from the end of the 1990s and
mid-2000s). This was partly due to a long lasting and strong tradition
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of centre-left parties dominating the city, especially from 1993 onwards
when local electoral reform was passed and to the role played by the three
centre-left mayors (Castellani, Chiamparino and Fassino) from 1993 up
to now; they tell us a story of continuity in policy-making and in the
implementation of anti-poverty policies.

Besides this robust public intervention, Turin is also characterised by a
peculiar welfare mix that sees the involvement of different and numerous

Table 8.2 Comparative dimensions of the local welfare system in Turin

Key aspects Local features

Capacity of local governance in Robust public intervention
the areas of minimum income Financial assistance schemes well
schemes developed and quite generous

Consistent capacity of local governance in
running programmes aiming to prevent
social exclusion

Status of the poverty issue in local High on political agenda, especially after
policies the 2008 crisis
Extensive political effort in combating
poverty
Structure and function of the Absence of a national minimum income
local minimum income scheme scheme

Problem of coordination between the
different levels of government

Mix of national, regional and local
schemes/programmes that led to a
highly fragmented system

Coordination between minimum Increasing coordination between
income scheme and other minimum income scheme and other
services active inclusion measures

Main role(s) for local third-sector Strong involvement in funding and
organisations in local strategies delivering social services
against poverty and social Third-sector organisations serving as a
exclusion complement to public intervention

Participatory governance Presence of many formal and informal
arrangements with local networks
third-sector organisations

Partnership governance Wide consensus on the relevance of
arrangements with local poverty related issues
third-sector organisations Increasing multi-stakeholder cooperation

Recent consolidation of tools and
momentum of coordination

Source: Author elaboration
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stakeholders as well as the recent consolidation of the tools and momen-
tum of coordination among public institutions and non-profit organisa-
tions and social actors. In fact, from this analysis, a characteristic trait of
social policy in Turin is the strong collaboration and connection between
local actors such as public institutions, private actors and non-profit
organisations (especially bank foundations).

Bank foundations can be considered, in times of ‘permanent austerity’,
as a ‘second welfare’ pillar (Ferrera and Maino 2014; Maino 2013), and
co-producers (Ostrom 1996) of social policies and services (Vaillancourt
2009). In assessing how the municipality bank foundations supply inte-
gration, the three models of government—non-profit organisation rela-
tions proposed by Young (2000) are essential: the supplementary, the
complementary and the adversarial models. In the supplementary model,
non-profit organisations fulfil the demand for public goods that the gov-
ernment does not supply; private supply is additional to the public, and
the government and non-profit organisations operate separately. This
model is rooted in the role of the non-profit sector with respect to the
failure of government to provide services. In the complementary model,
non-profit organisations and government are engaged in a ‘contract rela-
tionship’ (Salamon 2005), and the former help to carry out the provi-
sion of public services, largely financed by the government itself. In the
adversarial model, non-profits and government influence each other’s
behaviour: non-profit organisations exert their advocacy role by prodding
the government to make changes in public policy, while the government
attempts to regulate non-profit organisations.

Turin exhibits the traits of the complementary model as is clearly
exemplified by the role played by the bank foundation, CdSP and its
instrumental body, Ufficio Pio. Coordination strategy between CdSP
and Ufficio Pio in order to combat poverty is based on a division of roles
and responsibilities. While initiatives in direct support of individuals
and families—even in the form of complex and manifold projects—are
assigned to latter, the relationship between the bank foundation and the
end recipients is mediated by third-sector organisations and institutions,
thus resulting in ‘grant-making activities’ and the coordination of social
innovation projects promoted directly by CdSP.
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The latest strategies adopted by CdSP are in fact very much oriented
towards combating social vulnerability and the risk of impoverishment
via preventive actions to avoid the social and financial costs poverty
entails. To counter the phenomenon of social fragility, CdSP has espe-
cially focused on two interrelated issues—work and home—which are
the two key levers for initiating the process of personal autonomy. As we
have seen in the previous paragraphs, these initiatives include, on the one
hand, actions to combat the unemployment crisis through supporting the
income of workers in difficulty (Mutual Solidarity and Accessory Work)
and, on the other, actions of active labour market policy (Occupational
Mobility Training). On top of these, the housing programme seeks to
provide innovative solutions to the needs of the many living in a tempo-
rary situation of social and financial vulnerability.

The cooperation between Turin City Council, CdSP and Ufficio Pio for
the development and qualification of welfare actions is formalised through
an agreement, by virtue of which the three institutions work together to
support the development of programmes in the fields of social inclusion.
Furthermore the constitution of the Joint Board on Poverty Coordination
must be considered, as this is where local institutions and several non-
profit organisations cooperate and deal with people at risk of poverty. Both
instruments can be considered part of a success story and an example of
how social innovation is a matter of joining forces, competencies and funds
and also of public—private forms of strong collaboration and partnership
that lead to a more participatory kind of governance. The results of this col-
laboration are evident both from a management point of view and in terms
of concrete actions, such as the sharing of a catalogue of measures against
poverty, the identification of vulnerable recipients and the implementation
of the different measures to prevent social exclusion. Of course, attached to
this local activism there is also the risk that the proliferation of initiatives
scattered in different territories and initiated by a plurality of diverse actors
can give rise to an incomplete and messy configuration, unable to foster,
enhance and bring about the necessary complementarities and synergies
between social protection sphere. For this reason it should be very impor-
tant to invest time and resources on monitoring and policy evaluation and
on this respect bank foundations should be more proactive and committed.
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Coming to a final conclusion, although the local welfare system in
Turin is characterised by quite a long tradition of cooperation between
public and non-public organisations, the crisis and the following phase
of austerity provide the backdrop of the implementation of social inno-
vation measures and of new initiatives to combat social exclusion. The
efforts Turin puts in promoting active inclusion for vulnerable people
seems very consistent and of a great relevance not only for the city itself
but also in comparison to other Italian cities and provinces. Although
the results cannot be generalised, they do illustrate how the local wel-
fare system is changing and moving towards a process of renewal, where
protection against social risks cannot be left entirely to the public sector
and where it is necessary to expand social protection alongside the public
welfare to create a new welfare mix based on strong partnerships between
public and non-public actors and institutions, and of the empowerment
of recipients in anti-poverty programmes.
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Poland’s Active Inclusion Model—Still
in Transition? The Case of Public
Agencies’ Tensions and Emerging Role
of Civil Society Organisations in Radom

Julia Kubisa and Justyna Zieliniska

Introduction

Since the Polish welfare system is seen as ‘post-socialist’ and ‘in transition’
(Kazepov 2010), it is useful to investigate the directions of the transi-
tion at local level, in the city of Radom. The city flourished during the
industrial era and was then heavily hit by Poland’s economic transition
in the 1990s. Radom has its own temporal crisis dimension; where the
crisis milestones are different from the national level, as the local crisis
seems to be more chronic. The unemployment rate and the rate of people
in poverty significantly exceed national averages. Radom is an example
of a local welfare system experiencing vertical and horizontal tensions
between different public agencies dealing with poverty and unemploy-
ment, within the mixed framework of transition, where the state, local
and European levels interact and intervene at the level of management,
delivery and planning (Kazepov and Barberis 2012).

Struggling with real post-industrial problems, city authorities are trying
to alleviate poverty by offering incentives for the activation of civil society
organisations (CSOs), which is interesting in the light of the phenomenon
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of NGO-isation’. Since the withdrawal of the welfare state in the 1990s and
2000s, the responsibility in Poland for areas of social policy has become more
and more the domain of CSOs and charities, which is known as ‘NGO-
isation’, recognised in countries in transition, with a developing third sec-
tor and enormous social problems (Roy 2008; Sadura 2008). NGO-isation
refers to a situation where organisations are active in the field of solving social
problems, but at the same time, take the responsibility away from the state.
They seem to put pressure on the state by highlighting social problems that
need to dealt with, but the contrary can also be the case: that they serve
as weaker substitute for the state. Instead of social movements provoking
social change, professional organisations are created to solve social problems.
The state transfers responsibility for social issues to them. As Jacobsson and
Saxonberg note (2013), civil society in post-communist Europe is dominated
by small, formalised, bureaucratised, professionalised cadre-staffed organisa-
tions that have learned to play ‘the funding game’ of writing applications and
meeting the criteria of accountability to donors. They are less interested and
able to develop channels of participation for members and volunteers. The
CSOs become professionals in their field of expertise, regardless of the fact
that much of their time is spent competing for scarce financing.

The chapter thus has a twofold purpose. First we aim to analyse forms
of coordination between public agencies, looking at the vertical relations
between national and local level, and at the horizontal relations between
different public local agencies—municipality, Municipal Social Assitance
Organisation (MSAO) and Public Employment Services (PES)—in
order to answer questions about their relations and practices, with regard
to the goal of combating poverty. Using the ‘mixed frame in transition’
approach (Barberis et al. 2010) and ‘the nested quality of local anti-
poverty work’ (Ferrera 2005), we will demonstrate how these act in this
particular environment and what kind of problems this configuration of
public agencies can bring.

The second aim of the chapter is the analysis of relations between local
public agencies and CSOs, within the framework of Najam’s Four C’s
model of third-sector—government relations (Najam 2000; see also Chap.
3 in this volume). We ask if the vast development of the third sector
in Radom results in cooperative or rather complementary relations with
the local government and if ‘NGO-isation’ is actually taking place. We
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discuss the roles of CSOs and their relations with public institutions,
along with their capacity for influencing city policy on fighting poverty
in order to answer the following questions: What are the consequences
of the arrangements implemented in Radom for the local welfare system?
Do they contribute to greater participation of the citizens in municipal
activity? Or do CSOs play mostly a complementary role, replacing some
of the social assistance obligations with a cheaper option, without any
significant influence on municipal policy?

The chapter explores ten semi-structured interviews conducted in
2013 with key stakeholders in the city of Radom, that is: representatives
of City Hall, the Municipal Social Assistance Organisation, local PES,
politicians representing leading political parties and the political opposi-
tion. In addition, representatives from various CSOs were interviewed,
two CSOs (Radom Food Bank, Good Spirit Foundation) and one charity
organisation (Caritas of Radom Diocese) as well as a representative from
the trade union NSZZ Solidarno$¢. The chapter is also based upon com-
munication with a Roma association, and the observation of a meeting
with the leader of NSZZ Solidarnos¢ organised in Radom, along with

research and official documents analysis.

Changes and Legacies in the Polish
Welfare State

The Polish welfare state is often portrayed as a post-communist welfare
state regime (Golinowska et al. 2009; Aidukaite 2009, 2011). Although
there are differences, it could be said that Central and Eastern European
(CEE) countries create a unique welfare state model. Aidukaite lists attri-
butes of post-communist welfare state regime: supremacy of the social
insurance system, high coverage, but relatively low benefit levels and
identification of the social security systems with the Soviet past, plus
weak civil society, weak trade unions and globalisation (e.g. the impact of
transnational institutions on transformation models in post-communist
countries) (Aidukaite 2011: 217). Golinowska notes other character-
istics: the return to the Bimarckian social insurance system established
before the Second World War, defending the remnants of the socialist
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welfare state, that is: access to old age pensions, disability payments and
health protection; then rapid and deep reforms during transformation,
problems with the labour market and unemployment, labour migrations,
high educational aspiration, weakness of non-governmental organisa-
tions and generally quite low social control (Golinowska et al. 2009: 29).

Poland, like several other CEE countries, was not very prepared for the
economic transition of the early 1990s. Rapid privatisation and deregula-
tion of the labour market led to mass dismissals and reductions in public
expenditure. Welfare state reforms further intensified the general trajec-
tory of increasing privatisation in the Polish welfare state; this materialised
in the insufficient supply of public services, greater reliance on the family
and on market solutions, cuts in benefits and stricter eligibility criteria—
the privatisation of profits and the ‘publicisation’ of costs, in other words
the state’s flight from accountability (Marody et al. 2007). The extensive
move towards privatisation did not, however, create many new jobs. On
the contrary, it resulted in increasing levels of unemployment and lack of
occupational activity among large parts of the working-age population.

The Polish welfare state still rests on its socialist and early transforma-
tion heritage. This is visible in the legacy of the ‘sectorial state’ and the
reactive approach towards social policy. It lacks one central actor to take
overall responsibility for shaping domestic social policies, in terms of reg-
ulating, administering and financing social policies and services. Instead
welfare arrangements are designed at different scales and places (e.g.
different ministries) and coordination among them is limited. Reactive
policy is a reaction to extensive social problems (e.g. unemployment) at
the beginning of 1990s, aiming to allay these problems temporarily and
superficially (Kozek et al. 2013a).

Reforming Minimum Income Support

The national system of combating poverty in Poland is strongly divided
between the political and administrative levels. The main responsibilities
are shared between the central level and three subnational levels (voivode-
ships, poviats and gminas). Voivodeship is the highest-level administrative
subdivision of Poland (there are 16 voivodeships in Poland), poviat and
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gmina are lower in the administrative subdivision. Local governments of
poviats and gminas perform the most important implementing functions.

Although several governmental functions are decentralised to regional
and local authorities, policy planning, decision-making and general
supervision are kept at central level. The local level gained in significance
as gminas and poviats shouldered a greater administrative responsibil-
ity over social policy and labour market policies. This system of shared
responsibilities has been operating for more than two decades and has
caused lack of coordination. This is partly due to the classic organisational
and political factors, but also due to the lack of municipality capacity.
Local governments have too many tasks in comparison to their financial
resources (Kozek et al. 2013a; Hardy 2010).

The political and administrative tools for minimum income support
aim to promote an active attitude among recipients, and the focus is
on workfare and work tests for social assistance recipients, in terms of
increased spending on active labour market policies, a general adjustment
of the benefits to the labour market and stronger incentives for mini-
mum income support recipients to seek employment (Woycicka 2009;
Sztandar-Sztanderska 2014). The system follows similar processes in other
EU welfare states as stronger emphasis is laid upon workfare and activa-
tion as a requirement for social assistance (Moreira and Ledemel 2014).

