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1 Introduction

This document deals with the different institutibaarangements of minimum income
and social integration policies in Europe. It steinosn the synthesis report the authors
prepared for the EU peer review process, which diateplacing the Belgian DIS policy
in a comparative European confexthe EU is pursuing a policy of mutual learning fo
member and future member states. The peer revi@mdasof the instruments of such a
policy, whose aim is to circulate knowledge andnstate debate and feedback on the
institutional arrangements of single countries Iblyeo countries belonging to different
welfare clusters but undergoing similar welfareoraf pressures. The Belgian DIS was
selected as interesting case in the European walédorms scenario on the basis of an
analysis of the NAPs/incl reports. It appears gsligirelevant in the actual policy reform
debate, because it intervenes on the main feanfrédbe social assistance schemes:
replacement rates, individualisation of rights, usfesocial contract, individualised
insertion programmes, age targeting, etc.

Policies against poverty, in particular social sissice schemes2, represent an important
part of the European social protection systemschvhre articulated along the life course
of people and are composed by a wide range of puidiasures, from child and family
allowances, through education and health systems.erployment services and
unemployment benefits, public care services (forldobn, elderly and dependent
persons), disabled, sickness and injury protectmod-age and survivors’ pensions and
the recently introduced (only in some countries)-afje dependency schemes. The
degree of coverage of the different pillars of abgrotection vary sensibly throughout
the different European countries, and also wittachecountry at the local level. Still,
public social protection in Europe is a wide andnptex system, of which social
assistance represents the last safety net foeegim economic need who, for different
reasons, are not (enough) covered by the othetirexigrotection schemes (de Neubourg
et al, 2005).

Social assistance schemes are becoming more importall European countries.
Despite broad commonalities in this converging dredifferences among countries
persist.

Our hypothesis is that within European countriesa@ssistance and activation policies
are undergoing a deep process of change charactdrysan ambivalerdonverging path
dependencythat is: particular institutions and narrativegg(eontractuality activation
conditionality,...) relating to social policies aimed at combatirygrty are converging.
This convergence, however, is occurring within fifaene of the overall existing welfare
state settings, bringing about an increased diiteatton both between countries and
between sub-national territorial levels.

Within this frame of analysis we will address tb#dwing questions:
1) Why social assistance and activation schemes beowmmeimportant in Europe?

The Peer Review of Social Inclusion Policies hasnbeeried out on behalf of the European Commission
by a consortium between INBAS, NIZW and the Europeamti@e For more information see
http://www.peer-review-social-inclusion.net/peer/edér_html

% By social assistance schemes one usually unddsstaon contributory tax-financed and means-tested
income support and in-kind services targeted to-itos@me citizens, whereas other schemes, covering
labour market related risks, such as old-age peasiod unemployment benefits are generally cortilgu
based.
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2.1

2) What are the main features of theelfare systemsvithin which social assistance
policies are embedded?

3) What are — more specifically — the characterisb€she Belgian DIS which are
relevant in a comparative perspective?

4) What is the impact of the changes and what areritieal issues emerging?

5) What can we learn from the comparison?

By locating the Belgian policies in an internatibparspective, we aim at clarifying the
process through which institutions translate vwdbéity and social risk into socially
defined conditions of need in European countrigsthe respective welfare models.

An appendix includes some relevant data needecioef the policy in the European and
wider international context.

The European development of minimum income polici es

Why are social assistance schemes becoming important in Europe?

Social assistance schemes are becoming more impamtall European countries. This
does not necessarily entail that claimants areeasing as well, but that some common
trends increased economic and social vulnerabilityparticular we can highlight the
following trends:

a) the growth of unemploymeafter the end of the Seventies and the persistehce
unemployment and long-term unemployment in theesurphase. This brought about
the fact that many unemployed had to resort orasasisistance schemes when their
insurance-based benefit was/is over.

b) the weakening of family tig€e.g. growth of divorces, separations, single hbalsks
and single parents). This reduces the possibitityely on relational resources in
developing strategies to cope with economic breakdo

a) The sharp drop of the employment base in theufaaturing sector has been more or
less counterbalanced by the increase in highlyrbgémeous — and sometimes unstable
and badly paid if not in the public sector — formis employment in services. This
occurred in quite different ways in different coued but — in general — the socio-
economic transformation led to an overall precdioraof working and living conditions,
instability of work careers, and a decreasing treidthe full-time long-life job
perspective for some social categories. Flexihiligrt-time and atypical forms of work
are not synonymous with vulnerability and sociatlegion everywhere. It depends on
the social and economic context within which thekireg activity is carried out, as well
as on the regulatory frame of reference. Some stibral levels (namely regions and
cities) are hit more prominently by the transfonmatprocess than others and the
different needs are also met differently in diffgrevelfare settings. However, persisting
and relatively high long-term unemployment ratéecting since the early nineties also
the Scandinavian countries, changed the overaliasie even in dynamic or highly
regulated labour markets.

b) The weakening of family ties is the result ofesal interlocked socio-demographic
processes like the growth of divorces, and semarsitithe diffusion of single households
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and single parenthodas well as increased life expectations (implyihg growth of
elderly in need of care). These changes charaetésisa variable degree the ongoing
demographic transformations in most industrialissmlintries. One of their main
consequences is the weakening of fdmaily's protective capacitglong two main lines:
1) an increasing number of individuals may becomeatly isolated and hence more
vulnerable for longer periods during their life-ce@ (e.g. elderly, lone mothers, single
long-term unemployed); 2) an increasing humberubjexcts is living in households with
insufficient resources, for instance large famikath dependent members (e.g. elderly,
children leaving home at a later age). The rislgrithute differently in the different
countries and regions, also because of differenifavege settings, but the overall
vulnerability undoubtedly increased.

Both these changes are more extreme in cities ithanral areas and are, therefore,
challenging national and local welfare arrangemenk® social groups mainly turning
towards social assistance are long-term unemployadg people (where eligible), lone
parents and non-EU people (Aust, Arriba, 2004). Thumber of social assistance
recipients increased in all countries over the &#gh(see table A.2 in the appendix), and
reached a peak around the half of the Ninetieslael started to decrease, as ECHP data
shows (Nicaise et al., 2003; see table A.1 in {hy@eadix). This change of direction is
mainly due to three factors: a) on a macroecondeviel, the end of the economic crisis;
b) the tightening of the targeting of the measueas]uding part of the claimants on the
basis of their — or their families’ — resources;tlegir increasingly activating features,
moving them towards an entitlement to contributomgmployment measures in case of
success, and excluding those who are less perfgr(aée § 3.1).

The characteristics of the European welfaréesys within which social assistance
policies are embedded

The above sketched challenges that national andr@glocal) welfare systems have to
face are, to some extent, similar. However, thestiiutionalised heritage further
contributes to make the picture more complex. Redehates — in particular when they
address also last safety nets in their classiboatixercise — point to the existencdioé
European welfare systeniBhese are characterised by a different equilibrinetween the
main responsible agencies in the provision of weliae. of resources to individuals in
case of need (e.gtate Family and Markef. State regulation(or its absence) has a
prominent role as it defines the role of the otlagencies and the instruments
governments have in facing poverty and social esxgtu

The five systems are:

1) The Liberal welfare systerflerestateWelfare is conceived as relatively residual and
intervenes only when both tmearketand thefamily have failed in allocating resources.
The market is the prevailing mechanism of regulation and gragion in a highly
individualised (see positions on the “x” and “y"isof graph 1) and competitive society.
The main example of this model is represented byJ8f, where the importance of public
education, pension and health systems is extrefn@iyed, and where there is an
extremely residual social assistance system. Empoy and welfare have historically
been organised through different agencies botheahational and state level.

% Children (0-14 years) living in families with onbne adult as a percentage of all children living in
families with two adults increased from 6 to 9,7%ld-15 between 1990 and 2000 (Eurostat, 2003b).
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Among the European countries, the United Kingdonthes closest one to this model,
even though some substantial differences point @toee state centredvariant of the
model, because of the legacy of the beveridgiadanelstate (expanded during the 40s
and 50s) and the — comparatively to the US — deeelosocial services. However,
poverty (mainly urban) and inequality rates are agnthe highest in Europe. In this
systemSocial Assistances a universalistic measure — in the sense thatybedy in a
condition of need can access it — but with a tigée of the means-test. Generosity and
adequacy of income support levels are in Europarmtermediate position (see “x”
axis in graph 1), lower than in Scandinavian cdasfrout definitely higher than in South
European ones. In the last decades, a sharp retnemt of social expenditure was put on
the political agenda, but the legacy of a highlweleped welfare system allowed
maintaining the core of social protection. Diffetiation among regions occurs more in
relation toactivation policiesand to the related local partnerships (for trajpistages,
motivation, social insertion,...). Social assistartmenefits per se are more or less
managed homogenously throughout the country, ufdimt PES and Benefits agency
management of the New Deals is increasingly frageteand depends very much on the
resources available locally, which are relatedh® degree of competitiveness regions
and cities can achieve on the market.