The Polish system for minimum income support (a means-tested
safety net of last resort) for people experiencing poverty is based on social
assistance benefits and a system of family benefits (Wéycicka 2009). The
minimum income support that individuals receive is dependent on the
income of their households. The Social Assistance Act established a legal
income threshold (statutory poverty) that qualifies for financial assistance
which social workers, according to our empirical material, strictly fol-
low in their assessments (although they are aware that there are many
cases of persons with incomes slightly above the threshold who can not
obtain support). However, the statutory poverty line is far below the level
of the relative poverty line (which means 50 % of average wage) (GUS
2014) and is almost the same as the absolute poverty line: that is, the
income necessary to survive biologically. In 2013 the legal income thresh-
old that qualified for social assistance support amounted to EUR 129.72
(PLN 542) per month for a one-person houschold and EUR 436.56
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(PLN 1824) per month for a four-person household (two adults and
two children up to 14 years old) (GUS 2014). The absolute poverty line
amounted to almost the same amount: EUR 129.70 (PLN 541.91) in a
one-person household and EUR 442.99 (PLN 1850.84) in a four-person
household (two adults and one child aged 4-6 and the second child aged
13-15) (Kurowski 2014). Arguably, the combination of the legal income
threshold and low benefit levels have resulted in a system that per se does
not protect against poverty.

Although the Polish government claimed that Poland was a ‘green
island’ during the crisis, at the same time, it pointed out the necessity of
cuts—including limiting social spending. The level of minimum income
protection was not increased during the economic crisis (Marchal et al.
2011). On the contrary, Poland is one of the few countries in the EU
where there is no automatic indexation procedure in relation to the statu-
tory poverty line, although there is no completely discretionary index-
ation, as in Ireland or Bulgaria, for example (Marchal et al. 2014: 248).
However, the Polish government did not index the statutory poverty line
from 2009 to 2012. This meant that fewer poverty-stricken people were
entitled to receive benefits (fewer than before the crisis—13.6 % recipients
in 2007 and about 11 % recipients between 2009 and 2013) (Czapiniski
and Panek 2014: 66-70). The unemployment rate increased in Poland
during the economic crisis and many unemployed people in Poland did
not receive benefits due to the strict entitlement criteria. Instead, they
became recipients of social assistance (Marchal et al. 2011).

Furthermore, local authorities have extensive room for manoeuvre as
well as discretionary powers. Local authorities have the responsibility to
cater for individuals who are completely unable to work due to disabil-
ity and have a right to receive a permanent allowance. Those who apply
for social assistance benefits from local authorities need to fulfil at least
one criterion from a list of conditions, as stated in the Social Assistance
Act (Kozek et al. 2014). These include being unemployed, homeless, dis-
abled, in need of maternity leave protection or living in families with
more than two children. Individuals who fulfil one or several of these
conditions might be eligible for a temporary allowance, which is the main
social assistance benefit. The actual decision and the period for obtaining
the benefit depends on the individual social worker's decision (which
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may be influenced by the Municipal Social Assistance Organisation gen-
eral recommendations yet the social workers do not need to strictly obey
these guidelines). This also applies to people who do not fulfil any of
the regulated legitimate causes for receiving temporary benefits. Such
concerns are left to the discretion of the professional social worker. In
Radom, unemployment is the most common category for benefit recipi-
ents (76 % in 2013), followed by disability (33 % in 2013) (MSAO
Radom 2014). Recipients applying for social assistance need to undergo
a series of means tests.

In addition to means-tested benefits, local authorities also grant family
allowances for every underage child living in a household, based on the
level of income in the household. Family benefits are based on the thresh-
old for social intervention, which is calculated with reference to the real
expenditure of families, placed within the second quintile of income dis-
tribution that is closer to the social minimum (Kozek et al. 2013a). These
family allowances have some resemblance to child benefits in other EU
countries, yet in Poland they are designated for the most poverty-stricken
people. Although the amount is slightly higher than that of general social

assistance, they do not protect against poverty.

Challenges to the Local Welfare System

Local authorities and institutions implement and administrate social and
labour market policies. Local governments have been relatively indepen-
dent from the central government in shaping social policy, but they are
usually limited by state financing in the area of labour market policy and
social assistance, especially if local government incomes are low (Kozek
et al. 2013a).

The local welfare system studied in this chapter is Radom, a post-
industrial city in central Poland. The close location of Radom to Warsaw,
the capital of Poland, creates additional tensions. Warsaw has developed
rapidly in recent years and most of the funds, as well as the important
institutions and innovative solutions, are located there. This tends to
create both opportunities as well as challenges for cities and munici-
palities in other parts of the region. The representative from City Hall
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mentioned that Radom could not apply for financial support from EU
grants for poor regions because the city was located in Mazovia, one of
the richest voivodeships in Poland. At the same time, the geographical
proximity to Warsaw turned out to be an alternative for a high number
of inhabitants of Radom, as a labour market located nearby.

Radom’s economy is based on small and medium-sized private enter-
prises in the service sector. However they do not create as many jobs as the
industrial sector previously did. It was very difficult for many workers to
re-enter the labour market and this group constitutes the majority of the
long-term unemployed. Thus the unemployment situation in the city of
Radom is far worse than on average in Poland. In recent years the level of
unemployment has been almost twice as high as the national average (in
2014, the national unemployment rate was estimated at 12 %, whereas in
Radom it was approximately 21 %) (GUS 2015; PES in Radom 2015). The
unemployment rate for Radomski poviat (the city and surrounding towns
and villages) is much higher than for the city itself (almost 30 % in 2014).

In Radom, 9128 households received support from the Municipal
Social Assistance Organisation in 2013. This constituted 18,853 people,
almost 10 % of the population of Radom (basically the same as national
average). The main reason was unemployment. The number of claimants
has decreased successively since 2006—from 2007 to 2012 the num-
ber went down by 2046 persons, which was a result of the freezing of
the income threshold mentioned above (Kozek et al. 2013b). Although
the financial crisis did not have a direct influence, it affected the state
budget and the resources dedicated to minimum income schemes. The
Municipal Social Assistance Organisation had to refuse or postpone dis-
tribution of benefits, even to families who were entitled.

Local Political Context and Poverty Debates

Political competition in Poland is mostly played out within the centre-
right camp. In 2007, the conservative-liberal Civic Platform Party (PO)
formed a coalition government with the smaller Polish People’s Party
(PSL) after overcoming the more conservative Law and Justice Party
(PiS), which turned into a powerful opposition. Political competition
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between the two right-wing parties resulted in new cleavages (Bertoa
2012). The PO constructs an identity as the party of modernisation, very
open to ideas of privatisation and deregulation but with a certain social
awareness, whereas the identity of the PiS is more traditional, focused
on the past and history of Polish independence social movements, for
example, the strikes in Radom, and the demand for care for vulnerable
social groups (even though the PiS government from 2005 to 2007 did
not introduce any new policies for combating poverty). The conflict and
competition between those two parties shape the Polish political scene.
In Radom, the political cleavages are of a different order. Radom is the
only city in Poland where PiS forms a local government. Power in the city
is divided between the authority of the starosta (head of the poviat) and
the mayor of the city. The starosta and the majority of the poviat council
come from the PSL coalition (a member of ruling coalition at national
level) and local committees, whereas the mayor represents the PiS. The
situation of opposing political parties—the PO at national level and the
PiS at local level—creates many tensions that strengthen the obstacles
linked to the institutional relations between the national and local level
of public administration. The relation between the city ruled by the PiS
and the poviat ruled by the PSL hangs on a very delicate balance, and is
prone to conflicts. There have been concerns that the PO would exclude
Radom from the national investment programmes for political reasons.
This sense of danger leads to a greater mobilisation of municipal resources
and greater activity on the part of the local authorities. It is commonly
believed that low labour costs and high economic activity are the factors
that attract external investors. Interestingly, the PiS does not refer much
to the history of the Radom worker protests, although the party usually
relies a great deal on such references. The party activity is focused on mod-
ernisation, understood as investments into infrastructure and the creation
of economic zones, which used to be associated with the style of the PO.
Such patterns of political dispute colour the local debate on poverty.
Poverty does not occupy a major place in the political agenda and is
generally absent in the city’s main strategic documents. Local strategic
discussions circulate around a division of tasks between city authorities,
focusing primarily on the problems of families and children in difficult
situations, whereas the poviat is concentrating its efforts on active labour
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market policies, in line with the higher administrative level strategies.
Most of interviewees diagnose the problem of poverty as primarily struc-
tural, connected directly to the situation in the labour market and iden-
tify the causes of poverty as the effects of high unemployment. Therefore
the fight against unemployment is interpreted as the best form of poverty
alleviation. By developing better conditions for entrepreneurship, the
level of poverty would be indirectly reduced. The municipal authorities
and representatives of public agencies combating poverty—MSAO and
PES—share the view.

Work is a crucial element for getting people out of poverty. No support or
social assistance will give that. As a city we can give some tax credits for
employers. We try hard to expand the industrial cluster. (City Hall repre-
sentative, 11 June 2013 at City Hall, own translation).

We should eliminate the shadow economy and introduce the line tax ... we
should offer employers some relief otherwise (...) some people will be
employed illegally (MSAO representative, 11 June 2013 at MSAO, own

translation).

No one in the world has come up with a better way to combat unemploy-
ment than via economic growth. Only economic growth generates jobs
and scientists have calculated that only the economic growth above 5 % of
GDP will increase the number of jobs. (PES representative, interview 18
June 2013 at PES, own translation).

Radom pays great attention to promoting local entrepreneurship and
investing in local infrastructure. In 2013, City Hall allocated support to
the long-term unemployed by offering them a grant (EUR 10,000) to set
up a business as well as supportive monthly grants (Kozek et al. 2013b).

However, identifying poverty with unemployment and implementing
a strategy based on attracting investors poses a kind of paradox in the
context of combating poverty. Local authorities do not seem to notice
that attracting potential employers ‘at any price’ constitutes a risk regard-
ing the quality of jobs (e.g. low wages, flexible contracts and working
conditions). Despite that local stakeholders agree that local wages are low
and that many of the employees with very low wages are experiencing
less social security than the unemployed (in cases when they worked on a
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civic contract of mandate instead of a contract of employment, which are
not covered by labour law and do not provide entitlement to sick leave or
pension insurance), we find little local discussion on the problem of the
‘working poor’.

Yes, it is possible to be “working poor” in Radom. I think it is a cruel kind
of poverty, because the people who are unemployed and covered by social
assistance are better off than those who work for minimum wage (City Hall
representative, 11 June 2013 at City Hall, own translation).

This creates a particular paradox due to the structure of the local labour
market. It is generally believed that lack of employment causes poverty.
However, the jobs offered tend to be of such poor quality that employ-
ment in itself is no guarantee of overcoming poverty. Most of respon-
dents do not view this situation as a paradox but rather as a ‘sad reality’.
They comment on the difficult situation of low-paid workers but, at the
same time, do not challenge the conditions offered by employers.

The local authorities pressed for the creation of jobs in the Radom
Industrial Cluster, without taking into account the possibility of poor-
quality jobs, which are those usually offered in the special economic zones
in Poland, despite the vast tax reductions for employers (Maciejewska
2012). Thus it can be assumed that the creation of jobs will decrease the
problem of unemployment but not necessarily the problem of poverty
in the city.

Tensions Among Public Agencies at Local Level

Radom is one of 66 sub-regions in Poland, which means that the city has
a status of an urban gmina and carries out the tasks of the poviat as well.
The transfer of tasks from national level to local level (decentralisation)
has been combined with limited autonomy for local authorities to actu-
ally influence decisions. This is even further hampered by local govern-
ments lack of funds. However, the problems of public agencies are not
only on the vertical axis between national and local level; the complex
status of the city that combines poviat and gmina has resulted in both
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political as well as organisational tensions between local actors. Political
party divisions and tensions influence performance of both of the author-
ity of the starosta (head of the poviat) and the mayor of the city. This
political competition has a direct negative influence on the cooperation
between two main public actors regarding poverty, social exclusion and
active inclusion policies at local level, that is, between the PES and the
Municipal Social Assistance Organisation (Kozek et al. 2013b).

The complex status of the city creates tensions between public agen-
cies responsible for combating poverty and social exclusion at local
level, regarding the division of responsibilities between the PES and the
Municipal Social Assistance Organisation (MSAO). The PES holds the
main responsibilities for activating unemployed people in the labour
market: employment consultancy, job-seeking support, vocational train-
ing, apprenticeships and so on. The PES is centrally financed, adminis-
tered and regulated, but acts at local level and in relation to other local
actors. The local PES in Radom is the largest in terms of the number
of employees within the Mazovian region. In interviews, the PES was
generally portrayed as a strong and independent actor. The PES operates
at poviat level and is subordinated to the starosta. This implies that the
municipality, either in terms of leading politicians or civil servants, could
have an opinion on the activities of the PES, but have no real influence
in shaping it.

The main priorities for the MSAO partly overlapped and partly differed
from those of the PES. In general, the MSAO follows the Social Assistance
Act, and is subordinated to the Mayor of Radom. Although the local level
holds the main responsibility for administering social assistance benefits,
the central state provides extensive funding for such local support. In
Radom this estimated to approximately 72 % state funding, combined
with 28 % local government funding. The MSAO deals with various local
social problems, mostly combating poverty and offering financial and
social services, and in-kind support. Local social services cover a range
of topics such as filling the gaps in the limited family policy offered on
national level, limits in the pedagogical and social functions of schools,
problems with healthcare system and housing policy (Kozek et al. 2013a).

Despite differences in local priorities and formal mandate, the public
agencies are interlinked, as most of the unemployed people in Radom
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are not eligible to receive unemployment benefit from the PES due to
strict legal requirements. According to the PES, 82 % of the unemployed
do not receive insurance-based unemployment benefit, and are instead
covered by the local social assistance services, causing an overload for
the MSAO. Social workers are heavily overburdened—one social worker
takes care of 100 families (Kozek et al. 2013b). The overlap of respon-
sibilities, combined with the political conflict between the gmina and
poviat can be interpreted as reasons for the opposition between the
MSAO and the PES.

Financial issues and the choice of activation instruments for the long-
term unemployed are the basis for the tension between the PES and the
municipal authorities. Although the PES is formally subordinated to the
poviat and relies on funding from central government, the municipal
government manages some of the funding for the PES. This mechanism is
based on the idea that municipal governments would add extra money to
the central funds (Act on Promotion of Employment 2004). However, in
case of Radom this has unexpected effects, as the municipality uses some
of this funding to run activation support themselves. Several respondents
maintain that such local actions had to be implemented to meet the spe-
cial needs of the city, and that the PES activation services are inefficient
since the PES develops measures for the entire region and not only for
Radom. One of the most interesting examples of this tension occurred
when the city of Radom tried to create a city PES, an ambition that was
rejected by the ministry of labour and social policy (Kozek et al. 2013b).

Local authorities have some freedom in shaping policies that are not
regulated by higher levels and in adjusting them to meet local needs;
local activation policies are certainly an example thereof. The Municipal
Social Assistance Organisation also has some opportunities for setting
local standards with regard to income thresholds in the case of warm
meals and food provision, at the level of 150 % of the threshold for social
assistance benefits. Despite these possibilities, local public agencies are
overall bound by the institutional arrangements at national level. The
local welfare system in Radom is overloaded and has insufficient financial
resources. The main responsibility for financing social assistance falls on
the state, but generally, relations with the national level often are based



220 J. Kubisa and J. Zieliriska

on a cost-avoidance strategy. As a consequence, the process of planning
and implementation at local level is hindered (Kozek et al. 2013b).

The Role of NGOs’ in the Local Welfare System

Radom plays an interesting role in modern Polish political history, due
to its history of worker protests. In 1976, workers organised massive
protests against the communist government and were brutally punished.
Those events were the beginning of cooperation between workers and
intellectuals and dissidents, which eventually resulted in the forming of
Solidarnos¢ in 1980, the first independent trade union and social move-
ment against the communist party. The social insurrection and its severe
conclusion are still present in the social memory of the city. Nevertheless,
the workers” protests clearly belong to the past. Currently the level of
social capital is low and Radom is not known for any kind of broader
worker activity or social movements.

Local city officials acknowledge the need to develop stronger social
bonds in local communities and to integrate local society; they see the
third sector as a solution. It is a reflection of a general trend that devel-
oped in Poland along with the economic and political transition in the
1990s—to activate local communities by channelling their activity into
third-sector organisations that can influence in a stronger civic society.
Instead of decisions being made by public institutions, people could
decide on their own about their social environment, since they see the
problems from the bottom-up perspective. Interestingly, the incentives
to strengthen the activity of the third sector did not translate into any
social movements that could present wider proposals about the shape of
economy or social relations. Instead, most of the CSOs focus on their
relatively limited fields and their activity can be described as filling up the
holes in the welfare state, which generally mirrors the situation in Poland.

Nevertheless, almost 400 organisations are registered and more than a
dozen of these have special legal status (the ability to receive 1 % of the
local tax), which means that their activity is widely recognised by citizens.
There are large and highly institutionalised actors that play a significant
part in the local anti-poverty work, like Caritas Diecezji Radomskiej—
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linked to the Catholic Church—which provides assistance to the home-
less, the disabled, large families, victims of domestic violence, care and
therapeutic services for families. It runs shelters for the homeless, a can-
teen with free warm meals and also distributed food, clothing, medicines
and household equipment. Considering the magnitude and scope of its
activities, it operates in a complementary fashion with local public agen-
cies. Many of its activities are organised in cooperation with City Hall
and the MSAO. The activity of Caritas Diecezji Radomskiej is recognised
by local authorities as a kind of relief organisation, such a large organ-
isation has the means and opportunities to be active in fields where the
municipality faces difficulties of a financial and legal nature.

Every year we announce the tender for free warm meals and the canteens
run by Caritas and other two Catholic orders participate in the tender. The
city covers 50 % of the costs and the rest is covered by the organisations.
(...) They do a fantastic job there (City Hall representative, 11 June 2013
at City Hall, own translation).

The activity of Catholic NGOs and charities could be characterised
as prevalent—the Catholic orders (St Pallotti and St Bernardin) and
Caritas Diecezji Radomskiej run all three canteens in the city provid-
ing warm meals for free (partial public financing). Nevertheless, there
are other major actors with a different organisational basis. One of the
most prominent is the Radom Food Bank that distributes food. This
particular actor illustrates the nested quality of local anti-poverty work,
as it is largely funded by the EU and PEAD—European Union food dis-
tribution programme for the most deprived persons of the community,
and also by local donations from local farmers and producers. Unlike
smaller charity organisations, the Radom Food Bank works with 100
other local NGOs—which act as intermediaries—to support the families
in poverty with food provision and warm meals. Reflecting the view that
poverty is far more than a matter of financial shortcomings, these families
receive 60 kg of food per year in cases when their income is less than EUR
200 per month per capita. Communication with key representatives
demonstrates that working-poor families benefit from the programme
along with Municipal Social Assistance Organisation clients (as long as
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they were verified with regard to income threshold). This support coveres
32,000 families in Radom city and in the large area around Radom, even
beyond the poviat’s borders.

We participate in the tenders announced by the City Hall but there are
always some budget restraints and we get less in the end. Nevertheless, we
try to bring them [the City Hall] into cooperation instead of a one-
directional movement of finances. And we achieve more and more of that.
They become aware of poverty and that poverty is alleviated by food. And
they are satisfied that they offer us support (Radom Food Bank representa-
tive, 13 August 2013 at Radom Food Bank, own translation).

The extensive number of local actors, together with the key role played
by a few large organisations, certainly encourages local public authori-
ties to build support structures to strengthen (as well to benefit from)
their capacity to counteract poverty in the city. Both the City Hall and
the MSAO establish institutional arrangements in order to facilitate
the creation and activities of the third sector. This is created both in the
form of MSAQO’s own project called the Centre for Local Activity (CLA),
which promotes voluntary work, and in the form of the Centre for Non-
Governmental Organisations, run by the municipal authorities.

The Centre for Local Activity aims to integrate local communities into
district centres. The main task of the CLA is building local partnership
and institutional networking by integrating cooperation between differ-
ent partners: government administration, local government administra-
tion, CSOs, for-profit organisations, churches and local citizens. Each
project centre focuses on local social problems and looks for solutions
via local social dialogue and consultations that aim to integrate the local
community. The members of the CLA agree on local goals—sports activi-
ties for children and youth, cultural events and support for the people
experiencing poverty. The MSAO sees it as an opportunity to present
social work as a form of social inclusion and integrity, and not only as
the distribution of financial support. The MSAO also organises the vol-
unteers club Friends, with about 102 volunteers—50 % of these were
unemployed, often long-term unemployed. The volunteers help children
with lessons, take care of disabled children, provide support in contact
with municipal or tax administration and organise informal meetings.
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City Hall also undertakes several activities in order to activate local
community and build participatory arrangements with local CSOs: a
consultation unit for cooperation between local government and CSOs,
the poviat social council for disabled persons and the gmina sport council
where CSOs actors can have a voice in municipal strategies. Moreover,
the consultation unit acts as a formal body for consultations between
the public and CSOs representatives. The sharing of the budget and set-
ting priorities for activities to counteract poverty are conducted in the
social consultations with CSOs and charities. According to City Hall and
MSAO representatives, the CSOs present social problems at local level
and discuss how to adjust expenditure from the local budget to meet local
needs. However none mention any broader debates proposed by CSOs
with regard to general strategies for combatting poverty in Radom.

In 2013 City Hall agreed that part of the municipal budget would be
debated and discussed by the citizens of Radom and PLN 3 million (EUR
710, 900) was earmarked for goals proposed by citizens. Interestingly,
the ideas presented by the citizens did not refer to social assistance. The
City Hall founded a centre for non-governmental organisations to inte-
grate their activities and enable them to exchange experiences and plans.
According to a municipal official the CSOs are satisfied with cooperation
within the centre.

One of our ideas was the centre for non-governmental organisations. And it
is amazing; people come here to say “it was crucial for us to be here in the
centre”. It is a kind of incubator for civil society organisations. This is where
people come, the citizens, the initiative groups who get technical and sub-
stantive support. Today those communities work together; they apply for
external funds, and we teach them how to do it. Then they get the funding
and the money comes to the city as well. We, as the gmina, offer financing
for the activities for children from families in poverty and the civil society
organisations apply for the tenders and organise the activities. (...) As a local
government institution, the law limits us. Often we cannot help directly
and here is a place for civil society organisations—we offer financing and
they organise canteens, holidays for children, school books, and so on (City
Hall representative, 11 June 2013 at City Hall, own translation).
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Although none of the major CSOs were created due to the centre, the
smaller ones who cater for people in poverty admit that the centre has
proven to be useful.

There is a centre for non-governmental organisations and when in doubt,
when we need some legal advice, we go there (representative of a local civil
society organisation that provides warm meals, 14 August 2013 at the civil
society organisation office, own translation).

The activity of centre for non-governmental organisations and other
forms of relations between local government, public agencies and CSOs
has increased in recent years. The CSOs participated in training financed
by EU funds and developed their capacity and networks. On the basis
of newly established contacts, they planned ahead for new projects that
included more than one organisation and therefore extended the scope of
activity. PEAD, the European food bank programme was introduced and
enabled the development of the Radom Food Bank and other CSOs that
focused on the delivery of warm meals and food provision. It also pro-
vides the opportunity to extend support to people who were experiencing
poverty but were not able to obtain benefits due to the very low-income
thresholds required. Therefore the times of ongoing crisis had another
temporal meaning in the case of Radom, as it was the time of develop-
ment of activity of CSOs focused on counteracting poverty.

Conclusion: The Emerging New Local
Welfare System

The local welfare system can be characterised as a mixed frame in transi-
tion, albeit with some traits of a centrally framed model, as it inherited
many of its features from the national level. The national welfare sys-
tem suffers from a lack of coordination, over-departmentalisation and
the need for emergency activities (Kozek et al. 2013a). The local welfare
system is linked to institutional arrangements at national level and, at the
same time, does not have much freedom to carry out individual activi-
ties, since the public institutions are strongly regulated by law and their
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activity is limited to executive functions. However, the local level con-
stantly attempts to intervene, using various possible means—including
EU funds and CSO activities.

There are also tensions on the horizontal axis of the local welfare system.
The overlaying conflict on politics and policies between the Municipal
Social Assistance Organisation, City Hall and the PES is, to a certain
extent, fuelled by the institutional problems of coordination at national
level. Nevertheless, the local conflict prevents a common strategy against
poverty being built that is carried out by all public institutions. Some of
the main features of the local welfare system are summarised in Table 9.1.

The study has demonstrated a structural shift in the local welfare system,
a greater reliance on local CSOs to cater for the needs of poor and socially
excluded groups. The emerging shape of new local welfare system was based
on two assumptions—shared by all sides: local authorities, representatives
of public institutions and CSOs. The first states that the public social assis-
tance system should transfer as much as possible of its responsibilities to

Table 9.1 Comparative dimensions of the local welfare system in Radom

Key aspects Local features

Capacity of local governments in the Weak financial, administrative, but strong
areas of minimum income schemes/  professional capacity
social assistance

Status of the poverty issue in local Poverty not seen as crucial problem in

politics political agenda; poverty identified with
unemployment

Structure and function of the local Limited local autonomy along with
minimum income schemes/social overload of tasks; ‘emergency’ system,
assistance system for the most poverty-stricken people

Coordination between minimum Weak coordination
income schemes and other services

Main role(s) for local civil society Mainly complementary to public—'filling
organisations in local strategies the gaps’
against poverty and social exclusion

Participatory governance Large network of civil society
arrangements with local civil organisations
society organisations

Partnership governance Contractual model, relatively strong
arrangements with local civil position of Catholic civil society
society organisations organisations and charities

Source: Author elaboration
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various CSOs, since the founders of CSOs started these organisations due
to personal experiences. Thus they are ‘life experts’, with a better awareness
and understanding of social problems as experienced from a bottom-up
perspective. There are no questions nor doubts about any potential limita-
tions of ‘life expertise’. The second assumption is the interpretation of the
causes of the inefficiency of the Municipal Social Assistance Organisation.
Here, the public institution representatives pointed out the work overload,
limited financing and lack of space for more tailored decisions and activi-
ties. From the CSOs’ point of view, the public institutions were threatened
by routine, lack of passion, innovation and lack of understanding of social
problems—which neatly sums up to the standard set of arguments about
the malfunctioning of bureaucracy. Clearly, both sides saw the public insti-
tution as unfit for carrying the responsibility of counteracting poverty on
its own. The city authorities saw CSOs as a way of activating the local
community, which could help in building up social capital and general
trust in the city. Therefore the third sector, free of some of the institutional
barriers and legal limitations that enable CSO to employ on more flexible,
temporary and low cost contracts, is seen as the solution for overcoming
the restrictions in the public sector.

Considering public agencies’ institutional heritage from national level,
it can be assumed that for them the easiest path of cooperation with
CSOs would be a complementary arrangement. Therefore CSOs, praised
for being experts in the field of social problems, become contractors and
not participants who could actively shape local strategies against poverty.
They build their capacity to unburden the Municipal Social Assistance
Organisation but it is the public sector institutions that set the goals and
define the needs of the city.

Both sides share some kind of precariousness, although in different
spheres. Public institutions have no influence on the stream of finances
from the national level or their workload, whereas CSOs experience more
precarious employment and the impossibility of any long-term planning.
Contracting out services to CSOs is cheaper than financing them within
the MSAO budget. The lower costs are a result of voluntary work and
temporary, unstable contracts in projects conducted by CSOs, whereas
the Municipal Social Assistance Organisation, as an employer, offers
stable employment with full social security benefits. Closer cooperation
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and incentives in the capacity building of the third sector may also serve
as a solution for the financial constraints of public sector, but it is difficult
to predict if the precariousness can be overcome.

Nevertheless, although the city authorities aim to rebuild social trust
in the local community and create a local civic society, the current pat-
tern seems to lead more in the direction of NGO-isation. The CSOs fill
the gaps in the local welfare system and their expertise is usually limited
to very specific areas. They act more as subcontractors than as representa-
tives of social movements. Their funding is very much dependant on the
municipal budget and they compete for grants, sometimes against each
other. Although they act to improve the situation of people experiencing
poverty, they usually do not offer any means of participation for people
experiencing poverty. Interestingly, the only civic society organisations
that are based on membership and mobilisation—trade unions—are not
regarded as a partner in the common fight against poverty along with the
public institutions, despite their knowledge of the working poor.