Different welfare system developments have a stramlg in explaining diverging
poverty rates and social inequalities within saegetBoth the incidence and the duration
of poverty are higher in the US and the UK; thisrise whatever poverty and inequality
measure is used. The lower capacity of this weligtem in preventing poverty is
clearly seen in the poverty rate before and aftansfers, and in particular in the
comparison between the UK on the one side and Denamal Germany on the other (see
table 1). Moreover, although the average citizes ddigher income level, the distance
between the income level of the lower deciles d&rhedian income is bigger than in
the EU countries, except for the UK (de Neuboatgal, 2005). The liberal welfare
system is the one absorbing least public resoyea=pt the familistic one): as table 1
shows, expenditure on social protection as a p&gerof the GDP in Denmark is almost
double than in the US. In the latter model, theticauin increasing public social
expenditure is linked to the rhetoric of maintaghiconomic competitiveness high (see
again table 1).

2) The Social-democratic systeidere state Welfare is pervasive and replaces both
family and market responsibilities, and measures are universalistitjressed to all
citizens according to their need. A wide rangenskind services and monetary transfers
is supplied. The welfar&tateis the prevailing agency anedistribution is the most
important allocation form, even if in the last déea also some second-level insurance-
based schemes have been introduced. Market depsngeverty and inequality are the
lowest in the EUSocial assistances in this system by far the most generous one, not
only in the amounts of the benefits, the high re@haent ratios on the poverty lines, and
on the wage levels (especially in Denmark; seeetdb), but also in the institutional
configuration of the measures. Social assistanaeclear right for those who are not able
to maintain themselves; the payment is assuredr@diocpto the persistence of the need.
Recipients are entitled to a number of supplemgritanefits (housing benefits, family
and child allowances) which, in most cases, liinthover the poverty threshold. Social
assistance is only a residual part of @aranteed Minimum Incom(&MI) package, a
last-resort measure that intervenes to top up ther denefits to the social assistance
threshold. Adequacy of income support is a fact lmcdl differentiation is very little,
except for activation measures, which depend orallgmolitical and economic
arrangements. Even though income inequdléforetaxes and transfers is the highest in



these countries, income inequalities and povertgsrafter taxes and benefits are
particularly low (see the Gini coefficient in taldg, thanks to the overall design of their
welfare system. In fact, the last resort socialsé&sce measures are not so efficient in
reducing the poverty rate, even if they improve it@dme conditions of those in need
(without necessarily lifting them over the poveliye). It is the rest of the income
transfers (child and family allowances, unemploytrianefits, old age pensions) and in-
kind services that keep a bigger part of citizeedl wver the poverty threshold in these
countries (de Neubouret al, 2005). This welfare model is the most expensine m
terms of percentage of social expenditure on thiema GDP (see table 1); nevertheless,
it maintains a high degree of social consensufofis social and economic results are
positive (see the ranking of Denmark in competiiegs evaluations in table 1). As we
shall see, reforms have been approved in ordee¢p kocial expenditure under control,
but the overall system configuration is — compagdyi seen — still the most generous and
encompassing.

3) The Corporatist systentlere state welfare is conceived in a meritocratic way:
schemes reproduce the socio-economic status timiiefa achieve in the labour market
through the position of the breadwinner(s). Tamily is the prevailing social agency
and, coherently, it is strongly supported by spedédrgetedin-kind and monetary state
provisions &ctive subsidiarity. Reciprocity is the most important integration and
resources allocation form (see “y” axis in graph Byen though the state intervenes
extensively, this intervention is mediated by thke rof thefamily. Dependency from the
marketis higher than in the Social democratic model, Ibuter than in the liberal one.
Germany (with Austria, France, Belgium) is the ep@of this welfare system, whose
origins are to be found in the Bismarckian refoim¢he second half of the Y&entury.
Social assistance is still a clear right, but tamify is its target much more than the
individual. Levels are lower, but still generusee “x” axis in graph 1). Specific
monetary and in-kind measures are targeted to iizsnih order to sustain them in the
major caring role assigned to theattjve subsidiarity These, however, may vary at the
Lander level as well as activation measures, ekiengh within a frame of guaranteed
rights.

Graph 1 more or less here:

* Some data presented in the tables in the appeixtixthe impression that Austria is more generoas th
Germany, but the Austrian data refer to the maximewsls of social assistance, which are seldom granted
whereas in Germany it is the guaranteed minimum ithatferred to. Exceptionaina tantumpayments
(varying a lot according to local arrangementsglstap those levels quite often.
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Graph. 1. European Welfare systems and the role of  social assistance schemes
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4) The Familistic systemHere state velfare is conceived in a meritocratic and
fragmented way, like in the corporatist model, ibug less generous and very unbalanced
in the provision of benefits rather than in-kindvéees. Much less resources are targeted
to family policies passive subsidiarilyand to other contributory and means tested
schemes. The consequence is that tamily is overloaded with social caring
responsibilities without or with few resources frame State All south European
countries (I, ES, PT, GR) show a high degree o#llo@riation. Policies are highly
segmented and targeted to particular categoriggem@kency from the market resembles
that of the liberal model with the exception giviey the fact that families reduce this
dependency (low divorce rate, low single househadtis) more extensively. As far as
social assistance schemes are concertiexl,Familistic welfare systens the most
problematic one. Levels are much lower in Spain anthe Italian local measures and
formal entitlements do not guarantee effective payis. Local differentiation and
discretionary power of social workers are much nsmeead because of heavy budgetary
constraints. Yet, the experimental Italian RMI (athhas never been implemented at the
national level) was closer to the Conservative teluas far as levels and features are
concerned (see table A.1l). Together with the recefdrm in Portugal, it went in a
direction towards a converging modernisation ofiaoassistance in the Southern
countries. All these reforms — given a nationalmieavork law of reference — shift
responsibilities for any policy aimed at combatiabexclusion and poverty towards the
local level. This is true, in particular, for acion (or insertion) policies and the



respective partnership involved. Though, there aslegally enforceable social right

within a national framework law, even if some coigg grant the right to social

assistance in their Constitutional Chart, like 8paiMoreover, schemes often send
recipients to obliged family members for supporhick keeps the number of recipients
and the overall expenditure rather low. Income uaditjes and poverty rates are higher
than in the other European countries, especiallyailly where children’s poverty rate is
similar to the US’ one (around 20%). An examplettué overall low capacity of this

welfare model in preventing poverty is represenbdgdthe very low difference in the

poverty rate observed before and after social teasisin Italy, indeed the lowest

difference among the countries considered (see tgbl

5) Thetransition modelis not yet a consolidated model with clear chanastics. Here
both the conditions producing vulnerability and tivestitutional frame aimed at
contrasting them experienced a dramatic change sivec 1989. Most Central European
and East European countries belonging to this mad@érwent a deep structural change
in the economy with sharp GDP decreases followedigyh increases. The reforms
implemented in the last decade to accompany tHemeges and to contrast its potentially
negative impact, have ambivalent consequences,oeithtries like Poland, for example,
giving a more important role to market regulatiarile others like Slovenia investing
more in coordinated market and social policies. $tagting basis, however, is a quite
homogenous distribution of income with — in mossesa— below average inequalities.
Yet, the dynamic of change and the impact of tHecigs adopted in the last decade will
bear their consequences in the coming years. sigsials come from the greater (e.g.
Slovenia, Czech Republic) or lesser (e.g. Slovaalalty of policy transfers to reduce
significantly the risk-of-poverty rates.

The five models described so far show a relativegh degree of coherence with the
configurations social assistance and activatiorcigsl have in the different local welfare
arrangements. We can easily recognise differeeidenf benefits, sets of opportunities in
escaping the condition of economic need and degoéesstitutionalisation of local
partnerships.

Although these differences reinforce the highlygfreented scenario emerging at the local
level for activation policies, one could argue tliairopean welfare systems show a
number of relevant similar features, in particularmpposed to the United States. First and
foremost, social assistance represents in Europeam countries (where it exists), only
the last safety net within a complex and articadfg varying degrees, as se have seen)
system of social protection.