Although municipal authorities and the Municipal Social Assistance
Organisation use participatory rhetoric and provide instruments for the
capacity building of newly formed CSOs, it seems that the actual model
of civil society organisations’ activity is more complementary and con-
tractual according to Najam’s (2000) framework, even though organisa-
tions like the Radom Food Bank try to make the relation more mutual
and closer to cooperation and partnership. Although the representa-
tives of CSOs participate in consultations, they play the ‘funding game’,
adjusting their goals to suit the local government agenda. Therefore the
capacity building serves more to lighten the overloaded Municipal Social
Assistance Organisation than to build a more engaged local community.
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Worlds of Active Inclusion at Local
Level: A Comparative Analysis

Alexandru Panican and Anna Angelin

Introduction

The 2008 global financial crisis and the subsequent European public
indebtedness crisis has caused a recession of a greater scale than any pre-
viously witnessed in modern times and exerted substantial pressure on
welfare states. Since the crisis, the member states of the European Union
(EU) have generally tightened up social security in order to reduce pub-
lic expenditures (Blyth 2013). The crisis is a powerful reminder of the
need for a coherent social policy to attenuate social effects (Brancaccio
and Fontana 2011; Taylor-Gooby 2013; Greve 2012; Vis et al. 2011;
Stockhammer 2012). Against the backdrop of this crisis, the EU renewed
its policy agenda for managing rising social inequalities (see Clegg, Chap. 4
in this volume): reducing poverty and social exclusion became one of the
main challenges and goals for ensuring social cohesion. In 2008 EU pro-
posed their strategy of active inclusion (EC 2008/867, 2008).

Active inclusion strategies are shaped by their local and regional con-
text as they require the coordination of the three policy areas that the EU
promotes as central in combating poverty: sufficient income protection,
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inclusive labour markets and access to quality services. These fields, and
especially their inter-organisational coordination, are dependent not only
upon heterogeneous national contexts, but also upon the specific ways in
which the (mostly national) provision of minimum income support and the
subnational provision of employment and social services are implemented
and coordinated (Kazepov 2010). The concrete implementation and organ-
isation of active inclusion policies takes place predominantly at local level.
Active inclusion also represents a shift from uniform national welfare provi-
sion towards an increasingly individualised relationship between the wel-
fare state and the citizen that emphasises reciprocity and the recipient’s own
responsibility. The reorganisation of employment and social welfare services
to the local level inserts elements of local discretion in decision-making,
depending on local context, resources and governance (Kiinzel 2012).

This chapter identifies strategies in combating poverty through active
inclusion in five industrialised European cities characterised by extensive
problem pressure in countries with diverse welfare regimes: Dortmund,
Turin, Radom, Malmé and Glasgow. We have focused on minimum
income protection, with particular attention paid to social assistance as
well as to activation policies and the role of third-sector organisations in
providing support and services, from the comparative perspective of our
local cases. In the EU strategy of active inclusion there is a clear emphasis
on multi-level, multi-dimensional and multi-stakeholder arrangements
in combating poverty (Heidenreich et al. 2014). Our aim is therefore to
analyse local strategies along these three dimensions and to seek to iden-
tify the inherent central coordination challenges: (a) multi-level arrange-
ments focusing upon the vertical relationship between national-regional/
local level, (b) multi-dimensional coordination regarding the horizontal
relationship between actors at subnational level and (c) multi-stakeholder
relationship between agencies and third-sector organisations in providing
support and services for excluded groups.

Local Political Contexts and Discourses on Poverty

The descriptive part in this and the next section is based on the chapters
presenting the local cases (see Chaps. 5, 6, 7, 8 and 9) and the empirical
material from an EU-financed research project with focus on combating
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poverty in Europe (Grant Agreement no. 290488). In order to contex-
tualise our forthcoming analyses and conclusions regarding the imple-
mentations of active inclusion at the local level, we present a summarised
description of the major features of our case studies.

Dortmund has always been a stronghold of the Social Democratic
Party (SPD) since the widespread industrial economic structure led to
high percentages of blue-collar workers (traditional SPD voters). Since
1999, Dortmund has been governed by a coalition of the SPD with other
parties. For a long period of time Turin was also dominated by its left-
wing governments. After the Second World War, Turin became a major
European crossroad for industry, commerce and trade, closely linked to
Fiat, the major employer in the city. When the global oil shock of the early
1970s occurred, the crisis of Fiat resulted in a very severe economic crisis
for Turin, which, combined with other factors, led to political changes.
Currently, Turin is governed by a centre-left coalition. Radom, a typical
post-industrial city, was heavily hit by Poland’s economic transition in the
1990s. Local political power is divided between the authority of the starosta
(head of the poviat/regional level) and the mayor of the city. Starosta and
the majority of the poviat council are formed by a coalition between the
Polish People’s Party (originally a left party but now more centre-right)
and local committees, whereas the mayor represents the right-wing Law
and Justice Party. The relation between the poviat and the mayor is char-
acterised by conflict. The political arena in Malmé is dominated by the
Social Democratic Party (SDP), which has been in office since the intro-
duction of voting rights at the beginning of the twentieth century (with
exceptions for 19851988 and 1991-1994). In recent years, Malmo has
been governed by a coalition of Social Democrats (with five local gov-
ernment commissioners), the Green Party (with two local government
commissioners) and the Left Party (with two local government com-
missioners). Glasgow has a strong industrial legacy, a large working-class
population and has also been a stronghold for social democratic parties
throughout the twentieth century. After the Second World War, Glasgow
became strongly dominated by the UK Labour Party and the Scottish
Labour Party. In recent years, the greater Glasgow area has also been
strongly associated with the Scottish National Party (SND, a social demo-
cratic, centre-left party) and in the most recent general election (2015) the
SNP gained political power in Glasgow.
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With the exception of the present situation in Radom, the cities have
a strong heritage of government by social democratic parties or combina-
tions of left-wing parties. This is also reflected in their main orientation
regarding social policy issues (summarised in Table 10.1).

The mutual local discourse on social policy in the cities we investigated
is generally driven by a strong belief in employment as the best way of
exiting poverty. This belief, which is at the core of the social investment
or new welfare state paradigm, represents a leitmotif in all local cases,
more so in some than in others. The new welfare state ‘puts the emphasis
less on income replacement and more on the promotion of labour mar-
ket participation through activation and investment in human capital’
(Bonoli and Natali 2011: 8). In Radom and Malmé, this is extremely
evident as politicians and key decision-makers avoid talking about pov-
erty. The work ethic is central to the Swedish welfare state; there is a pro-
nounced discourse that views reducing unemployment as the best form
of poverty alleviation. Therefore poverty is a non-issue for politicians and
local social services. Despite the fact that Malmé is one of the poorest cit-
ies in Sweden, neither politicians nor civil servants are of the opinion that
poverty is on the political agenda. Poverty is replaced by related concepts
and terms, focusing on the notion of exclusion from society (e.g. low
levels of income). In addition to the Swedish emphasis on the work ethic,
the city’s long-lasting social democratic legacy has led to an understand-
ing of poverty as implying the failure of the welfare state. The multi-fold
ways by which poverty is turned into an administrative issue furthermore
illustrates the depoliticisation of poverty in Malmg, since poor people
are mainly conceptualised as an administrative category, that is, as social
assistance recipients. This example shows that the new welfare state poli-
tics could lead to a discursive marginalisation of poverty and thus to a
disguised return of the centuries-old distinction between the ‘deserving’
and the ‘undeserving’ poor.

The situation in Radom is similar in some ways. However, in this par-
ticular Polish context, avoiding talking about poverty does not seem to
be a denial of the issue, but rather a tactic of strategic neglect: one can-
not win an election by talking about poverty issues. This deadlock is also
framed by the division of authorities and political leadership between
levels, which seems much more contentious than in the Swedish context.
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Unsurprisingly, our research shows there is less and weaker involvement
of stakeholders in local debates in Malmé and Radom than in the other
cases studied.

Dortmund, Glasgow and Turin have a more mixed approach to the
local social policy discourses on poverty. In Glasgow, poverty is high on
the political agenda, involving a large number of stakeholders, but is also
embedded in a larger political game between different political levels
(Glasgow—-Scotland—UK central government). The local debates are
much less conflict-laden in Turin and Dortmund and include the involve-
ment of a variety of stakeholders in local debates and to some extent also
in decision-making forums. Poverty is certainly not the main issue for
these participatory governance arrangements at local level, but is none-
theless embedded in broader local discourses on social integration, urban
renewal and social investment. In Dortmund, the fight against poverty
is part of a comprehensive and consensual policy of regional structural
change and activation. Such debates were also present in the other cities,
but involved poverty issues to a lesser degree (Johansson et al. 2013).

Governing Active Inclusion at Local Level:
A Multi-level and Multi-dimensional Approach

Even if the delivery and implementation of welfare policies increasingly
take place in local arenas, it is also essential to emphasise the importance
of the vertical dimension since local-level horizontal arrangements are
embedded within regional and national level regulation. This means that
a theoretical approach must be applied that uses a multi-level perspective
to capture the vertical dimension in our analyses that is related to the
capacity of our local case actors to combat poverty. In order to understand
these processes and the subsequent ‘downwards’ rescaling to subnational
levels, our analyses are based on the four models of scalar regimes by
Kazepov and Barberis (2012) already presented in Chap. 1. To bring clar-
ity to the multi-dimensional aspect of identifying the horizontal arrange-
ments that link different actors at subnational level and their subsequent
impact on welfare policy beneficiaries, we turned to Newman’s (2007)
four different modes of governance as discussed in Chap. 3.
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Coordination Challenges of Multi-level Active
Inclusion at the Local Level

Dortmund is characterised as an involved municipal actor in its approaches
to delivering and influencing national-level policies in the local arena.
Minimum income protection in Germany has faced landmark changes
in the course of the Hartz reforms since 2003. The final Hartz IV reform
established ALG II as the new categorical minimum income protection
for all employable persons and their families. The ideal was to fully inte-
grate public employment services (PES), social services and financial sup-
port for able-bodied persons in need and entitled to ALG II.

The Hartz IV reforms have resulted in the creation of more than
400 Jobcenters. Three-quarters of these are run on the basis of for-
mal cooperation between the cities councils and the national Federal
Employment Agency. They serve as integrated one-stop-shops for
employable persons and their families, bringing together the three pil-
lars of the highly integrated ALG II: benefit transfer, job placement
and delivery of social services. The Hartz reforms enforced a process
of centralisation and standardisation. The ALG II scheme is hence to
a great extent standardised, governed and financed at national level (in
Dortmund up to almost 85 %), with the Federal Employment Agency
as main actor. The city has little to say on issues like regulating mini-
mum income protection: benefit levels and eligibility criteria are both
subject to national regulation.

However, the actual provision of social services is mostly left to local,
generally private or non-governmental actors. A particularity of the
Dortmund case is the close inter-organisational collaboration between
agencies providing services for the most disadvantaged groups. For
example, it is a network organisation, the Initiative Sozialgewerblicher
Beschiftigungsinitiativen (ISB, Association of Social Employment
Initiatives) that brings together all local training and employment ini-
tiatives from private and third-sector organisations providing local
counselling, training and employment opportunities. The organisation
is the major point of contact for the Federal Employment Agency, the
Jobcenter and the social assistance office, which all use the ISB to coor-
dinate local and regional employment and training policy. A department
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in the Jobcenter has a similar function in the field of social services: is
responsible for coordinating internal services and external providers of
social services, for example, debt counselling or substance abuse counsel-
ling agencies.

Local case workers at the Jobcenter have certain discretionary powers.
They are expected to pay out benefits and offer job advice and job place-
ment, yet how such services are put into practice is at the discretion of the
frontline staff. Furthermore, there are sanction rules for ALG 1II recipients
that are applied by the frontline staff at the Jobcenter. All these rules are
subject to federal legislation, but, at the same time, the personal advice
service and the case managers in the Jobcenter have certain discretion as
to how strictly these are applied.

The city council is involved in the Jobcenter insofar as representa-
tives of the local government are part of the supervisory board, with the
Lord Mayor as chair. What is unique for Dortmund is that it also has a
‘board of trustees” that brings together a large selection of societal actors
involved in the governance of the Jobcenter. This board was explicitly set
up to improve the involvement of municipal actors in Jobcenter issues.
The city is highly in favour of inclusive solutions that aim to involve as
many actors as possible.

Italy, in contrast, lacks comprehensive and unitary national regula-
tion for minimum income protection, due to the substantial influence
of regional and local autonomy. Italian minimum income protection
consists of three categories: national and regional measures implemented
at local level; local economic assistance schemes developed by the city
and schemes of tax reduction and fees. The first category includes fam-
ily and housing-related benefits with the following characteristics: (i)
requirements criteria and benefit amounts are determined by national
or regional law and cannot be reduced by local authorities, (ii) the mea-
sures are configured as enforceable rights; the cities cannot delay or deny
their provision by claiming a lack of resources, (iii) cities have a minimal
implementation role as a mere local executive agency. The New Social
Card (NSC) is an additional centrally framed benefit that has been
implemented in 12 cities since 2012. This is a pre-paid electronic card
whose monthly amount depends on the number of household members,
introducing innovations in institutional relations in combating poverty.
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The national regulation of the NSC regards the distribution of national
funds to be at local level; eligibility criteria, level of benefits, details about
timing of administrative steps and tasks are assigned to the cities. The
cities are responsible for collecting applications, checking priority condi-
tions and selecting recipients, while the payment procedure is attributed
to a national agency.

The second category of benefit schemes relates to financial assistance
that is designed, financed and implemented by local social services. All
measures are paid to the family unit if their income at the time of applica-
tion and during the period of payment is below a certain level. Financial
grants can be awarded after verification of eligibility criteria via database
controls and inspections by the police. An approved benefit is granted for
either six months (Reddito di inserimento sociale, which focuses upon the
able-bodied unemployed) or twelve months (Reddito di mantenimento,
which is for people not able to work and ensures an adequate living stan-
dard for those over 65 or younger than 18, or are ill, disabled or pregnant).
The benefit level is much higher for Reddito di mantenimento, illustrating
the ideological distinctions of the ‘deserving’ and the ‘underserving’ poor.
The low percentage of persons on minimum income support in Turin
(0.34 %) demonstrates that the city only provides last-resort income pro-
tection and applies very restrictive access criteria. In accordance with the
third category of minimum income protection, households may apply
for reductions in energy, gas, water and waste removal costs, depend-
ing on household income. Households can also apply for reductions in
municipal property and income tax.

Given that access criteria for financial assistance schemes have become
more restrictive, households not receiving support from the city can
apply to third-sector organisations that operate according to more flex-
ible intervention approaches. However, the local system is very complex
and households must be competent, active and informed about the vari-
ous types of schemes in operation, what conditions apply and where to
apply. This is a result of the fragmented and complex nature of local
minimum income protection in Turin.

The activation policies could be described as a fragmented system,
resulting from a decentralisation process that aims at strengthening
the role of subnational levels of government trying to circumvent pas-
sive labour market policies in Italy. A significant number of the Italian
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activation measures in operation at local level have been funded by the
European Social Fund (ESF). In Turin, the third sector plays a significant
role in designing and implementing local activation services. Non-profit
organisations and public institution work together in Turin and are very
much involved in providing local activation services, yet these local ser-
vices are often carried out without any direct coordination or integration
with the offers developed by central employment policies.

The responsibility for minimum income protection in Poland is shared
by the central level and three subnational levels: regions, poviats and
gminas. Traditionally each of these subnational administrative levels has
been independent from the central level in shaping the features of social
policy systems. However, this is circumscribed and embedded in the legal
framework and in the financial support structure from the central state.

Gminas, via the social assistance office, are responsible for managing
social, family and housing policy at local level and have the mandate to
deliver minimum income protection. The poviat is responsible for spe-
cialised services such as care for the physically or mentally disabled, pre-
pares strategies for social inclusion of the long-term unemployed and is
the administrative level at which local PES operates. The social assistance
office and the local PES can set priorities and apply for additional fund-
ing, yet cannot exclude any social group that is defined in the Social
Assistance Act of 2004. Although the poviat and gmina have a financial
responsibility for social assistance costs, these are also shared with central
government. In Radom, the budget for social assistance is financed up to
about 70 % by the state. Each applicant for social assistance is assigned to
a caseworker who assesses eligibility. The eligibility criteria are formulated
in the Act that also regulates the amount of money applicants receive.
People are eligible for temporary allowance if they fulfil the income cri-
teria. Payment is obligatory only if the applicant is unemployed, chroni-
cally ill, disabled or awaiting an administrative decision about some other
type of benefit. In other cases the decision is left to the discretion of social
services. Sanctions are defined in law and are applied when a person who
has obtained benefits has not fulfilled the obligations of the social con-
tract or has rejected job offers or has worked in the shadow economy.
However no precise information about this kind of allowance suspension
appears in official documents.
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Local active inclusion policies are implemented against the backdrop
of a division between local, regional and central authorities. The local
PES is an organisational unit subject to the poviat and has a responsi-
bility for both Radom and the nearby subregion. The PES has recently
been the object of marketisation reforms and all activities above a certain
budget line must be put out to tender, awarding the contract to the low-
est bidder.

The social assistance office and the PES have also been developing local
activation projects. Most of these have a social training profile and are
directed at the long-term unemployed and social assistance recipients,
that is, so-called socially useful jobs. There is little coordination between
the social assistance office and the PES; the institutions have only super-
ficial knowledge about each other’s activities. The municipal authori-
ties try to run their own employment policy because PES activities are
judged as insufficient and ineffective. The PES receives funding mainly
from central authorities, yet some of this money is given to the cities and
then delivered to the local PES. This funding arrangement is based on
the assumption of good cooperation between municipal authorities and
the PES and the expectation that the cities will top up the budget for
the local PES. Instead, the city in Radom retained some of the funding,
which has led to extensive conflicts with the PES. This conflict also seems
to have spread to other actors: representatives of local third-sector organ-
isations have noted that they either have contact with the city or with the
PES, but rarely with both.

The Swedish national regulatory system of minimum income protec-
tion is the social assistance system regulated by the Social Services Act
(2001:453), a national framework law drafted in general terms and
containing imprecise information about the requirements for benefit
eligibility. The national regulation allows local governments room for
interpretation, since this implementation is carried out by local actors
and is based on their discretionary powers. The municipality has com-
plete funding responsibility and is responsible for shaping its own, more
detailed rules. However, certain regulatory mechanisms restrict a fully
decentralised social assistance system.

In order to receive social assistance, the applicant must contact the
local social services office and meet a professionally trained social worker



242 A. Panican and A. Angelin

for assessment. The Social Services Act (2001:453) covers some national
standards, according to which clients are assessed for their eligibility.
Social assistance is a safety net of last resort for people who temporar-
ily require financial assistance. Individuals have a right to appeal to an
administrative court; this applies to all decisions made under the afore-
mentioned Act. The process of decision-making is carried out by social
workers who determine which applicants are eligible. Local authorities
are allowed to use sanctions if an applicant turns down employability
measures or refuses to take a job without an acceptable reason. The sanc-
tions could also mean that an application for social assistance is rejected
or that the level of social assistance is reduced.

The national regulated PES is currently applying a marketisation logic to
a much greater extent, due to decisions taken by central government. The
previous centre—conservative government (in office from 2006 to 2014)
pushed for the greater significance of private profit-oriented providers to
support the unemployed via more effective types of coaching activities.
Although we find extensive efforts by the PES in the creation of activa-
tion policies, cities have also developed activation policies of their own,
partly as a reaction to the rigid bureaucracy of the central PES and partly
as a reaction to the fact that it is the cities that are fully responsible for
financing social assistance benefits. These two separate tiers of activation
policies and their lack of coordination are very evident in Malmé, which
has developed extensive activation services parallel to those regulated by
the national PES and has also largely institutionalised these within the
city’s formal political and administrative structures. The most recent ini-
tiative is Job Malma, which is an umbrella organisation for a large number
of local initiatives and services that promote labour market integration
for city residents. There is limited coordination with the PES, although
senior officials attend joint meetings and participate in joint activities. Job
Malmg has, at least in principle, a clear link to the local social assistance
scheme, due to the coordinated sanctions. However, the social services
units are rarely involved in managing activation services in cooperation
with Job Malmé. The collaboration between local public authorities can be
described in terms of parallel systems with regard to budgets and location.

In Glasgow the local governance of minimum income protection
illustrates a centrally steered and employment-oriented national model.
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Although local actors have limited formal discretion, extensive entre-
preneurial efforts on the part of local public actors do exist. National
departments have the responsibility for delivering welfare support and
anti-poverty measures. The Department for Work and Pensions (DWP)
is the administering agency for out-of-work payments and for the provi-
sion of social security payments and benefit support. This means that
benefits rates, administrative processes, eligibility, entitlements and ben-
efit categorisation take place at national level. There are no local income
schemes operating in Glasgow that involve the transfer of cash payments
to benefits recipients. Frontline staff do not have discretionary powers
with regard to the application of sanctioning policies.

Individuals in Scotland can receive different minimum income
payments on top of or instead of UK provision. While the Scottish
Government has no control over the cash benefit rates, rules and allow-
ances, it is however able to exert local influence in the provision of ser-
vices and support for people experiencing poverty. The local authority
(Glasgow City Council, GCC) has limited formal responsibility for min-
imum income protection but provides income maximisation for individ-
uals in order for them to navigate and claim all of their entitlements from
governmental organisations. The GCC can define council tax reduction
eligibility criteria for some groups and has been made responsible for the
provision of discretionary housing payments for individuals affected by
national regulation. The GCC provides some passported benefits such
as free school meals for children from financially vulnerable households.

The central orientation of the UK system is also reflected in the
coordination between minimum income support, activation offers
and social services. A cornerstone of local active inclusion in Glasgow
is Jobcentre Plus (JCP), a joint organisational unit that accommo-
dates benefit eligibility tests and benefit payments as well as work
tests and employability measures. The main impetus for the reform
was to introduce a stricter work strategy and to implement this pol-
icy orientation in all levels of government. Rules and routines are
highly standardised in these centres and part of a centrally governed
programme. The Work Programme (WP) replaces all welfare-to-
work programmes in the UK and can be outsourced by the DWP to
non-state organisations. The role of JCP in the national activation
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programme is limited to transferring individuals from their register
to the services provider after a designated period of unemployment.
In Glasgow, the two main contract holders are currently private
sector organisations. These organisations are required to compete
on targets and are predominately paid by results. Neither JCP nor
the GCC is involved in the design of the WP or the tenders from
the two organisations who were awarded the tender. The Scottish
Government has developed programmes, outside local actors’ strate-
gies as well as outside the UK national programme. The GCC and
other local agencies connected to the city of Glasgow have also been
active in developing activation measures that are not connected to
the WP. The three ‘parallel’ systems, in operation simultaneously at
local level, have hence caused tensions between actors and policy
areas and there is a lack of consensus, shared views and coordination.

Multi-level Active Inclusion: Social Assistance

Each municipality in this study is characterised by extensive problem
pressure. How has this affected governance patterns? When it comes to
implementing multi-level active inclusion with focus on social assistance,
we analyse the vertical relationships between national and subnational
levels using the four models of scalar regimes by Kazepov and Barberis
(2012) that are represented in our local cases.

Dortmund and Glasgow share several similarities when it comes to
the organisation of their national schemes on minimum income pro-
tection which belongs to the centrally framed countries model. They are
both shaped by strong central regulation of benefits (eligibility, benefit
levels, sanctions) as well as of financing. Local agencies operating in the
cities of Dortmund and Glasgow are extensively circumscribed by such
central regulations. The case of Turin reflects the regionally framed model
of governance regarding social assistance, which follows a mixed version
of regulation. Some parts of the schemes are centrally regulated, whereas
others are directly regulated and are part of local regulation patterns.
Social assistance is a complex patchwork of a great number of benefit
schemes, yet these are limited and fairly small and it is difficult for local
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recipients to navigate them. The benefits might be adequate for those
people who receive support, but the actual numbers being covered by the
local schemes is very limited.

The degree of central regulation is more modest, but still present in
the cities of Malmé and Radom. Actors at local levels in these two cities
operate under a framework of central regulation, including elements of
mandatory legal regulation, yet also with less expectation on local enti-
ties to follow the aims and ambitions spelled out in national regulation.
Both cities have a much higher degree of professional staff executing
local autonomy and have discretionary powers to develop models and
forms of interpretation of national standards that can be much more
reflective of local conditions and ambitions compared to Dortmund
and Glasgow, but even in relation to Turin. The Swedish social assis-
tance scheme is decentralised and could be described as the strong, local
autonomy, centrally framed model, where local government has an exten-
sive mandate, funding responsibility and discretionary power in imple-
menting the Social Services Act (2001:453). The Polish social assistance
scheme approaches the mixed frame in transition model, combining strong
central regulation and substantial funding, with an increasing role for
subnational actors (poviat and gmina) and corporatist arrangements
as well as the increasing involvement of the third sector. However, the
case of Radom does not completely match this model of scalar regimes.
Certainly we find third-sector organisations playing a significant role in
social assistance. There is also extensive central funding for local social
services and social assistance provision. Moreover local actors seem to
follow the rules and regulations established by the central government.
But the practices of local decision-makers and social workers much more
resemble the description of strong local autonomy but concurrently also
correlate with the centrally framed model, at least when it comes to the
interactions between central and local regulation.

When comparing these local cases it is striking that these are substan-
tially divergent with regard to how they act in relation to national regu-
lation. Radom and Malmé follow national regulations and standards,
which is partially paradoxical as they actually possess a higher degree of
local autonomy and discretionary powers for developing models and
forms of interpretation on national standards that much more could
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have reflected local conditions and ambitions. Radom would need its
own funds to be able to do this. This is extremely interesting in relation
to Malmo. Despite high problem pressure, the city of Malméo practices
fairly ordinary welfare arrangements when it comes to local policies and
measures linked to social assistance. Paradoxically, in Dortmund and
Glasgow, which have substantially less autonomy, we find much more
local entrepreneurial activities, above all in Glasgow. Although it has
been shaped and restricted by a strong central regulatory framework,
local government has made extensive efforts to develop parallel policies
and activities to limit this subordination and local dependency upon the
centrally regulated scheme. It is only in Glasgow that we find a system
of income maximisation via the funding of financial advice and income
maximisation services focusing on providing individuals with support to
navigate and claim payments from national schemes. Arguably and quite
paradoxically, local autonomy and innovation is used more in social assis-
tance models that restrict local autonomy, where one would not expect
to find this. A general conclusion is that the multi-level arrangements
described in formal documents and in the law can be very different from
the actual implemented vertical relationship between national and sub-
national level. Judging from the analyses of our empirical data, local
welfare systems actual degree of fit to their national models and regime
features seem to be more determined by their heritage of initiatives and
entrepreneurial approach to combating poverty than their level of local
problem pressure. All cities experience severe problem pressure but their
local response diverges quite unexpectedly as formal possession of lee-
way in relation to central regulation did not result in more innovative or
intensified local active inclusion strategies. Our analysis instead indicates
the contrary where the subnational actors within the centrally framed
national models claim legitimacy and implement local active inclusion
initiatives.

Multi-level Active Inclusion: Activation Policies

Regarding multi-level active inclusion with focus on activation policies,
we find more similarities than differences between our cases. Glasgow and



10 Worlds of Active Inclusion at Local Level... 247

Dortmund are, as in the case of social assistance, embedded in centralised
activation policies and services. Dortmund is the only case in which we
find coordination and elements of integration in the vertical relationship
between national and subnational levels. In the Glasgow case, there seems
to be limited connection between central activation policies and activa-
tion services at local level. Vertical cooperation and partnership arrange-
ments bear witness to a conflict-laden relationship between the local level
(JCP) and the central level (WP). This tension is increased even more by
the complex three-level games that are played vertically between GCC,
the Scottish government and the UK government, with some spill over
effects in the area of minimum income support. Malmo, Radom and
Turin apply a two-tier logic; activation policies are mainly an issue for
central government and authorities and are implemented at local level.
In each of these cases, we find weak coordination between the centrally
regulated policies and activities at local level. There seems to be two sepa-
rate systems, very much so in the case of Turin, which is not connected
to the central employment policies run by central authorities, and partly
also in the cases of Malmo and Radom. In these latter two, we also find
extensive tensions and conflicts regarding aims and mission, target groups
and, above all, regarding financial resources. In Turin, we find innovative
efforts from locally initiated one-stop-shop models, which however have
fallen into disuse and nowadays Malmo is characterised by two systems
of activation offers in the local context: one funded and operated by the
central PES and one funded and operated by the local job centre.