5 This is true for Switzerland as well; Aust and ArriBap4.
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Table 1. Socio-economic and social expenditure indicators for selected EU countries and US

2004 EU Universalistic Conservative Familistic Neoliberal
EU-15 [ EU-25 DK GER IT UK [ USA
Population
Old age index’ | 25,0 24,1 22,3 25,9 26,9 23,7 18.7°
% population aged > 65 17,0 16,5 14,9 18,0 19.2 171 12,4°
Fertility rate® 1,48 1,52 1,18 1,34 1,29 1,71 2.08°
Births out of wedlock” 31,4 30,2 44,8 26,2 10,8 43,1 33,2
Divorce® 2,0 2,0 2,8 2,5 0,7 2,7 4.2
Employment rates °
Male (15-64) 72,7 70,9 79,7 70,8 70,1 77,8 82.2°
Female (15-64) 56,8 55,7 71,6 59,2 45,2 65,6 69.7°
Youth (15-24) 16,6 18,6 8,4 15,1 23,6 12,1 61.6°
% of fixed term contracts* 13,6 13,7 9,5 12,6 11,8 6,0 16,6
Unemployment rates
Male (15-64)’ 7.1 8,1 5,1 8,7 6,4 5,1 6,4°
Female(15-64)’ 9,3 10,2 5,6 10,5 10,5 4,2 5.7°
Youth (15-24)° 16,6 18,6 8,2 15,1 23,6 12,1 12.4°
Long-term (15-64)° 43,4 n.a 22,9 50,0 49,4 20,2 11.8¢
Expenditure on social protection
Per capita in PPS™ | 6.270,0 | 6747,6 8.095,4 7.291,7 6.266,3 7.002,0 5.302°
As % of GDP™ | 27,5 n.a 29,5 29,8 25,6 27,2 152"
(2002) On Family/children*? 8,0 n.a. 13,4 10,7 3,9 6,7
On old age and survivors™ | 45,8 46,2 37,6 42,5 61,9 46,4 6,1"
On labour policies = n.a n.a 4,63 3,31 1,20 0,75
On active labour policies™ n.a n.a 1,58 1,18 0,57 0,37 0.2"
Unemployed covered™* n.a n.a 63,8 72,3 4,4 26,2 n.a
SA for 1parent+1child PPP* n.a. n.a. 585 390 160 420 139
Poverty
60% median pre-transfers’® 24 (01) | 24 (01) 32 24 22 (2001) 26
60% median post-transfers™® 16 ('01) 15 ('01) 12 15 19 (2001) 18 17 (50%) °
Gini index n.a n.a 22 25 29 31 45°
Competitiveness *'
Growth 2005-ranking n.a. n.a. 4 15 47 13 2
Business 2005-ranking n.a. n.a. 4 3 38 6 1

Lold age index: people over 65 as a percentage of the working age population (15-64) (source: Eurostat

2003a).

2 Children (0-14) living in families with only one adult as a % of children living in families with two adults

(Eurostat 2003b).

% Estimated values for 2003. Source: Eurostat (2005).
‘As a percentage of all live births. DK GER UK EU-15 EU-25 estimated values for 2003. BE and IT
Estimated values for 2002 (source: Eurostat 2005).
® Per 1000 persons in 2002. IT, UK, EU-15 and EU-25 estimated values (source: Eurostat 2005).

® Source: Eurostat (2005) Employed persons as a share of the total population aged 15-64. Data referd to
2004 .
* source Eurostat Labour force survey 2004
" Source: Eurostat (2005).
8 Long term unemployed (12 months or more) as percentage of all unemployed Eurostat Labour Force
statistics 2004
%1 PPS (purchasing power standards) Estimated values for 2002 (source: Eurostat 2005).
! Estimated values for 2001 source: Eurostat (2005) Year book 2004.
Zpsa percentage of social benefits (source: Eurostat 2003b)
BAs a percentage of GDP. Years: BE 2003, DK 2000, GER 2002, IT 2002, OECD Employment outlook
2005
14 Unemployed covered by unemployment benefits. Source: ECHP version 2001, data referto 1998 (wave
5). Calculations by Carbone (2003).
!* Social Assistance benefits for one parent plus one child aged 2 years 11 months. PPP= purchasing
Pﬁower parities (E=1). Situation 31% July 2001 (source: Bradshaw and Finch 2002).
Eurostat (2003a). First year 1995, last year 2000.
" Source: World economic Forum (2004). The report and full methodological details are available online at:
www.weforum.org. Updates available.
US sources:
a) US Census Bureau, 2000
b) http://quickfacts.census.gov/qfd/states/00000.html
c) CIA, year 2004
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d) Division of Vital Statistics, National Center for Health Statistics, Births: Final data for 2000. National vital
statistics reports, 50(5). http://www.acf.hhs.gov/programs/ofa/annualreport5/0804.htm

e) US dollars. Total social expenditure includes Public and Mandatory Private expenditure. Source: OECD,
2004, National Accounts of OECD countries, Main aggregates, Volume 1, Paris

f) OECD, 2004, Social expenditure database 1980-2001, www.oecd.org/els/social/expenditure.

g) proportion of the population below 50% median income poverty threshold (Source: OECD, 2005, Society
at a glance).

The impact of changes and the developmerttivbéion policies

The overall changes sketched out above broughttadnouncreased pressure on the
welfare state settings which set in motion a fachéng reform trend. In fact, social

policies faced in the Nineties a deeper shift gutatory terms. Overall spending did not
change accordingly yet, but social assistance sebemith a tighter use of means test
became more important. Beingt passive anymolie the new rhetoric, cross-cutting the
whole of Europe, from the Scandinavian countriestiie Southern European ones
(Ledemel and Trickey, 2001; Heikkila and Keskité2001; Nicaise and Groenez, 2004).

The fact that unemployment has become one of the caaises for the increasing figures
of Social Assistance recipients since the mid 8@ eonsolidating in the 90s — in a
period in which welfare systems undergo cost conmtant and scarce political support —
stirred the debate on welfadependencyand how to hinder it (highlighting mainly

poverty and employment traps).

Activation has become a magic word for finding &gon to dependency and attaining

two goals:

a) Getting people off-the-payrolls by cutting down pabexpenditure for social
assistance and unemployment measures, reducingothial costs of poverty and
unemployment;

b) Empowering the people out of work by increasingrtlogportunities giving wide
social support through ad hoc designed accompamye®sures.

The attainment of these goals varies considerabiy bne welfare system to another and

according to the political colour of governmentsd anunicipalities and the existing

budgetary constraints. In all cases, however, aittim changes the relationship between
the recipients and the public administration, widgrthe duties of claimants and — only
in some positive cases — also their rights6. I bmses, anyway, the emphasis on
activation is driven by a tendency to blame longateunemployment more on the
individual unemployed — as lacking of competenard or initiatives and therefore not
matching the requests of labour market demandherdahan on the overall capacity of
the economic systems to create a sufficient nurobguality jobs. In fact, insufficient
responses to changes in global economy (technalogltanges, differences in labour

® To legitimise activation policies, different naives have been developed which are — in line itirt
contrasting aims — co-present in the public debatvery country. On the one side, activation pefci
are presented as an absolute necessity to containcfal and social costs of inefficient and passiv
unemployment measures, in a moment of fiscal ctis& imposes cuts to the public expenditure.
Budgetary constraints due to the EU Monetary Uni@adso used successfully in the rhetoric. In this
discourse, the accent is on tHaties of the beneficiaries (especially the dutywork and maintain
oneself. citizens who receive public assistance have ve gpmething back. On the other side, what is
underlined is the fundamental function that work imeshaping the personality and in fostering theiado
inclusion and integration of persons. Accordinghis harrative, access to activation programs igla r
that the unemployed persons should be able to dfainont of the public administration, as actiatiis

a key to enter the labour market (again), thus dingi falling into poverty and achieving autonomy
(again). In this discourse the accent is onriplets (to work, but also to consume: citizens have tgbtri

to be defended from poverty by the State accortbngeed, and not depending on their willingness to
activate).
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cost levels, etc.) leads to insufficient labour deihin theEuropean labour markets. In

fact, differences among welfare models apply atsadtivation measures, even though
the emerging picture is more fragmented and heteregus considering the different
territorial levels (see § 3.6).

The main institutional forms through which thesealgohave been pursued are more or
less all related to the first and foremost relevafdrm addressing this issue: the Revenue
Minimum d’Insertion (RMI), which has been introddca France in 1988. At the very
basis of this reform there are two main relevardnges which — according to many
scholars — provided a major paradigm shift:

1) the contracualisation of the relationship betwédwnrhunicipality and the claimant;

2) the activating nature of accompanying measures.

All subsequent reforms (in most south European tma Spain, Portugal and the RMI

testing phase in ltaly; but also in Germany an&aandinavian countries) followed this

pattern of institutionalisation. What differs sulodially are the details according to

which these main lines of reform have been impldaettrand translated into specific

regulatory frames. It is, in fact, this complex qg@es of de-contexualising and re-
contextualising the institutional arrangements palicies, that has a quite differentiated

impact in the different European countries. Mutfearning and institutional shopping are

always filtered by the existing national framewarkd by the interactions new measures
have with the overall welfare system.

Eardly et al. (1996) argue that the policy agenaé r@eforms were rather reflecting the
specific holes/shortcomings of each welfare regifoeyssing on the absence of social
assistance schemes in Southern Europe, the pacsstef social inequality in
Scandinavian countries, the “new poverty” in thentotental countries, and social
assistance dependency in the UK. Lgdemel and Tyi¢R@01), as well, underlined the
social and political conditions of different actian developments. Nevertheless, in the
second half of the Nineties, these partially défgraims were pursued through a similar
introduction of activating measures, with a comneoncern about the need to contain
social expenditure (Aust and Arriba, 2004).

1) In the liberal model, a strong accent on workf@mompulsory activation) was put by
the former conservative governments during the &@s early '90s. Though, in the UK
present labour Governments have developed thogggms, tailoring them in a very
specific way according to the needs of the differgsk categories (so called New Deal
programs for the young (18-24), the long-term unleygd, lone mothers, etc.), with
increasing local differentiation. In the US, theim#arget of reform was the Aid for
Families with Dependent Children (mainly paid tmdoparents), the consensus around
which was decreasing since the ‘80s, as it wagatli to favour welfare dependency and
the reproduction of an underclass culture. Howe@inton’s democratic governments
announced to pursue the end of the welfare “as mesvkit”, and the transformation of
social assistance from a safety net to a springbdawards job insertion and
independence. Obligation to work was introducecetiogr with the re-organisation of
one-stop-shop services and the contracting outasfynactivities, but here as well with a
remarkable variation between and within states. Teerease of social assistance
beneficiaries was reflected in the increase ofptenomenon of the working poor (Finn,
2000).