Coordination Challenges of Multi-dimensional Active
Inclusion at the Local Level

Concerning horizontal relationships between policy fields, in most of
our cases there is weak or no coordination between activation policies
and social assistance at local level. The cities of Malmé, Radom, Turin
and Glasgow are based formally on parallel systems. Activation services
and social assistance are two different organisations with their own bud-
gets and regulations as well as different views on what is causing social
problems and how to handle them. This ‘drainpipe’ model of welfare
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arrangements underpins the non-cooperation that is most evident in
Radom, where we find extensive tensions between the two policy areas
concerning aims, target groups and financial resources. Turning to
Dortmund, this is the only case where we find coordination and even
elements of integration between policy fields that are implemented in
the organisational form of the Jobcenter; this is a general characteristic
of German minimum income protection. In our further analysis of the
multi-dimensional active inclusion, focusing on horizontal relationships
between actors at subnational level, we will apply Newman’s (2007)
modes of governance at local level.

Multi-dimensional Active Inclusion: Activation Policies

In the city of Turin, actors seem to be well coordinated and integrated
into close partnerships in funding, managing and delivering local acti-
vation offers. Several local activation projects are based on intensive
partnership arrangements between a wide range of actors (private,
third sector, EU, national, regional and local). However these local
services are often carried out without any direct connection, coordina-
tion or integration with the services developed in central employment
policies. Third-sector actors also play a significant role in the design
and implementation of local activation services. These horizontal rela-
tionships can be described as network governance arrangements that are
based on local partnerships and forms of formal and informal collab-
orative partnerships that bring together public and non-public actors
for a joint purpose. In the case of Malmé, we find a hierarchical gover-
nance mode. The principal actor, even if municipalities have developed
their own local activation policies, was until 2008 the National Labour
Market Board (Arbetsmarknadsstyrelsen), which traditionally has been
responsible for employability measures. In recent years, the nationally
regulated PES, which took over the National Labour Market Board’s
tasks, has been operating more closely according to the logic of marke-
tisation, due to decisions taken by central government. This develop-
ment led to an increasing role of outsourced profit-driven providers to
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support the unemployed with more effective types of coaching activi-
ties. These arrangements and horizontal relationships point to hierar-
chical governance: the PES has legal and bureaucratic powers, following
a traditional top-down understanding of welfare services, while non-
public actors execute the outsourced services. Activation policies in the
city of Radom are implemented following the same mode of hierarchi-
cal governance. These measures are decided by authorities, mainly at
central and regional level. The PES has recently been the object of mar-
ketisation reforms and all activities above a certain budget line need to
be put out to tender, awarding the contract to the lowest bidder.

Even Dortmund seems to follow the same mode of hierarchical gover-
nance with regard to the goal of multi-dimensional active inclusion. Yet
the strong central regulatory framework and the top-down arrangement
of activation services are combined with local entrepreneurial activities
and horizontal cooperation with non-public actors in a way that char-
acterises the nerwork governance mode. Activation measures are offered
by various local institutions run by the municipal administration, which
dominates the activation scene in cooperation with free welfare associa-
tions, third-sector organisations and/or ESF through close partnership
arrangements. This combination of hierarchical and network governance
leads us to develop the term mixed vertical-horizontal governance, which
is a more accurate description of the complexity of arrangements in
Dortmund. In Glasgow, the regulatory mechanisms are even more strictly
centralised (rules and routines are highly standardised by national gov-
ernment: neither JCP nor the city of Glasgow are involved in the design
of activation policy and the outsourcing process). This is combined with
comprehensive contractualisation arrangements where for-profit actors
compete on targets and are predominately paid by results. The private
actors lead the delivery of activation measures and subcontract segments
of their contracts to local third-sector organisations. The outsourcing
procedures and the important role of for-profit actors, the delivery of
active measures based upon financial incentives and the subcontracting
aspects could be described as a mode of managerial governance, where
horizontal relationships are based on organisations that act instrumen-
tally within a system where services are outsourced.
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Multi-dimensional Active Inclusion: Social Assistance

Regarding social assistance, Malmé has a top-down national regulatory sys-
tem combined with self-governance at local level. However, certain national
regulatory mechanisms restrict any fully decentralised provision of social
assistance. Due to the city’s social democratic heritage, it is public actors
that have responsibility for managing social assistance. Non-public actors
are not involved in local decision-making about the social assistance system
nor do they provide advice or support to applicants claiming benefits. There
is no association or non-public organisation representing social assistance
recipients per se. This absence of horizontal cooperation with non-public
actors and the wide degree of local discretionary powers on how to organise,
administer and work with social assistance points to a mode of self-gover-
nance as a form of promoting self-controlled agency and autonomy. Radom
also operates under a framework of central regulation, including elements of
mandatory legal regulation, however there is less expectation that local enti-
ties will follow the aims and ambitions spelled out in national regulation.
The municipal social welfare office is the public unit responsible for deliver-
ing social assistance, yet this has elements of partnership arrangements with
third-sector organisations leading to the conclusion that social assistance in
Radom follows the mode of hierarchical governance.

Dortmund and Glasgow share similarities even regarding horizontal
arrangements in local social assistance. As already explained, they are both
shaped by strong central regulation. However, Dortmund and Glasgow
are engaged in local entrepreneurial activities. In Dortmund, social assis-
tance cooperation with non-public actors is limited and is based upon
the legal and bureaucratic power of the municipality and therefore can be
defined as hierarchical governance. On the other hand, local government
in Glasgow has made extensive efforts to develop parallel policies and
partnership arrangements with non-public actors in order to limit local
dependency on the centrally regulated scheme. As mentioned, it is only
in Glasgow that we find the system of income maximisation; this service
is organised in close collaboration with the local third sector and local
authorities. None of the Newman (2007) modes of governance suitably
describes this complexity, but we can make use of the term developed
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when analysing activation measures, namely mixed vertical-horizontal
governance, which combines hierarchical with network governance when
administering the local social assistance system. Even in the case of Turin,
it is necessary that we elaborate upon Newman’s (2007) modes of gover-
nance in order to describe this multi-dimensional coordination in theo-
retical terms. Horizontal relationships are based on ad-hoc arrangements
and the diversity of actors is very hard to define. With risk for simpli-
fying, the governance of social assistance in Turin can be described as
weakly financed and relying to a large extent on non-profit actors for the
design as well as for delivery of benefits and therefore can be understood
as a mode of improvised fragmented governance.

Implementing Multi-stakeholder Active
Inclusion: Relationships Between the Public
and Third Sectors

A key issue in active inclusion is multi-stakeholder involvement in the
delivery of welfare services. There is a stronger tradition of such involve-
ment in Germany, Italy and Poland than in Sweden, with the UK
somewhere in-between. The following section will analyse third-sector
involvement in activation services and social assistance. In order to clarify
the substantial and increasing role of third-sector organisations as central
welfare delivery actors and to describe their forms of internal arrange-
ments and cooperation with public actors, our analyses have departed
from the distinction of four ideal types of relationships developed by
Najam (2000) that are presented in Chap. 3.

Germany has a strong legacy of third-sector involvement in welfare
provision. The city of Dortmund rests on a strong local culture of coop-
eration and the involvement of a wide array of stakeholders, including
the third sector, even if the cooperation with the last-named actor is most
evident when it comes to social services such as elder care and child-
care and is less comprehensive in social assistance. The stakeholder asso-
ciations are part of a tight network that is institutionalised in the Social
City Commission (governing the implementation of social projects with
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a central role in the city’s local anti-poverty policies) and is thus also
highly formalised and connected to the city’s local policies and practices.
Representatives for public actors and the third sector know each other
in person and issues are generally resolved during meetings, either in the
Social City Commission or within other multi-stakeholder bodies. These
formal networks and the Social City Commission in particular play a
significant role when it comes to explaining Dortmund’s comprehen-
sive anti-poverty approaches since these facilitate concrete joint actions,
directed at tackling poverty and unemployment-related problems. The
relevant actors in Dortmund know each other personally, not only on
the strategic level, but also on the operative level. This is why there is
certainly also informal cooperation, which sometimes works faster than
is possible within formal structures. Dortmund is a good example of the
relationship that Najam defines as an ideal type of cooperation, based on
relationships with a mutual understanding of common goals and how to
achieve them. Another example of the same ideal type of relationship is
Turin, where the third sector has traditionally played an important role
in combating poverty, both by establishing forms of cooperation with
authorities and by providing autonomous services. The structure of wel-
fare production, and, above all, of benefits and services related to active
inclusion policies, does not only involve public actors. On the contrary,
a broad range of non-profit actors are involved in providing benefits to
individuals; these range from emergency relief to long-term financial
support.

As in Dortmund and Turin, the third sector in Radom plays a sig-
nificant role in complementing or even replacing public benefit schemes
primarily in the case of social assistance. Thus this city constitutes the
third example of cooperation as an ideal type of relationship. As described
above, activation measures are decided by authorities and, due to marke-
tisation reforms, are implemented to a great extent by for-profit organisa-
tions. There are almost 400 organisations in Radom of which more than
a dozen have special legal status (the ability to obtain 1 % of the citizens’
tax in order to finance their own activities). The city organises the Centre
for Non-Governmental Organisations and integrates third-sector actors
and their activities as well as enabling them to share experiences and
aims. Although the third sector is not involved in decision-making with
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regard to social assistance or activation services, they do inform the social
assistance office about local social problems. Third-sector actors cooper-
ate closely with each other, providing information about the recipients
and their needs. The social assistance office plans to transfer as much of
the social work to the third sector as is possible in the form of outsourced
tasks. Even Glasgow can be understood in the same terms of cooperation
since the third sector there is closely interlinked and connected through
the delivery of welfare through outsourcing and mutual arrangements
with local public authorities. In Glasgow, a large number of third-sector
organisations are involved in providing financial aid and guidance on
welfare issues as well as acting as subcontractors to UK government. The
local organisational landscape includes charities and community-based
groups, organisations comprised of voluntary employees and social enter-
prises. Some of these—if we include credit unions and housing asso-
ciations—have a wide range of staff members, and—if we include social
enterprises—also have a substantial financial resource basis. Some are
involved in the provision of outsourced public services and initiatives,
especially regarding activation services, whereas others are based upon
user or local community initiatives. This is evidently a complex landscape
of different organisations, some involved in providing financial support
in order to alleviate poverty for residents and others involved in deliver-
ing various types of services.

The role of the third sector in delivering welfare services in Malmo
is very modest, almost negligible. In line with traditional social demo-
cratic views of the welfare state, it is the central, regional and local pub-
lic authorities that provide services. Malmé has been highly reluctant to
outsource welfare services to the third sector for activities related to active
inclusion. This sector is not involved in planning forums or participatory
governance arrangements to any great extent and the city defends the
idea that welfare is best provided by public agencies. The involvement
of non-public actors in the governance of social assistance is generally
rejected. However, there is ongoing discussion within the city on how to
cater for user involvement and participation of social assistance recipi-
ents with regard to the development and functioning of the system. We
conclude that the third sector is not a part of multi-stakeholder arrange-
ments here. Therefore none of the Najam ideal types of relationship can
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be applied in order to analyse the case of Malmé. Thus a new analytical
tool, based on our empirical findings, is required, that of non-cooperation.

Conclusions

Our analyses of active inclusion departed from multiple empirical per-
spectives in order to understand vertical as well as horizontal relationships
and arrangements between different actors at various levels with regard
to minimum income protection and activation measures. Based on theo-
retical approaches, we found differences between our cases, which will be
discussed in turn. Our close analysis also revealed similarities. The empirical
material points towards three similar embedded dimensions:

Ideological embeddedness: The local cases use similar ideological logic in
combating poverty through local left-wing parties. Radom is the only city
where political power has, to some degree, representatives from the right-
wing; nevertheless the council leading the regional level is formed by a
centre-right party that was originally left-wing. As we have already dis-
cussed, each city is characterised not only by extensive problem pressure
but also by local political legacies and ideologies that have a common
ideological platform.

Tradition-based embeddedness: The local cases follow their own tra-
ditions and are shaped by local legacies when it comes to cooperation
with the third sector, regardless of EU initiatives for combating pov-
erty via the concept of active inclusion, which calls for multi-stake-
holder arrangements. A clear example is Malmd, which continues to
exclude the third sector from the provision of welfare services, irre-
spective of EU ambitions or the revised focus of central government
to emphasise on marketisation logic and cooperation with the third
sector. Turin, Dortmund, Glasgow and Radom have their own sub-
stantial profiles of cooperation with the third sector and civil society.
Furthermore, each city is self-reliant in finding its own adapted solu-
tions to tackle local problem pressure, largely regardless of the fact
that institutional arrangements are decided at national level. This
local independence focuses either on designing, managing or imple-
menting or a combination of these aspects, when delivering welfare at
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local level. Our empirical material leads us to the conclusion that
local welfare is not a mere reflection of national regulation. The most
obvious example is Glasgow, a city rooted in own local agenda and
which is trying to alleviate poverty via welfare arrangements and
cooperation with the third sector (see, e.g. income maximisation),
which in fact contradicts national-level policies.

An additional aspect of tradition-based embeddedness is the evident pres-
ence of the logic of ‘poor relief” reproducing a struggle against poverty
that can be traced back to the Middle Ages (Geremek 1994) and which
appears to still dominate local welfare logic in our cases. ‘Poor relief’
is administered locally to take care of the city’s poor, is based on social
workers discretionary powers in deciding who is a ‘deserving’ recipient
and is implemented in a way that ensures that benefits never become a
social right. Social assistance in Sweden, which is often described as hav-
ing a universal and generous welfare system, demands that applicants and
other members of the household have absolutely no financial resources
at all before they receive social assistance. The applicant must sell off all
his or her assets (even a very old car). In this sense, the applicant and
the members of the household must relinquish some civil rights such as
property rights (Panican and Ulmestig 2016). The only national regu-
lated scheme for social assistance in Turin is the experimental programme
of the NSC, already described in this volume that is presented as a legal
social right for households in vulnerable financial situations. However, it
became apparent that there are more eligible households in the city than
there are financial resources. The municipality thus approved a directive
containing a priority list and so prevents some eligible households from
receiving a social right that they are actually entitled to. The elements that
reflect the centuries-old logic of conditioned ‘poor relief’ are present in
every city in this study.