2) In the social-democratic model there is the &stgradition in active labour policies.
In the last decade, activating elements have baeteoduced also into social assistance
(which was residual in the overall welfare systemta the 90s), in order to increase
employability of benefit recipients and to containvery high social expenditure.
Conditionality characterises these measures for fits¢ time in the Scandinavian
tradition, rising questions of a possible paradimshift taking place in Nordic social
policy. This change, however, has been accompdwyeaiore individualised activation
plans with strong empowering character. Local ddiféiation emerges here as well.

3) The conservative/corporatist model followed mikir trend as the social-democratic
countries, even if starting from a much less dgwedbtradition in activation policies. In
the second half of the 90s, the measures becameasiogly formalised, foreseeing a
mixture and balance of punitive and empowering eleis giving room to a high degree
of local variations and putting often local admiratons under high financial pressure
(e.g. in Germany). For sake of economic savings iandew of pursuing efficiency,
trends of privatisation of services have taken glat different degrees in different
countries. The Netherlands, which performs a vetyid welfare system, has completely
privatised the reintegration services during theoad half of the Nineties. In Belgium
since 1993 relevant activation elements have beteoduced in social assistance (see §
2).

4) In the Familistic model, characterised so faflagmented and highly targeted welfare
policies, examples of last resort measures (PT,ha8¢ been recently introduced for the
first time. They present innovative activation e@s resembling the contractual settings
characterising the French RMI. Spanish Autonomousm&unities, for instance,
introduced regional programs of Renta Minima deeio®n between 1989 and 1995
(Ferrera, 2005). Despite a wide inter and intraores differentiation (see § 3.6.), these
programs filled the existing gap in social assisgaim Spain. The same did the 1996 law
in Portugal (Capucha in Ferrera, 2005). Italy &stesimilar measure in the 1998-2002
period, but never institutionalised it and actudiks back as the only European (EU15)
country without a national last resort measureetiogr with Greece (Matsaganis et al. in
Ferrera, 2005). The Spanish and Portuguese refogpresent an important paradigm
shift, aiming at widening the coverage (previouatyy limited) of people in a condition
of need, preventing dependency and containing @istise same time. On one side we
face a process of centralisation (finally righte &lomogenously distributed within the
country), on the other side we witness a processcoéased local differentiation.

5) In the Transitional model, patterns are stiltlear and the Napincl from the central
and eastern European countries do not provide eguade picture of the reforms and
adopt a rather vague rhetoric. Social assistangetighe top priority vis-a-vis major

structural reforms and old systems still partly sr in the changed scenario.
Replacement rates are, comparatively, low and meas$wave still a categorical structure
of intervention, targeting resources to specifioups at risk and not to the whole
potential population at risk (e.g. in some coustiR®ma or families with children, etc.).

We can therefore observe common trends throughaup€an countries towards the
institutionalisation of social assistance wherwdts lacking, the introduction of stricter
means-tests, and the shift towards activation @slidcHowever, such common trends are
constantly filtered by national specificities, loistal inheritance and path dependency.
Policy changes are therefore less clear cut andetgance and divergence patterns tend
to coexist and influence one another. It is witthiis overall framework that we address
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3.1

the Belgian Droit a I'Integration Sociale, whicheemplifies quite paradigmatically the
changes that have taken place.

A Case for analysis: the Belgian “Droit a I'lnteg  ration Sociale”
(DIS)

The main characteristics of the Belgian DIS

The Belgian DIS law is an interesting case for gsialin addressing social assistance in
Europe. Its relevancy stems from the fact thas bne of the most recent reforms which
addresses the issues at the centre of the actiiat peform debate: the policy design and
management, the indexing procedures, the processdofidualisation of rights, the
introduction of a social contract, the individualis insertion programmes, the age
targeting. The law Droit & lintegration social& (DIS), implemented from the 1
October 2002, explicitly contains a combinationnebnetary support and services of
professional and social integration. In this settiozve summarize the reasons for
developing this policy, and the problems it intetmlsolve.

3.1.1 The historical background of DIS

Belgium has a long tradition of minimum income @udee. In 1974 th#&linimexwas
introduced, a measure of monetary support aimeduaranteeing living conditions
conforming to human dignity to every citizen wittsources below a given threshold and
available to work. In 1976 the CPAEdntres public d’action socidlavere created, and
the Aide SocialgSocial Help) was introduced, with a multiple eéintervention means:
a) monetary benefit b) support services (social guidance, counsellgig.); c) in kind
support (food vouchers, etc.).

In 1993 the law Programme d’urgence pour une societé plus solidainéroduced
within the frame of theMinimex a relevant turn towards active welfare. The
implementation of activation programmes was engaigo the local CPAS that already
managed theMinimex A first distinction by age was introduced: actisa became
compulsory for claimants under 25. The idea ofacia contract” was drawn from some
of the Belgian NGOS working on social integratitvatt were using social contracts in
order to involve beneficiaries in their integratjoath.

The adequacy of thklinimex has been challenged by the consequences of tlaivesg
economic conjuncture that hit European countrigbebeginning of 2000. In particular,
the increasing unemployment (also long-term) ingieh questioned the effectiveness of
the existing labour market services as well asfithencial sustainability of the existing
minimum income measure, calling attention to theeptial poverty traps.

3.1.2 Reasons for change

With the end of the ‘90s the “active welfare stab@tame an explicit political aim and

the flagship of the purple-green coalition that eaim power in Belgium in 1999 after a

long period governed by a Christian-Democratic/8lisi coalition.

This priority was coherent with the EU Lisbon S#gy (2000) aimed at achieving an

economy that should be dynamic, competitive, kndgdebased, capable of sustainable
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" Not without confusion, the nanddéde Socialds also often used with reference to this monédtanefit.



growth, with more and better jobs and with greatsrial cohesion and less poverty. The
National Plan on Social Inclusion (NAP/Incl) is tteol through which member states
define their strategies in order to reach Lisbagdts and translate them into concrete
operative actions. The NAPsIncl 2003-2005 showegteater attention to “promoting
access to work” strategies, and plead for a greaenection between the NAP/Incl and
the NAP/Emp, in order to create virtuous synergibsut labour market integration. In
particular, disparities between territorial ared® discrimination by gender and the
integration of newcomers and second and third géiloarimmigrants are concerned. The
exploitation of the potential of job creation of BS, as well as the fostering of the
emersion of irregular jobs are pursued as waysidease the provision of quality jobs
(Commission des Communautés Européennes, 2003).

Four problematic areas demanded political attentaynlong-term unemployment; b)
youth social exclusion; ¢) immigrants’ exclusiofedlucational inequalities.

a) Long-term unemploymentepresents a social problem because researcBhoam
that the longer persons stay out of the labour etatke harder is their insertion, with
all the consequences in terms of loss of autonomy.

b) Social exclusion of young persorike relative weight of people below ¥Bars of
ageon the whole of minimum income recipients has beeneasing (from 12% to
26% between 1990 and 1999; see table A.l. in appenihis is worrying for the
consequences that such a socialization can havertber steps in their lives and in
terms of wasting human resources.

c) Theexclusion of registered immigrant®m certain social assistance measures, such
as minimum income benefits, represented a flagmaguality that had to be
overcome in view of a universalistic and inclusigaentation and in order to
strengthen their social integration process.

d) Significant educational inequalitiesboth between geographic areas and between
schools in the same local context asked for meagarprevent them to become paths
into poverty (2001-2003 Belgian NAP).

3.1.3 The goals and target groups of the DIS policy

The DIS targets the development of a multidimersiostrategy to address social

exclusion and prevent the rising of other socialbpgms in households hit by poverty

and/or unemployment. These goals are common to mafstmed social assistance

schemes developed in Europe from the end of the '90

More specifically, the DIS law aims at:

= preventing long-term dependency on income transfers

= preventing poverty and unemployment traps;

= increasing the sustainability of the social pratatisystem, and allowing significant
savings to the public budget, also through the gmgen of other social problems;

= promoting citizens’ participation.

As the Minimex, the DIS is a universalistic lassagt measure: every perédas a right
to social integration, but the CPAS may oblige themurn to their family (parents or
children). The DIS introduces a further step toweatee individualization of social rights:
whereas within th&linimexthe couple was treated as a whole, within the €i&h of the

8 Each adult person effectively living in Belgiumdawho has the Belgium nationality, is an EU natipoalis a
foreign immigrant registered in the population me@ stateless or a refugee. Young persons arédeoed as
adults if they are married, have children at changare pregnant.
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married or cohabitating partners has an individigiit to social assistance. From this
point of view, an important change was introducadthe definition of recipients’
categories after a judgement of Beur d’Arbitrage. Nowadays couples with children
are again treated as a whole, and the entitlenfetitechousehold’s person of reference
covers the partner’s entitlement as Well

The critical point of this formulation is that thenefit's level is not differentiated per
numberof persons at charge, a feature that was cons@en theMinimexlaw as well.
As a consequence, a couple without children getssiime monetary benefit as a single
parent or a couple with one or more children atghaDifferently from what happens in
other countries, here the presence of chifdrisntaken into account through generous
family allowances to which social assistance regifs are entitled. This might be a
relevant strategic decision in terms of legitimatyvelfare spending for groups at risk of
poverty. Family allowances come from a differentidpetary line and do not increase the
expenditure for social assistance, avoiding und@ngithe public support for the DIS.

Finally, the DIS reaffirms a clear age differeribatalready present in the 1993 law. For
young people under 25 and students activationtiseasame time a duty and a right, with
a tighter implementation schedule: a concrete ptdjer the insertion on the labour

market must be signed within three months fromoibening of the recipient’s dossier.

3.1.4 The human and financial resources

The implementation of the law is — obviously enouglocal, and it is entrusted at the
basic local structure of Belgian social assistatioe, CPAS. Quite interestingly, in 2004
their name was changed from Public Centre of Sd¢ep to Public Centre of Social

Action, a semantic shift underlining the move towardscaenactivating approach.

The 1976 law did not fix any criteria on the numbéteneficiaries per social worker,
nor any specific financial budget for the personnebts. Practice has shown that
therefore wide differences exist among CPAS inwgston the staff, and others
overcharging workers in order to redistribute tlesvrdossiers. This has evident effects
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% In the first formulation of the law (2002), coupleith or without children were economically treated in
the same way, i.e. they were getting the same anafumbney. In a way, this represents a step backward
in the individualization of rights reinforcing tisrong role of the family and of the subsidiaritjnpiple,
characterising also the other countries of the a@tgstic welfare model (Julemont, 2005). The
disposition was sanctioned by the Arbitration Conr§anuary 2004 for reasons of inequality. In otder
answer to the Court's condemnation, a new regulatiag been introduced. Now households with
children are classified in the same way, disregardtidr parents are single persons or living in glou
(Circulaire 14/12/2004).

n other words, a person living alone gets 625,80r8onth; a person living with one or more persons
(not at his/her charge), gets 417,07 €; while agretiwing with children <18 or a life partner atasige
gets 834,14 €per month. The change is more fornaal substantial. Let’s take the case of a couple wit
two children. In the first formulation of the DIS la@ach of the parents would have been entitled to the
basic yearly amount of 4.400€, i.e. the househaddlleh have been entitled to an overall basic yearly
benefit of 8.800€. With the new formulation, onetloé adult members of this household is entitled to
basic yearly amount of 8.800€ (as “person with fgratl charge”), and his/her entitlement covers leis/h
partner’s as well.

 Economic difficulties experienced during childhaaféect one’s chances to achieve a school degme an
to enter the labour market with the necessary ressuthus decreasing one’s chances to reach economi
independence during adulthood. Eliminating childguty is a key step in combating the intergenenatio
transmission of poverty, and it constitutes on¢hef EU priorities for a more cohesive and compeitiv
European society. Efforts should be made to traatilfes with and without children equally from the
point of view of benefit levels. It has still to lassessed if family allowances are an adequate noéans
taking into account the size of the family withire tBIS.



3.2

on the quality of social work. The 2002 DIS law aiat establishing a first step towards
an official treatment of the financial costs foe tstaff. The CPAS receive a fixed amount
(278 € in 2005) for each new dossier opened, irerot@ cover the fixed costsecessary
to handle the file, realize the first receptionpsteinitialise the integration project.
Nevertheless, the general opinion of CPAS abostwlay of financing is not completely
favourable (Ernst & Young, 2004).

The levels of basic amounts of the monetary benéidtve been increased, as it was
promised by the Government, by 4% in 2002, andrihéu increase by 10% is foreseen
before the end of the legislature. This is aimethateasing the life conditions of DIS
minimum income recipients, in order to keep theoselto a level of human dignity. As
the international debate shows, the level of reptent rates has to be fixed at a difficult
balance point, at the same time permitting decembg standards and preventing
dependency traps (Taylor-Gooby and Dean, 1992).

The CPAS receive a grant from the State for eackopereceiving the DIS monetary
support. This grant is equal to 50% of the benéfitncreased to 60% in case the CPAS
has more than 500 DIS recipients, and to 65% if i2lSpients are more than 1.000. The
Centres also receive a grant from the State foh eacipient they hire within an
employment project (100% of the integration inconae)d for the training or education
costs.

This funding procedure protects the activity capaof the CPAS, avoiding budgetary
constraints limiting the right of access to the sugas. This problem affects contexts —
like south and some east European countries — whereearly budget is given, and
social workers “must do what they can with it".the Belgian case, on the contrary, the
financial burden is divided between the State —civltekes over at least half of the
economic cost of intervention — and the regional lacal level (Lamaitre, 2005).

The dimensions of implementation

3.2.1 Individualised projects

In order to assess the eligibility of the claimahg CPAS foresees a preliminary inquiry
into family and personal (economic and social) ¢ioks of the claimant and opens an
administrative dossier for each individual recipidhthe recipient is considered able to
work and ready for a real jpthe CPAS will develop — together with the claimara job
search strategy. The job should fit the recipieatslities and — as far as possible — the
recipients’ wishes. It can be found in the priveteprofit sector, in the CPAS or in the
municipality which can act as direct employer,rothie non-profit sector. Recipients will
sign a real work contract and will be paid at leghstminimum wage.

As far as the claimants under 25 are concernedsdlaech for a suitable job or the
elaboration of an individualised project is compujsand must be done within the first
three months after the application.

In all cases in which recipients are not able takwahe CPAS has to prepare an
individualised vocational project together with theln this sense the Belgian measure
seems closer to Danish activation policies, in White co-definition of the integration

path has a major importance, than to British orgegrlfier, 2001). Steps may foresee
training, stages, protected work periods in sooighnizations, etc. The CPAS pays the
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training costs, and during this period recipients entitled to anmntegration incomegand
may also be entitled to an additional hedlé supplementaije

Young persons who have not completed compulsorpdgclor have not attained
vocational skills to apply on the labour market) gmepare together with the CPAS an
individualised integration project aimed at theamttnent of compulsory school
graduation, vocational training, or university graton. The CPAS will verify whether
the family of origin can contribute to the educatb costs, or whether the person is
entitled to a scholarship.

3.2.2. Sanctions

Sanctions are foreseen in case recipients give t#slarations or omit information about
their income status, or any other condition thatldaaffect their right to the DIS. The
payment of income integration can be suspendedygartotally for a maximum period
of 6 months (12 months in case of fraud).

Sanctions can also be foreseen in case the retigmes not respect — without a
legitimate reason — the obligations foreseen in thatract. On the basis of the
information reported by the social workers, the Mipal Council has the discretional
power to decide whether to suspend partly or tpttie payment of the integration
income up to one month at the maximum, and up reetimonths in case of recidivism
within one year. It is rather difficult to assebe degree of social workers’ discretional
power, and therefore the diversity in case managelmetween structures, territories, or
categories treated.

3.2.3. Local stakeholders and coordination practice

Because they aim to address social exclusion asl&amensional phenomenon, the
implementation of social integration policies inved a number of different institutional
and non institutional stakeholders. In Belgium ghieture is further complicated by the
federal structure, as competencies on training labdur market mediation for the
unemployed have been widely devolved to the regidhse main actors involved in the
integration projects are: a) the CPAS; b) the PEBSBIGOSs; d) private entrepreneurs.

a) The CPAS. Management, including evaluation of tenber of social workers
needed, is decentralised, and the variability éndtganization of the administrative
work may be wide. The CPAS, as other municipalcefi can also act as direct
employers of the recipients, to provide them withogportunity of a social work or
protected job (Lamaitre, 2005).

b) The labour market services (PESs) are organised wmagional basis. Their local
offices provide mediation between unemployed angleyers, counselling and
training. In the last years some of their activagpsogrammes for unemployed have
been made accessible for social assistance retsgasrwell.

c) NGOs are involved in order to provide recipientthei with a protected work
experience, in the secondary labour market, or witleal paid job according to
their background and competences. Some social izagams provide both kinds of
contracts, while others are more specialised.

d) Private for profit entrepreneurs are involved ie thost ambitious DIS objective,
i.e. the integration of recipients in the “realbtar market, through a non-protected
job that guarantees their social and monetary iedégnce.



3.3

No legal framework exists for the coordination lnése and other local actors involved in
the DIS implementation. As a consequence, greaahility is observed in the kind of

relations they establish, ranging from the mereharge of information, up to real

networking on the concrete recipients’ cases, wathshared methodology and a
coordination of the different steps. Such diffeenbighly depend on the local tradition
of cooperation, on the role of individual social nkers and mediators, and on the
availability of resources supporting the coordioatiinitiatives (Ditch and Roberts,

2002).

The CPAS often experience difficulties in theiratedns with the local labour market
services (VDAB, FOREM, ORBEM, BGDA). On one sideyhfear to be perceived as
the newcomers on the scene of labour market ieser®n the other side, labour market
services may not be stimulated to work towardsitisertion of DIS recipients, seen as
the most difficult persons to be placed in the labmarket (Ernst & Young, 2004). To
enhance coordination on labour market integratiajepts, consultative platforms were
established at the local level. Moreover, the CPa%e been allowed to outsource some
activities and manage others in partnership witieotocal actors. Finally, in Flanders
130 “employment shops” were set up jointly by CPAESs, and NGOs, presenting
together their integration activities.