Local institutional design embeddedness: The way to think about and
understand welfare in combating poverty is to define social assistance and
activation services as two different policy fields. The EU’s concept of active
inclusion advocates integrated cooperation between income support, acti-
vation policies and social services. Nevertheless, the ambition of better
cooperation between fields recognises and reproduces the idea that welfare
is based on different policy areas. Due to the lack of positive results, in
2003, Malmé city council decided to reorganise its welfare arrangements.
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The solution was to introduce a one-stop-shop model integrating social
assistance, local administrative departments and local PES. The integration
process led to the location of different public agencies under one roof; how-
ever, the public agencies working together followed their own regulations
and budgets. The expected integration did not take place and the welfare
arrangements had to return to the original administrative system of having
different organisations. We find the distinction between social assistance
and activation services, even in Glasgow and Dortmund, where national
regulation has implemented one-stop-shop arrangements. The UK govern-
ment applies a one-stop-shop logic, integrating employment and benefit
policies in one organisational unit. However, the central steering and close
coordination between social assistance and activation services linked to the
JCP have had adverse effects locally. Glasgow has extensive local activi-
ties, constructing a second tier of local activation measures in the city and,
furthermore, makes a distinct distinction between policy fields. The most
integrated model is in Germany. The organisation of the Jobcenters follows
the logic of a one-stop-shop model that brings decision-making authority
for benefits and services under one roof. Although services are carried out
by actors other than the Jobcenter agencies, these are closely linked to both
the provision of benefits and to different kinds of activation services. The
municipal administration and the Jobcenter cooperate closely in the field
of activation services, but retain their respective separate formal mandates.
Nevertheless, in cases where municipalities have full authority to deliver
minimum income benefits, we find less integration and more parallel sys-
tems. The conclusion is that we can identify ‘light’ forms of one-stop-shop
organisation but do not encounter complete or well-functioning integra-
tion between social assistance and activation services that are still based
upon different ideologies that represents different policy fields.

Another aspect of the local institutional design embeddedness is that the
cities combat poverty by applying a work ethic that simplifies the cause
of poverty through a narrow focus on employment status. The primacy of
the work ethic and work strategy overshadows any conceptualisation of
poverty: not being poor is all about having a job. This common approach
in our cases can be questioned, despite each city belonging to a differ-
ent welfare regime. For example, in Malmo, the unemployment rate is
paradoxically about 10 %, while the relative poverty rate is almost 30 %.
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The huge gap between the unemployment rate and the poverty rate can
hardly be explained only in terms of work ethic. Therefore combating
poverty by focusing solely on work and labour market strategies could
be viewed here as insuflicient. In Radom, the working poor are not of
particular interest on the political arena. Poverty in Radom is seen, as
in the other cities studied, as a result of unemployment. Therefore local
authority efforts are focused on getting social assistance recipients back
into the labour market. However, wages in Radom are generally low and
the insufficient minimum wage means that many citizens live below the
poverty line. Many employees earn very low wages and, unlike the unem-
ployed, the working poor are excluded from financial support. We are
therefore dealing with a paradox: the lack of work is believed to cause
poverty, yet work does not alleviate poverty and may even prevent citi-
zens from receiving needed public support.

How are our results to be understood given that we studied cities
with different welfare regimes that nonetheless are following the same
approaches to some degree? The local cases belong to different European
welfare states: Dortmund (Germany, an example of a city in a continental
European country), Turin (Italy, an example of a city in a Mediterranean
country), Radom (Poland, an example of a city in a post-socialist
country), Malmé (Sweden, an example of a city in a Scandinavian coun-
try) and Glasgow (the UK, an example of a city in a liberal country)
(see Johansson and Koch, Chap. 3 in this volume). These different wel-
fare states also have different social assistance regimes (see Johansson and
Panican, Chap. 1 in this volume). Distinctions between welfare states,
regime typologies and social assistance models (see e.g. Esping-Andersen
1990, 1999; Kazepov 2010; Gough 2001; Bahle et al. 2011; Marx and
Nelson 2012) are relevant to the discussion of the conceptualisation of
welfare regimes, in most cases at national level and to some degree even
in the analysis of the vertical relationships between national and subna-
tional levels. In our empirical material, institutional differences are very
evident at national level between countries. However, as already discussed
in several chapters in this book, welfare services are implemented at local
level and, as Kazepov (2005: 5) notes: ‘context matters. Nonetheless,
even if the context matters, in our studies we find similarities between
our cases that we theorise in our three similar embedded dimensions. We
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did not expect the obvious similarities that are reproduced in our local
cases, given the different types of welfare states. A main conclusion from
our empirical material and analyses is that the differences and distinc-
tions between welfare states regarding institutional arrangements are not
reflected in the same ways at local level. The arrangements in local welfare
and local institutional relationships between actors and policy fields can-
not be described in the same terms as the conceptualisation of national
welfare regimes. Equally, the local welfare system does not always match
or even simply mirror institutional changes at national level. In our cases,
we noted qualitative changes in institutional architecture at national
level that are faced with institutional inertia at subnational level. Our
empirical findings cannot be understood in terms of spatial transforma-
tion of European welfare states and a possible redistribution of social
policy responsibilities discussed in terms of ‘rescaling’, ‘subsidiarisation’,
‘regionalisation’ or ‘territorialisation” (see Chap. 2). Instead, if national
governance does not correspond with the local legacy or institutional
continuity (that is often based on the local similar embedded dimensions)
then the imposed or desired changes will be less significant at subnational
level. In the ‘worlds of active inclusion at local level’, the legacy of previ-
ous local welfare arrangements strongly influences the interpretation and
implementation of active inclusion polices. These results can, to some
degree, answer the question as to why changes in a welfare regime are not
always reproduced at the local welfare level, where actors continue to use
more of the same approach regarding welfare arrangements.

When it comes to differences, our results clearly state that our cases
represent substantial variations in local active inclusion strategies and
in how responsibility and involvement are perceived and implemented;
for example, with regard to their respective level of market-oriented,
bureaucratic and participatory focus, each case displays its own unique
landscape of active inclusion. Another central feature of major impor-
tance is the degree to which the local community acknowledges and
recognises poverty itself as a distinct political problem that requires and
deserves extensive and comprehensive efforts to enabling active inclu-
sion services. Our local cases display an array of differentiated responses
to poverty alleviation, ranging from integrated comprehensive collabora-
tions in the local arena that substantially deviate from more simplified
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framings and responses to the attitudinal or behavioural change of poor
citizens as the main solution for ending deprivation.

In conclusion, our five local cases have developed practices and logics
of active inclusion strategies that are significantly affected by their level of
autonomy within the respective national regulative framework as well as
the local conditions regarding legacies, available capabilities or resources
and the ideologically influenced priorities of local governance. This pos-
sibility of flexible adaptation to specific local welfare requirements or of
establishing partnerships represents a beneficial consequence of localisa-
tion. However, substantially varying levels of welfare provision within
nation states or regions, due to differing fiscal preconditions, own local
welfare arrangements and the burdens of local problem pressure, consti-
tutes an evident risk when it comes to unequal access to active inclusion
services within the nation states in our study. This is exemplified by the
more fragmented local and regional governance of Poland and Italy, where
citizens’ access to welfare is highly dependent on temporally fluctuating
regional resources and local pragmatism in finding ad-hoc solutions.
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Concluding Remarks: Exploring
the Consequences of Scale and Place
for Local Active Inclusion Strategies

Hakan Johansson and Bjorn Hvinden

Introduction

This book has explored local strategies for combating poverty against the
backdrop of current debates on active inclusion policies. While much
debate on social assistance and minimum income, activation and active
inclusion tends to focus on national reforms, national policies and
national schemes, our particular focus has been on local strategies to com-
bat poverty, viewed as part of local welfare systems in five European cities.
The main conclusions put forward in this book are that we should not
conceive of local welfare systems as mirroring national regime features.
Instead we note that local welfare systems draw on contextually specific
cultural, social and economic resources and that they mobilise actors who
constitute a unique feature in the particular system of welfare, yet always
within the context of the respective welfare state regime (see Chap. 10,
Panican and Angelin). Furthermore we conclude that ‘local welfare’ is
not restricted to the efforts made by public agencies. It is necessary to
take a broader view on the resources and actors mobilised at local level.
The volume also finds that local welfare systems and local welfare actors
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are not bound to the local level. These are rather participants in complex
multi-scalar interactions that include elements of transfer and translation
of national and European policies and programmes.

In this chapter, we seek to develop these observations one step further
by using the notions of ‘scale’ and ‘place’ to acknowledge that local wel-
fare systems are both ‘products’ of higher-level steering and regulation, as
well as being ‘productive’ actors in terms of translating and transforming
such policies and building upon elements of mobilisation ‘from below’
(see also Chap. 2 by Scarpa). The first section thus revisits our main find-
ings on local welfare systems, as presented in previous chapters, and dis-
cusses these, among other things, against the backdrop of the European
Union (EU) agenda on active inclusion, poverty and social exclusion.
The subsequent section highlights place-specific dimensions of local wel-
fare systems, seeking to identify common dimensions beyond particular
cases. The chapter ends with a section on how the scholarly debate could
contribute to the construction of more robust local welfare systems as
well as coordinated local strategies against poverty and social exclusion.

Exploring Scale and Local Welfare Systems

Scholars have debated the notion of scale extensively; it can serve as
a heuristic device to highlight key analytical considerations regard-
ing local welfare systems. In general, scale refers to the power bal-
ances between various levels of regulation, for instance local, regional,
national, European and international. Of key importance is the analy-
sis of the way that countries vary with regard to how scales are fixed,
boundaries drawn and governmental responsibilities are decided
(Jones and Woods 2004). Scale is not a pre-existing feature or a qual-
ity of relationships, but rather something that is produced. Reflecting
the division of authority, power and resources across levels of govern-
ment, a local welfare system is hence something that results from and
participates 7z the production of relationships across scales. Although
one might anticipate national welfare models as being hierarchically
superior to local welfare systems, as a subordinate tier of regulation,
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such hierarchical structures are not self-evident (Jessop et al. 2008;
Brenner 2009a, b; Kazepov 2008, 2010).

This book shows the relevance of a scale-sensitive and relational perspec-
tive, mainly with reference to national welfare state regimes as structuring
contexts for local welfare systems, and less to an evolving EU agenda on
poverty and active inclusion (Armstrong 2010, 2012). Our previous inves-
tigations into local-national interactions regarding rules and regulations
for benefit provisions (minimum income support and social assistance sup-
port) have found signs of such scalar interactions. We propose the notions
of elaboration, confrontation and compliance to capture the actions taken
by local governments and other local actors (see Chap. 10 for a detailed
discussion). The strategy of elaboration captures the structure of the local
welfare system in the city of Turin, since local strategies are developed in
relation to local conditions, with limited interaction with the central level.
On the other hand, the strategy of confrontation captures the particular
relationship between the local welfare system in the city of Glasgow and
central regulation from UK central government. The strategy of compliance
is mostly used in the cases of Dortmund, Malmé and Radom, although
elements of all strategies are developed in all local contexts.

While these local strategies are mainly directed at national regula-
tory frameworks, institutional arrangements and rule-making, the local
welfare systems studied are part of a broader EU agenda and system of
anti-poverty policies. Recently we witnessed the establishment of an
overarching supranational anti-poverty strategy at EU level that replaces
the previous objectives of the Lisbon strategy by installing a set of quan-
tified poverty targets in terms of ‘lifting at least 20 million people out
of poverty by 2020’ (Jessoula et al. 2014; Jessoula 2015). The target is
part of the EU’s 2020 strategy and is identified as one of the strategy’s
main headline targets. A set of indicators to measure poverty and link
national development to established European ambitions accompanies
the target. While these constitute the main elements of the present EU
agenda, the EU has also sought to link this objective to tools for policy
implementation at national and local levels. One such instrument is the
establishment of a particular European fund to combat poverty and social
exclusion in European member states (Fund for European Aid to the
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Most Deprived (FEAD) European Commission 2014). It complements
the European Social Fund in terms of providing assistance more directly
to the most deprived, in terms of support such as food, clothing and
other items for personal use. The fund started its operations in February
2015 and will have almost EUR 4 billion available for the next 5 years,
often this funding is designated for engaging civil society actors in imple-
mentation at local levels.

In addition, in recent years the EU has promoted the coordination of
minimum income schemes and policies across Europe, lately expressed in
the Active Inclusion strategy. The overall aim of this strategy is to combat
the ‘persistence of poverty and joblessness and the growing complexi-
ties of multiple disadvantages’ (European Commission 2008, see also
Chap. 4 by Clegg in this volume). The strategy is highly ambitious and
rather progressive as it puts respect for human dignity as one of the EU
founding principles and aims to promote a series of social objectives such
as full employment and social progress, combating social exclusion and
discrimination and the promotion of social justice and social protec-
tion. Whereas previous policy initiatives directly focused on poverty and
people in urgent need, the active inclusion strategy proposes a multi-
pillar approach to combating poverty and social exclusion in terms of
encouraging member states to provide sufficient income support, inclu-
sive labour markets and access to quality services. The strategy reflects
recent scholarly debate on poverty as a multi-dimensional problem (e.g.
Whelan et al. 2014). It invites member states to promote integrated
implementation across the three strands: ‘to effectively address the multi-
faceted causes of poverty and social exclusion and enhance coordination
between public agencies and services which deliver active inclusion poli-
cies’ and the active participation of all other relevant actors (European
Commission 2008). All in all, the EU agenda on poverty and the active
inclusion strategy constitute a social investment strategy for the poor and
socially excluded, and since 2013 the EU has defined this as being a
dimension of its Social Investment package.