The DIS: a quantitative overview

Since 1975, the number of minimum income recipié¢nts been steadily growing. Only
in 1999 a decrease is noticed.Yet, a direct corapariis difficult, as recipients’
categories changed a few times. Brussels is therrégat shows the strongest increase;
here the incidence of minimum income recipientswgi®m 8,3 every 1.000 inhabitants
in 1993, up to 19,2 in 2004, whereas at the fedexadl the increase was less than 3%o
(table 2). This is coherent with the fact that bigan areas generally concentrate poverty
and social exclusion (Mingione, 1996).

Table 2. Incidence of minimum income recipients per 1.000 inhabitants in the different
Belgian Regions (1993-2004)

Flanders Wallonie Brussels Belgium
1993 3.8 7.9 8.3 5.6
1999 5.0 11.9 15.1 8.2
2004 4.3 11.1 19.2 8.0

Source: http://socialassistance.fgov.be/Fr/themes/Stats/Beleidsnota/RMI_3.html

An analysis by recipients’ category and gender shthat single persons represent more
than half of allMinimexor DIS recipients from 1994 until 2003. Only sir2@04 they
undergo a small decrease. One observes a predamaimdrsingle mother households
among female recipients, and a majority of singlennliving alone among male
recipients . This confirms that separation and digar lone-parenting represent a strong
risk of impoverishment, especially in presenceaing children.

As it is shown in table A.3., persons between 18 24 years of age represent 23% of
recipients at the federal level, and 25% in WakonOver 20% of recipients were
foreigners in 2003, most of all non EU immigramefugees and stateless people, mainly
concentrated in Brussels.
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In 2003 almost 30% of recipients received onlyiphlkenefit. Family allowances are not
counted in the household disposable income anddbusot affect the amount of benefit
received. Interestingly, 18% of all recipients alsceived an unemployment benefit.

A monitoring system has been created in 2000, bapet 60 representative CPAS.
Table 3 presents data on the evolution of benefggan activation measures.

Table 3. Recipients in integration programs by type of integration 1999-2004 (V.A.)
Year 1999 2002 2004
AV. % AV. % AV. %
Art 60 87 4.495 92,3 7.821 82,6 10.820 85,2
Art 61 116 2,4 304 3,2 170 1,3
Activation 257 53 1.348 14,2 1.711 13,5
Tot recipients in
integration 4.868 100,0 9.473 100,0 12.701 100,0
projects
Tot recipients 83.521 69.882 82.786
% recipients in
integration 5,8 13,6 15,3
projects
Source: own calculations on http://socialassistance.fgov.be/Fr/themes/Stats/Beleidsnota/RMI_3.html
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Article 60 87 of the 1976 law establishing the CHA&sees the recipient’s placement in
an NGO or a municipal office; article 61 foreseks placement of recipients in a for
profit firm; “activation” refers to training and gealification programs. Since the end of
the ‘90s the number of beneficiaries inserted mad&ind of integration programmes has
steadily grown, having more than doubled in absohslues. This growth is more
important in the small CPAS than in the big or nuedisizes ones. We can therefore
assume that the DIS law has stimulated and helpedsinall structures to invest in
activation more than they could do before. The Bels Region registers the widest
growth in recipients activated (Ernst & Young, 2004

Nevertheless, in general terms, recipients in hatign programs still represent a
minority of all minimum income recipients, growirfigpm 5% in 1999 to 13% in 2004.
Moreover, despite an increase in the “activatiordgobams, placement in public offices
or NGOs (article 60 87) remains absolutely pred@min representing 85,2% of all
integration projects realised. These governmerngairés are coherent with the results
reported for 2003 by the evaluation report by E&sYoung (2004), carried out on a
sample of CPAS. Long term independency is a major &which can be achieved
primarily in the labour market, and would therefoeed more relations with the private
for profit actors (see § 3.4). Moreover, the gneatjority of these projects are realised
directly within the CPAS. This may mean a good citgaf the CPAS in absorbing the
demand for working experience, but may as well yrgless good capacity of building
job opportunities in co-ordination with other loctbkeholders. Nevertheless, the very
low figure referring to article 61 should be partlympensated biylan Activa a working
experience programme introduced in 2002, and imclutere in the data on “activation”.

Coherently with the law dispositions on age, theagrmajority (85% in 2002) of
individual projects regards recipients under 25rddwer, individual projects for the over
25 decreased during the first year from 15% to 12%s seems to suggest a risk that
adult recipients are disregarded from the poinviefv of activation resources. Among
the under 25, more than half are involved in a @&t project”, confirming the emphasis
on the maximization of human capital.



4.1

It is not yet clear what results this law may aghien terms of the number of recipients
succeeding in entering the “real” labour markeevitrus data referring to the second half
of the ‘90s (Groenez and Nicaise, 2002) are a gbaxding point for the analysis. First of
all, every year, over one third of minimum inconeeipients move to social security,
work or other sources of income. Obvious enougionger groups, that is to say male,
highly educated, healthy, Belgian, have more chartoemove in this direction. In
particular, men generally reach inclusion througirky while women are more likely to
do the same through marriage and, in the opposietibn, they are likely to fall into
exclusion after separation. Finally, women leavepsut measures more often because of
suspension of benefits, than because they entdalber market (ibidem). This reminds
the need to face the gender question.

The same study also tells us that in the generndsagiculated Belgian welfare system
there is a problem of access to measures, maidytanon take-up: potential recipients
who do not claim any support because of fear, shemdéor lack of information (ibidem).
Unfortunately, we don’t know whether and how fae thew DIS law improves this
situation. Nevertheless, signals from qualitatiesearches are not fully comforting on
the recipients’ degree of information about the maw (Ernst & Young, 2004).

The DIS in international context

In this paragraph we will address six major issndbe implementation of the DIS law,
which are most relevant for the international debat

activation and contractualisation;

age targeting;

the discretional power of social workers;

coordination issues;

territorial differences;

evaluation and monitoring.

ok wNE

Activation and contractualisation

Activation policies have been assessed in intesnatiresearch by considering their main

features and distributing countries on an ideahtinuumbetween “social integration”

and “workfare”.

Lademel and Trickey (2000) use the analytical aateghuman resource developmeént

contrasting it to fabour market attachmehtnd distributing countries according to the

degree to which labour market insertion is compyiseithin activation programmes.

The distribution of countries along that continutefiects the main characteristics of the

respective welfare states.

Nicaise (2002) suggests that in order to distingwsiscial integration and ‘workfare’ we

should consider — among others —the following dete

1. degree of choice for claimants: can they refuseuiteisle proposals? What are
suitable proposals?

2. are there procedures in place to allow for appgathe claimant? Under which
conditions?

3. is there a balance between rights and duties? ®ettite and the social workers have
duties as well as the claimant?

Within this frame, an approach focused on moreadlgcoriented forms of integration

satisfies two needs: a) it represents evidenceathaictivation step was completed by the
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recipient; b) it enriches the personal resources tacipients can apply to the labour
market and — more broadly — in their life, andreg same time it enhances the human
capital of society at large, coherent with the Bibbn strategy.

The DIS legislative reform and its implementatioavé moved Belgium more in the
direction of the group of countries that privilee empowerment and social integration
approach, as the new law foresees participatiae@pients during the integration path,
while sanctions seem to be applied in a rather mi&y. In this sense, the Belgian
measure seems to follow the French RMI orientataalling for a greater sharing of
responsibilities between the individual and theietgcat large, with an emphasis — even
in the name of the measure — on social integradiwh citizenship rights. Luxembourg
has a system similar to the Belgian one, but ifffarént context due to the small size of
the country and the low level of unemployment. Higre payment of social support is
smooth and rapid, but sanctions are stricter (atigvior withdrawal of 100% of benefit),
and more often applied. In the Netherlands, a |lag vecently introduced with features
similar to the Belgian DIS, promoting reintegratiohcitizens through a coordination of
employment and welfare issues.

As far as the new EU member states are concemétstonia a new law came into force
at the beginning of 2006, with the explicit aimaditivating the long-term unemployed.
Hungary, as well, is considering an activation apph that would bring different
measures together in one system. In Slovakia amrigpt reform took place in 2003,
foreseeing activation schemes for people in need whnt to access benefits which
guarantee basic living necessities (shelter, ctotrel meals). Further support is granted
for housing, care services etc. if people are wnablwork. Nevertheless, activation
programs do not seem sustainable as they are fisedesigned, that is through “small
municipal jobs”,, because activated recipients témdreturn to benefits after some
months. The question is how to create sustainabt&places.

In order to tackle the multiple dimensions of sbedclusion, activation programs, even
though articulated, are not enough. The prevemiosocial exclusion also depends on
wider labour legislation, family policies helpingumseholds to cope with the costs of
raising children, and housing policies, given thatising costs are increasingly reported
to be a cause of vulnerability in various EU coigstieven for households with employed
members (e.g. Italy, France, Belgium). These ape®esive policies, but their effects on
the recipients’ empowerment have a chance to bee nmrg-lasting. For recipients
characterised by multidimensional problems, popejterns with a strong emphasis on
social and human development seem more adequdte,awiintegrated approach that
tackles the whole of social problems. Finally, gwecess of an activation programme
depends on the existence of good quality jobs. A®resequence, activation schemes
should be part of a wider strategy stimulating dieenand of this particular labour force,
lowering labour cost (for instance by lowering #oeial contributions).

Age targeting

In the Belgian DIS, the compulsory character ofvation is clear only in the case of
recipients under 25. For those over 25, the paymiean integration incomeanbut does
not have to be linked to an integration projectakable data confirm that many more
integration projects involve recipients under tge af 25 rather than all other age groups
(see 82.3).
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Focusing on the youngest recipients implies attléas positive premises. First, it
prevents the fall into long-term unemployment awodial assistance dependency, by
attempting to interrupt the downwards path at arlyestage. Second, it concentrates
efforts and resources on that group of recipidmasa priori has most chances to achieve
independence through labour market participatibas tincreasing the probability of the
integration programmes to be successful.

Although there is wide consensus and grounded eg&@bout this, the age limit is
guestionable. Many social workers assess it ascatj as the focus on the age limits the
possibility to differentiate recipients on the Ilsasf their chances to be placed (back) on
the labour market. Moreover, this approach risksexglude adult recipients from
integration opportunities, thus raising the isstiequal opportunities across age cohorts.

This dilemma is related to targetipgr seand emerges out of the budget constraints that
characterize social policies in general. Activatafnrmulti-problematic social assistance
recipients is more complex and needs more time dletimation of unemployment benefit
recipients. Thus, if the number of activation bésiafies increases in absence of
important public financial investments, activatiefficiency may decrease. The (non-
intended) result is that those with less persoasburces and more cumulated causes of
social exclusion will lag behind in the (re)intetipa process and the feeling of relative
deprivation might even increase. The targeting vgag to assure a real accompaniment
to social and work integration at least to parthef recipients.

In general terms, a universalistic measure dimassits intervention potential if it is
corrected by the introduction of target groups.tiPalar groups concentrating social
needs or cumulating different causes of exclusmumdbe better supported through
hocintegrative programs, implemented at the locatl€g.g. the Swedish case).

A similar age targeting is observed in the UK, wdtlspecific activation measure (New
Deal for Young) addressed to young unemployed. Qtbentries, on the contrary, tackle
the youth integration problem in completely difigravays. Luxembourg, for instance,
introduced a minimum income similar to the DIS 886, establishing the right to
financial assistance and the duty to be active hbue entitlement is limited to 25 to 60-
year-olds. Germany has traditionally prevented thieenomenon of high youth
unemployment through the development of a verycéffe dual apprenticeship system
which eases the school-to-work transition. On tbetmary, in the Southern European
countries, youth unemployment is not specificallygeted by activation measures, as
young people are supported rather by the familgrajfin than by the social assistance
schemes. This is particularly true in Italy and €& where social assistance is almost
non existent. Here, such disregard of the youttditimm is, by the way, reinforcing sharp
delay in adulthood entry, decreasing the Italiathkiates to a worrying level.

The discretional power of social workers

Significant differences in the application of tlavlare caused by the discretional power
that social workers have at different stages, their power to decide or influence

decisions with regard to the support for theirrige It is a difficult issue to be addressed
in a comparative perspective, because in both yightl loosely formalised systems the
degrees of discretion that inform the activitieso€ial workers are relatively high. What
makes the difference is related to what can bedddcand what impact it may have on
the claimant. In particular, two steps in the imé&tign process in which the discretional
power of the social workers seems particularly ingod in Belgium are:
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» judging the level of accomplishment of the integmatcontract by recipients, and as
a consequence deciding the application of sangtions
= the payment of thAide Socialeand/or other “additional” supports.

In these steps, the result of social workers’ psas@nquiry and evaluation makes the
difference, and has a direct effect on the type qudntity of support received by
citizens. This has been reported in almost allEkecountries, including Scandinavian
ones, even if here discretion is mostly used todathe claimant, and applied mainly to
accompanying measures and the definition of ireepians (Ditch and Roberts, 2002).
In other contexts — Southern and some Eastern Earopountries — discretion plays a
major role already in the definition of the amoant duration of the benefit the recipient
can claim. In this sense, the separation of adinatige issues (related to payments)
from social workstrictu sensy as it happens in many continental European ciesn
might help. Moreover, a major difference is given the possibility for recipients to
apply to the Court in case they feel they have liesaied unfairly, like in Belgium.

Coordination and networking

The Belgian DIS confirms that coordination is calcfor the implementation of
activation measures that, by definition, involvefatient stakeholders, belonging to
different sectors (public, for-profit and non-forefit) and at different institutional levels.
The patterns of coordination among the local ackoesnot evident, and they are strongly
dependent on formerly existing co-ordination tradis and resources (human, monetary,
relational, informative and normative) availablethe specific context). In particular, the
Belgian case highlights the difficulties of coordlilon at three following stages of the
activation process:

1. Application reception and analysis of eligibilitpraditions:in this preliminary phase,
it is crucial that efficient relations between lbsacial assistance agencies and other
relevant offices are established, in order to akmwone side stricter controls and thus
a more equal application of the measures and orottier side a more fluent and
therefore less expensive procedure. Official pracesl of co-operation should be
established at the higher institutional levels,eothise, it is left to the individual
capacity of each social worker to establish usedatacts.

2. Design and identification of resources for the indualised integration projectin
this central phase, it is fundamental that localamssistance agencies can count on
the experience and competencies provided by theutammarket services (PESS), to
widen the integration chances for the recipientsBelgium, many CPAS report
difficult relations with those services. Belgian $Edo not distinguish between
unemployment benefit recipients and social asgistarbeneficiaries. As a
consequence, social assistance recipients, gegnevatlaker, risk failure and
subsequent labelling as “non placeable” unemployddle real integration efforts
might concentrate only on unemployment benefit piecits and on young DIS
beneficiaries, perpetuating the existing segmesrtatf citizens out of the labour
market;

3. Job experiences, job achievemaeint:this final crucial phase, stronger relations are
necessary between local social assistance ageauieactors working on the labour
market, in order to increase probability of success



It appears that services are more efficient whewy #ire integrated, holistic and flexible,
in view of giving quick and adequate responsesew nlients. In order to achieve this,
different bodies engaged in integration (employmestfare) should collaborate. In this
sense the Belgian CPAs offer a good ‘one-stop-shmulel for other countries.

4.5  Territorial differences and local inequalities

A major critical issue in social policies is reldtéo territorial differences. After the

process of federalization which Belgium has undeegm the last decades, the current

debate on social security reforms ranges betweeropiions:

= social security should be definitely regionalisedprder to avoid implicit economic
transfers from one region to the other, and makentanagement more efficient and
adequate to the local specific needs;

= social security should not be further regionalideecause less affluent regions will
become poorer and local differences do not compiy the equality of rights
principle.

As a matter of fact, as many EU countries, Belgiisncharacterised by significant
regional differences in the economic developmeanpdrticular, Wallony is less affluent
and shows higher unemployment and poverty rates Elanders. As a consequence
Flanders region spends more on social securitygatsl back less in terms of subsidies.
The same occurs in Italy with the less affludfgzzogiornoand in Germany with the
easterrLander.

Social security remains in Belgium a matter regdaat the federal level. However, its

implementation is obviously local and services ¢ted to persons such as orientation,

training, mediation, can be quite diversified. Loeariability concerns in particular:

= the proof of the recipient’s condition of need;

= the recipient’s obligation to collaborate with IGEAS;

= the recipient’s availability to work;

= the recipient’s studerstatus

= the supremacy of family solidarity over the sosialidarity.

In all these cases, the Flanders jurisprudence séeinterpret the law in a stricter way

than the Wallon one. In fact, Dutch-speaking cogeserally tend to:

= ask recipients the responsibility of demonstrathngy have insufficient resources;

= sanction more the lack of collaboration from theipents, by largely approving the

CPAS’ decisions about partial temporary suspensibhenefit;
= assign to recipients the responsibility of dematstg their availability to work;
= not consider the insertion in a school cycle asificgeent condition to be exempted
from the availability to work.

On the contrary, part of the Wallon jurisprudeneeds to consider that even though the family
solidarity has supremacy over collective solidaristill it is the society that has the
responsibility to keep family and social relati@wid (Smeesterst al, 2000).
So the richest and most dynamic region turns oltet@lso the strictest one from the point of
view of the application of sanctions, also givea fact that Flanders region is characterized by
practically full employment.

The main problematic point deals with the issuecibizens’ equality: if welfare answers
substantially differ according to the local contestere the social need originates, then citizens
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of the same country are exposed to different oppdrés and, in practice, enjoy different rights
depending on where they live.

Austria has nine different provincial laws govemsocial assistance, without overall approach.
Reform projects are being debated, the first stepphoch would be a national law to harmonise
measures, while the second one would entail minirstandards for activation, which in some
places seems at present to be little more thanaamsnef discouraging claimants from applying
for benefits.

Also in Hungary local governments run social assise schemes, whose provision varies
substantially among different regions, with parcudifficulties in implementing activation
programs in small villages.