The EU agenda is, however, highly ambiguous. In the 1990s the EU
also sought to foster common poverty programmes, but was met by
direct opposition by member states (e.g. Barbier 2013; Bauer 2002).
The principle of subsidiarity and member states’ unwillingness to accept
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supra-national involvement in domestic welfare arrangements continues
to restrict the EU's social agenda. Even though the EU has invested in
measures to combat poverty and promote active inclusion at member state
level, these furthermore have limited ‘powers’ in relation to the economic
steering mechanisms implemented simultaneously, putting pressure on
welfare states to reform social protection, privatise and cut social expen-
diture, most amply illustrated in relation to Greece (Avram et al. 2013;
Bieling 2012; Matsaganis 2011). The political debate on these indicators
is not particularly vibrant and above all not on the ‘indirect effects’ of EU’s
economic policies. Scholars have been less optimistic about the significance
of the EU strategies and note that social concerns tend to be subordinated
to economic objectives (Copeland and Daly 2012, 2014; Ferrera 2014).
With regard to the active inclusion strategy, Frazer and Marlier (2013)
maintain that it has been met with lukewarm, if any, enthusiasm from
national policy-makers. Jessoula (2015) suggests that the willingness and
interest of member states to adapt to a European anti-poverty agenda and
active inclusion strategy vary across country profiles: some have been sup-
portive, while others directly oppose them. Bouget et al. (2015) found the
broader 2013 EU Social Investment package (of which the Active Inclusion
approach is a part) has led to limited change in member states. The coun-
tries whose policies match the aims of the Social Investment package tend
to be countries with a prior legacy of pursuing ‘social investment-like strat-
egies’ (without necessarily framing them as such). In general it is the exist-
ing welfare regime models that define the extent to which the policies of
European countries have a social investment profile.

Despite the limited ‘impact’ of recent EU initiatives in the field of
poverty and active inclusion, they nonetheless underline the importance
of a scalar perspective for the analysis of national and local anti-poverty
policies, given that recent efforts by the EU are an illustration of a hybrid
and multi-layered structure of European policy-making (Ferrera 2005,
2014; Hemerijck 2012). This volume illustrates that also local welfare
systems are integrated into wider vertical relationships that influence the
way these systems function, what they deliver and for whom.

When it comes to the significance of EU policies and programmes for
local strategies for combating poverty, clear patterns of resource mobilisa-
tion strategies by local level actors (publicand non-public) can beidentified,
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since the EU increasingly functions as a source of funding. In all of our
local cases, the EU is an important actor when it comes to financing
projects relevant for local poverty reduction. It provides funding for local
projects in the areas of urban regeneration, labour-market training, as
well as projects directly relating to community development and poverty
relief. The transfer of financial resources from the EU appears to be most
significant in the cities of Glasgow, Turin and Radom, that is, potentially
where local government capacity is less evident, and this is also the case
to a somewhat lesser extent in Malmo and Dortmund. However, while
transfer of financial resources is a clear feature of the nested quality of
European anti-poverty policies, we observe only a modest transfer of EU
policies and strategies in terms of implementation or translation of ideas
and concepts on how to combat poverty and social exclusion at local level.
The EU is not a clear source of inspiration, guidance or steering when it
comes to how local actors frame, define and develop their local policies.
Local public actors did not view the EU2020 strategy or any kind of
EU targets for reducing poverty as relevant and those involved in anti-
poverty measures did not express that the European policies for combat-
ing poverty affected them (see Johansson and Maino 2016). This might
reflect that they lack knowledge about how the EU transfer of money is
related to the wider EU agenda, its anti-poverty goals and the rationale of
EU2020, or that they were unwilling to acknowledge this relationship, as
this would suggest that their local policies were ‘dependent’ on EU fund-
ing and hence, on EU policy in general. However, exceptions were local
civil society organisations with direct contacts and affiliations to national
and European umbrella organisations (Johansson et al. 2013).

These results have analytical relevance for both our understanding of
the EU agenda on poverty and on related measures: the ‘game’ is being
played not only on two levels (the national and the EU level), but also
on a third local level. Our results further expand previous discussions on
local welfare systems, since these forms of interactions across scales make
evident that local welfare systems are far from being bound to central
regulation modes, let alone the results of the implementation of national
reform processes. Local welfare systems are certainly integrated into
national welfare state configurations (rules and regulations, patterns of
resource distribution, national policies and politics), but are also systems
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in their own right. Yet it is possible to take established national regime
conceptualisations, models and typologies as a starting point for analys-
ing the local dimension of welfare. However, at the same time, analyses
must be developed that pinpoint the multi-level nature of social policy-
making and national welfare state arrangements, that is, an approach that
views local welfare systems not as being reduced to responders or execu-
tors of a national level, but as relating and responding to and obstructing
higher-level regulation and institutional arrangements (Halvorsen and
Hvinden 2016). A local welfare system involves wider scales of policy
formulation, resource allocation and institutional conditions that struc-
ture the respective set-up of actors as well as forms of governance and
participation within that particular local system. In addition, both public
and non-public local actors are involved in complex multi-scalar relation-
ships and such local actors are not by definition bound to the national
context in which they operate.

Exploring Place and Local Welfare Systems

While the notion of scale elaborates upon a vertical dimension of local
welfare systems, the notion of place articulates their horizontal dimension

(Cresswell 2004; Jones and Woods 2004). Jessop suggests that place is a

more or less bounded site of face-to-face relationships among individuals
and/or other forms of direct interaction among social forces [....] Place is
generally closely tied to everyday life, has temporal depth, and is linked to
collective memory and social identity. Places ... provide strategically
selective social and institutional settings for direct interactions and also
structure connections beyond that place to other places and spaces on a

range of scales. (Jessop 2009: 95)

The notion of place hence challenges us to conceptualise a local wel-
fare system as more than an area that one can draw boundaries around;
it is equally a place of actors and interactions, expressed in local arenas
and environments (see Chap. 2 by Scarpa, and Chap. 3 by Johansson
and Koch). Emphasis on local interactions and agency raises questions
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as to what kinds of power are being produced and exercised, and by
whom. While place is a generic concept that refers to any kind of place,
the analytical arguments presented similarly underpin discussions on
the local welfare system framework, since local places have their own
distinctive cultural, economic and social resources. Within this par-
ticular framework, the following set of factors can be emphasised: the
role of local political traditions and policy orientations; the capacity
of local public actors (both to implement policies and to coordinate
actors at local level); the magnitude of local social problems and the
constitution of local arenas and environments, as mobilising structures
for actors and resources (Andreotti et al. 2012, 2013; Andreotti and
Mingione 2014, see also Kiintzel 2012).

A key finding in this volume is the significance of local traditions and
legacies for the design and implementation of strategies to combat pov-
erty at local level, and for general analyses of local welfare systems (see
Panican and Angelin, Chap. 10). Our local cases share some key simi-
larities in terms of having extensive problem pressures in their respective
national context and having been governed by left-wing political parties
for a considerable period of time. These factors seem to be relevant to the
willingness of local governments to act, but the ways in which strategies
are developed at local level reflect more long-lasting traditions and taken-
for-granted attitudes about how we do things here. Our investigations
recognise the significance of local positions, traditions and cultures and,
in some of the cases studied, the idea of a ‘local spirit’ appears almost as a
basis for a common identity. Whereas, in some cases, such local traditions
put more emphasis on mutuality, trust and inclusive partnership arrange-
ments, in other cases, local welfare systems and strategies adheres much
more the belief that the ‘state’ and public efforts are best suited for com-
bating poverty. This implies that even though local policies are shaped by
the political parties currently in office and based upon present problem
pressures, these policies tend to be moulded and adjusted in relation to
much more engrained practices and norms that are linked to the local
welfare system as a particular place.

Furthermore we note that local governments are central to most local
strategies against poverty, but are never the sole actor involved, since local
welfare systems include actors, resources and capacities that go beyond
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local governments. The capacity of local governments varies across
national contexts, reflecting the role, mandate and resources devolved
to local governments from higher-level governments and authorities.
While local public actors play the most significant role in most of our
local cases, they are much more likely to adopt the role of mobiliser or
coordinator of non-public actors and resources in some of these local
welfare systems (most evidently in the Italian context of Turin). The mix
of actors involved in the design and production of support and services
is thus far more extensive than a mere list of the responsible local pub-
lic agencies and the mobilisation of these involves disparate actors like
large bank foundations and church organisations, cooperatives and com-
munity groups, voluntary organisations and user associations. These are
primarily embedded locally, yet some act at higher scales and in different
local welfare systems.

Limited public capacity (e.g. in terms of financial, administrative and
professional capacities) is a particular shortcoming in some of the local
welfare systems, yet, recognition of a local welfare mix and the ability to
coordinate and liaise with other actors is of equal analytical importance.
Such non-public actors fulfil a substantial role as providers of services
and support for people in need at local level. Whereas such mobilisation
of actors and resources is mostly place-specific, we find that resources are
mobilised both within and beyond the particular local welfare system,
including the contributions of international agencies and organisations.
The need to bring in additional actors and resources seems to have been
accelerating in recent years, reﬂecting the current financial and economic
crisis facing several European countries and is a potential trend that runs
across all local welfare systems, irrespective of welfare regime affinity. This
suggests a complex role (or roles) for local governments, acting as provid-
ers of services and support as well as coordinators of actors and mobilisers
of resources or as contractors of marketised welfare.

The ability to mobilise resources and actors is linked to the composi-
tion of local arenas or environments for formal and informal interac-
tions between actors and the participation of civil society associations
and organisations. Such local arenas and environments are most devel-
oped in the cities of the Dortmund and Turin, potentially reflecting their
corporatist background and local cultures and ‘spirits’. Similar features
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can be found in the Glasgow case, yet here there is much more mobilisa-
tion in contrast to or even in conflict with central and local actors. The
barriers to developing such inclusive arrangements at local level are most
challenging in cities belonging to a social democratic and post-socialist
welfare state regime type. Local strategies against poverty are primarily
in the hands of elected politicians and civil servants, and the ability and
interest in organising the capacity of civil society actors in local strategies
against poverty and social exclusion remains fairly limited.

Our discussion on scale and place demonstrates that welfare state
arrangements are structuring contexts for local welfare systems and that
the local welfare systems relate and respond to national regime struc-
tures. National institutional arrangements are translated and transformed
in relation to local political and institutional traditions and are shaped
by the actors and resources mobilised at local level. Figure 11.1 links
the factors discussed by Clegg (see Chap. 4 in this volume) on national
institutional factors of relevance for local strategies against poverty and
social exclusion, with national welfare state arrangements and a poten-
tially overarching EU agenda. The figure also points to a set of structur-
ing factors embedded in the particular place of a local welfare system (see
Panican and Angelin, Chap. 10). It illustrates the scalar interactions and
place dynamics influencing the composition of local welfare systems and
local strategies for combating poverty.

The notion of place further challenges us to reconsider what is ‘local’
in local welfare systems. Within welfare (state) studies, ‘local’ is usually
linked to municipalities or even to local governments as the lowest subna-
tional unit that provides social services and support for citizens. However,
the notion of a local place challenges us to consider whether poverty is
bound to the administrative and political borders that current policies
and strategies tend to be based upon, for example a municipality or a
city. Processes of European integration and cross-border mobility illus-
trate this. Although only briefly studied in our volume, our investigations
recognise the interconnectedness between different places across Europe,
or, to put it differently, the transnationalisation of poverty as a social
problem. Some of the challenges facing poor EU migrants visualise the
limitations of anti-poverty policies designed with a basis in territoriality
and a particular local place. Whether this should be framed as a form of a
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Fig. 11.1 Scalar interactions and place dynamics influencing the role of local
welfare systems and local strategies in combating poverty in Europe

de-scaling process is another issue, yet it suggests there is a need to open
up the analysis of local welfare systems as interlinked transnationally,
demonstrating that local welfare systems also have a particular inter-place
dynamics beyond national welfare state borders.

Towards Better Coordinated Active
Inclusion Strategies

How can local active inclusion strategies develop without running the risk
of falling into a ‘local trap’? Featherstone et al. (2012: 177) argue that the
present ideal of local solutions are not ‘politically innocent’” and—writing
from an UK political context—must be analysed as part of a broader polit-
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ical agenda of a withdrawal of state responsibilities in favour of local civic
engagement, voluntarism and mixed social responsibilities. Considering
the present economic crisis facing several European welfare states, the
term ‘austerity localism’ is particularly challenging, both in terms of find-
ing local solutions per se but also in the neglect of inequalities existing
between different local places (Purcell 2006; Purcell and Brown 2005).

Several propositions can be identified in this debate on how to move
forward and make local strategies better coordinated or even more robust
(see, e.g. Featherstone et al. (2012) for the discussion on ‘progressive
localism’). Based on the analyses conducted, we support the need to make
policies ‘place-sensitive’, yet this must not overshadow the responsibilities
of the state in terms of defining minimum income standard levels of well-
being for all groups, irrespective of locality or place. Likewise, the danger
of exaggerating the capabilities and willingness of local actors to cater for
the needs of poor and socially excluded groups tends to be forgotten in
demands from governments for more local solutions. To strengthen both
central regulation and the capacity of local welfare systems for mobil-
ising resources and actors are particular importance. At national (and
supranational) level, European welfare states need to develop a regulatory
framework that secures a basic level of protection for the population.
Reflecting the findings in our volume it is of importance that such a
system expands legal rules and also includes a system of redistribution
from central to local bodies and that such a system ensures that local
agencies have sufficient resources to provide eflicient services and support
(Andreotti and Mingione 2014: 8). At local level, active inclusion strate-
gies need to organise the capacity of local actors (public and non-public)
in a synergetic manner in order to permit optimal use of local resources.
Local level policies must thus develop interventions that strengthen the
capacity of local welfare workers to identify precarious groups and explor-
ing the ‘political will to combat discrimination of minorities and other
vulnerable groups’ (Andreotti and Mingione 2014: 8).

These propositions are challenging for most European welfare states
and, above all, for those still lacking a national regulatory framework
for a financial safety net of last resort. In some countries, where such a
framework is in place, basic level protection is still not delivered because
national frameworks tend to be below established poverty lines. Even
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in the cases where such frameworks are in place and local actors have
sufficient capacities this volume has identified coordination challenges
in terms of bridging the gaps between policy areas and stakeholders at
local levels. We furthermore find extensive coordination and governance
shortcomings between various types of public agencies, at different levels
and also between local benefit provision and activation services, since
these systems tend to run in parallel. This volume thus adds to the list of
propositions for more robust and effective strategies against poverty and
social exclusion at local level and notes the need for better coordination
across levels, domains and actors and for much more engagement in the
mobilisation of non-public actors in local strategies to combat poverty.
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