Similarly, in Romania, where activation is sepafaben minimum income, and organised at the
regional level, small local authorities have litdapacity to offer a wide range of services or
organise community work. Moreover, in rural arebsré¢ are few opportunities for regular
employment. Claimants must undertake community workeceive payments, but this is not
recognised as real employment and therefore nattedufor pension rights. Local authorities
have discretion over awarding benefits, but a Ibtsmall rural communities lack the
administrative capacity to carry out inquiries.

Instead, a common legal base regulates sociat@ssesschemes in Slovakia’s eight regions.

The risk of too strong territorial differentiatios that exactly those local areas that are more in
need of social assistance and activation programhae® fewer resources to implement them.
Moreover, some political leaders are more dynarhantothers: sometimes, public services
themselves need to be activated.

The Belgian national law is useful in setting minim standards for the DIS, but activation is

geared to local needs and opportunities; therefecane corrective measures have been
proposed in order to reduce the degree of teraitoariability of implementation.

There emerges the importance of local flexibilindareativity in adapting activation measures

to the local needs and resources. The Belgian CRAf®sent spaces where citizens can
explore their role in society, not just in the labonarket.

4.6  Evaluation and monitoring

In comparison to other countries Belgium shows sitp@ landscape as to evaluation,
monitoring and transparency. The first resultsh&f permanent evaluation of the DIS is
already available, both statistical and qualitatioreover, the Crossroads Bank of
Social Security will bring together information abdost collaboration between local
authorities, collecting data on what is happeninhgrass-roots level at the present time,
thus allowing more up-to-date evaluation of serwicEhe option of a sort of regional
Peer Review is also being discussed, where CPA8K ammpare experiences, and
territorial specificities could be confronted.

Moreover, social partners, civil society organisas and local stakeholders enjoy a good
degree of participation in the evaluation and disaan on the minimum income
measures. All evaluation reports are public andlgigiccessible to everyone, whereas
often such documents are confidential, at least fitst stage, as they are considered
more a means of internal adjustments than a caonibilb to general knowledge and
awareness.

Several research reports show the importance aflaegnonitoring and evaluation of

activation policies, using comparable standard caidirs not only relating to
employment. This would also be useful for the aupent of local disparities. The
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collaboration between different levels of governimehserved in Belgium is a good
example for other countries to make evaluationranditoring feasible.

5 Conclusions

The process through which institutions translateenability and social risk into socially
defined conditions of need has, in recent yearenhbsharacterised in most European
countries by the implementation of activation pelc These policies present a large
number of common features, based on contractuakaggnts and a relatively common
design. Though, transferability is a tricky concaptl a risky practice.

Importing a foreign measure is always a complexcgss, in which the input will be
filtered not only by initial conditions and the patlependency tendencies, but also by
creative management and implementation, adaptiegnéw practice to the specific
context, leading to a different output than the emtpd one. Moreover, treating in a
similar way different contexts may give rise to newqualities, as far as it may not be
fair — nor efficient — to give similar answers tdfefent social needs. This awareness
cannot prevent to look for features that might lseful for mutual learning that arise
from comparative analyses.

What emerges from the comparative analysis of tieent debate is confirming the need
for cautious consideration. Countries belonginght® universalistic welfare cluster tend
to underline the structural causes of social exofysand to socialise the risk and the
consequences of being socially excluded, througbvemtive policies, generous
replacement rates and wide activation measuresssige the empowerment of the
recipients. Countries belonging to the liberal {(argaxon) cluster rather tend to stress
the individual responsibilities among the causethefsocial problems. Here activation is
closer to a workfare interpretation, and recipiendigies tend to be emphasised more
than their rights. In the countries belonging te tlorporative-conservative (continental
European) cluster, like Belgium, a kind of balancan be observed between
empowerment and workfare. In the Familistic (SouthBuropean) countries, where
social policies are particularly weak, the famgymostly charged with the responsibility
to support individuals in case of social and ecoicagtifficulty. Finally, in the countries
belonging to the cluster that we definednansition, current trends show heterogeneous
tendencies going in the direction of all four madel

Despite these differences, all European countngsemented activation measures and in
so doing they point to the important role playedploglic policies in addressing poverty

and social exclusion. Activation policies, in faate not just a strategy of getting people
“off-the payroll”, they are also an important conimént of European societies towards
the less privileged, aimed at empowering them tmiee full citizens.

Minimum income and social integration: institutional arrangements in Europe 25



Appendix

26

Table A.1 Individuals depending on SA during the year

ECHP waves
93 94 95 96 97

Austria 1.2 1.3 0.6 0.7
Belgium 1.4 1.5 1.1 0.9 0.8
France 2.3 2.9 2.8 3.0 2.0
Germany 3.8 3.2 3.8
Luxembourg 1.4 1.1 1.1

Britain 2.4 4.0 3.0 3.1 1.5
Ireland 2.2 2.1 2.6 2.4 1.8
Denmark 9.3 6.9 4.7 3.5 3.0
Finland 11.1 | 12.2

Spain 1.3 0.8 0.7 1.1 0.5

Source: Nicaise, et al., 2003.

Table A.2 Individual recipients and expenditure on social assistance in 7 European countries

Individual recipients as % | Expenditures on social Expenditure as % of
Country of national population assistance as % of GDP social security
1980 1992 1980 1992 1980 1992
Sweden 4,1 6,8 0,8 15 4,6 6,7
Finland 3,5 9,2 0,1 0,4 0,9 2,1°
UK 8,6 15,3 1,8 3,9 21,9 30,8
Switzerland 1,8 2,3 n.a. 0,8 n.a. 1,8
France 0,8 2,3 0,6 1,3 3,5 6,4
Germany 4,0 6,2 1,0 1,6 7.1 11,9°
Spain n.a. 2,7 0,3 1,2 2,1 8,4

11982; ?1991; *1990.
Source: Eardley et al., 1996.

Table A.3 Expenditure on active labour market programmes in 9 European countries, 2001

On active |. m. as % of

On active l.m. as % of total

Country On active |. m. as % GDP in relation to unempl. (active + passive) I.m.
of GDP :
rate spending
Finland 0,94 0,10 32,0
France 1,32 0,14 44,4
Germany 1,21 0,16 38,6
Spain 0,84 0,08 38,9
Sweden 1,39 0,29 59,2
Switzerland 0,45 0,18 48,0
UK® 0,37 0,07 40,0
Denmark’ 1,58 0,36 34,3
Netherlands 1,74 0,67 48,0

'2000; “2000-2001. Source: OECD, 2003

Table A.4 Long term duration of social assistance benefits (% of total recipients)

12 months or more 12 - 24 months 24 months or more
Germany 38,3 18,0 20,3
Italy 43,9 19,2 24,7
Portugal 75,3 17,2 58,0
Spain 80,3 19,3 61,0
Sweden 33,6 19,3 14,3
UK 83,0 13,9 69,1




| Source: Saraceno, 2002. Gassman and Deszka, 2003

Table A.5 Evolution in the distribution of minimum income recipients by age in Belgium (%)

Age 1990 1999
<25 11,7 26,0
25-29 11,4 11,8
30-34 11,8 9,8
35-39 12,6 10,5
40-44 12,8 10,4
45-49 9,4 9,5
50-54 10,1 8,7
55-59 9,7 6,6
60-64 54 3,7
>65 5,0 2,9
Total 100,0 100,0

Source: Ministry of Social affairs, quoted in Groenez and Nicaise, 2002.

Table A.6 Minimum income dependency over a 3 year period by age in 1996 in Belgium (%)

Dependency spell 18-24 years 25+ All ages
6 months 19 11 13
7-12 months 31 17 20
13-24 months 30 22 24
25-35 months 12 15 14
36 months 8 36 29
Total 100 100 100
(N =18,957) (N =54,583) (N =73,540)
Source: Ministry of Social affairs, quoted in Groenez and Nicaise, 2002.
Table A.7 DIS recipients by age in the different Regions, 2003
Flanders Wallonie Brussels Belgium
0-17 0,08% 0,12% 0,04% 0,09%
18-19 4,18% 5,54% 2,72% 4,48%
20— 24 17,28% 20,21% 16,99% 18,56%
25-29 8,87% 8,47% 13,34% 9,68%
30-34 8,30% 8,52% 12,44% 9,32%
35-39 9,68% 10,02% 11,99% 10,35%
40 — 44 10,67% 11,40% 10,78% 11,03%
45 - 49 9,36% 11,07% 8,53% 9,96%
50 — 54 9,29% 9,93% 7,62% 9,21%
55 - 59 10,00% 8,62% 6,93% 8,68%
60 — 64 8,08% 4,28% 4,97% 5,64%
65 — 69 2,29% 1,03% 1,78% 1,60%
70+ 1,93% 0,80% 1,87% 1,40%
TOT 100,01% 100,01% 100,00% 100,00%

Source: http://socialassistance.fgov.be/Fr/themes/Stats/Beleidsnota/RMI_3.html

Table A.8 Basic socio-economic indicators by Region, 1990 and 2003

Primary income of households per capita*

Unemployment rate

Flanders
1990 105,1 9,7
2003 108,2 7,9
Wallonia
1990 87,7 21,4
2003 85,7 19,9

Source: Van Gompel, 2004 *(Belgium = 100)
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