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Introduction

The post -1980 history of Western democratic states is full of fascinating evolu-
tions, everyday activities, events, incidents and curiosities. Where the 195Os,
1960s and even the 19705were dominated by an ongoing expansion and broa-
dening of state activities and institutions, the 1980s incited a labyrinthine
conglomerate of paradoxes and contradictions. Social politics (SozioJpolitik or
sociaJepolitiek), the welfare state, social state (Sozialstaat), provident state (ve-
TZQrgingsstaator etat providence), or whatever it may be called, is situated at
the core of that evolution. From a strictly empirical point of view the welfare
state refers to state programmes, arrangements and institutions in the social
policy field. That is to say in the areas of collective societal reproduction:
social security, labour-market policies, health, housing, education, emancipa-
tion and environment. The post-war evolution of welfare states witnessed a
process of deepening of the relationship between state and society, and state
and citizens. Only recently has the entire complexity of that process actually
surfaced, with all its straightforward as well as confusing aspects.

The major empirically traceable trends of the first post -war decades, steady
public and social expenditure growth, have continued in the 1980s. However,
at least two more detailed specifications should be added. Firstly, since the
early 19805, as a result of changed economic, social and political relations
growth in terms of share of GDP slowed down, stagnated and even decreased
slightly in 1982/1983 in order to find later in the 19805a preliminary balance
on a 1980 level. Secondly, where the enlargement of state activities and public
responsibilities since World War n had mainly been due to welfare-state
growth, the share of welfare-state activities (in terms of social expenditure) of
total public responsibilities (in terms of public expenditure) decreased in the
198Os.

The 19805showed the first paradoxical, and even contradictory outcomes
of the encounter between the welfare state and the post 1975 socio-economic
crisis, and especially the arrival of massunemployment. As a first reaction to
the crisis, state interventions broadened, programmes were pressed to their
ultimate borders, and in terms of GOP social expenditure increased faster
than ever before. That in times of declining resources. A second response,
however, h.as been dominated by attempts to reduce welfare~sta~e C?sts and
t", ..aon... .,."'.),ft ....,A u.7AlfQ, .. ~_rtQ,tA ft l'VYPa ft'lIAC! a Gftnp...,..Afttc Qnrl ,"C!tth'lt.",ftr AC!_ILV ."""''''6~ ..."'&.IL...... ,.., ~ ..u"'_ .t' v&- ~, a.~_ ......__ ..y -..u .....__ "'......" ~-

pecially in the field of social security. Yet, these attempts, and even their
realization, have not halted the process of deepening of the relationship
between (welfare) state and society. More and more households and citizens
have become dependent upon the state for societal reproduction needs.

Western welfare states seemed to develop in a convergent direction be-
tween 1955 and 1975. Beyond that convergent trend, however, a more struc-
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tural divergent evolution has emerged in the 1980s. In quite general, and
mainly empirical terms two types of welfare states surfaced. On the one hand
there are welfare states where unemployment stayed relatively low, and there
were no strong impulses for the reconsideration of welfare-state fundaments
(Austria, Finland, Norway, Sweden and Switzerland), and on the other hand
welfare states with high unemployment records, and initiating attempts to re-
construct major welfare-state programmes, arrangements and institutions
(Belgium, Ireland, the Netherlands, and the United Kingdom).

The 1980s also witnessed new challenges and problems which arose to
confront Western welfare states and led to a further inclusion of the state
within processes of societal reproduction: changes in the demographic compo-
sition of the population accentuated the necessity of a renewal of the interge-
nerational contract; a transformation of the production structure (new technol-
ogy), industrial and labour relations (flexibilization) demanded new work pat-
terns, a reassessment of different kinds of work (full-time, part-time, sea-
sonal, black, grey, voluntary, household) and a reconsideration of the relation
between work and income; that included a reformulation of the contract be-
tween various social classes and social categories; role patterns of men and
women changed under influence of the process of individualization, and pro-
voke a renewal of the contract between the sexes; the value patterns of citi-
zens with regard to collective societal reproduction were modified, and asked
for more participatory possibilities and decisional power to intervene in statal
activities; production technology and further innovation highlighted the rela-
tion between mankind and nature; and the growing integration of social
arrangements in a broader international setting (Europe 1992) demanded a
renewal of the merger between national and international welfare pro-
grammes, arrangements and institutions.

This conglomerate of evolutions, prolonged quantitative growth, passing
into a tendency towards stabilization, a further deepening of the (qualitative)
relationship between state and society in terms of collective societal repro-
duction, the metamorphosis of a seemingly convergent trend within Western
welfare states into a divergent one and growing pressure on the welfare state
in terms of new challenges and problems, have been accompanied by the
emergence of a socio-political and ideological discourse on the welfare state.
For the welfare state 'the End of Ideologyl ended in the 1980s. Actually in
a two-fold sense. On the one hand established social and political organiz-
ations, advocating and moulding Western welfare states during earlier dec-
ades, have become more and more attentive to ambiguous and doubtful fea-
tures of the until then hardly unquestioned post-war evolution. That has
resulted in a kind of defensive withdrawal to older designs, the night watch-
man state, a revival of former subsidiary devises under a new cover of the
responsible society, or even the rise of social democratic scepticism with the
role of nowadays welfare states. On the other hand the welfare state has been
caught in the crossfire of both radical right-wing circles, and post-industrial
left-wing radicals. From the spokesmen of New Right monetarism, Moral
Majority puritanism and superpatriotism, and circles focussing on humane
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alternatives to the ugly reality of impersonal bureaucracies, exploitation of
Third World peoples, the arms race, dangerous new technologies, unsafe
products, irrational health, education and transport systems, economic growth
which destroys the environment, and agribusiness profits in a world of mass
starvation.2 Discussions touched on individual responsibility and initiative,
market interference and state dependency, bureaucracy, effective governance,
the role of the family, community, and other social associations on the one
hand, and the role of the working class and new social movements, liberation
from work, feminism, alternative production, radical commitments to environ-
mental conservation, new health paradigms, grass roots democracy and politi-
cal practice on spiritual fundaments on the other. In that context the New
Right formulated slogans depicting the individual being repressed by the
Therapeutic and Leviathan state, and demanding to restore greater self-reli-
ance, the traditional patriarchal family and to end the growth of clientelistic
networks, interest-group manoeuvring and encouragement of dependency.
From an opposite perspective the New Left following the arguments of such
divers writers as Marcuse, lllich, Lasch, Offe, Donzelot and others criticized
the pervasiveness of surveillance, discipline, abuse, arrogance, humiliation,
technocratic irrationality and other perceived negative aspects of welfare-state
evolution.3

Then finally, in the last months of the 1980s, political revolutions raged
through Eastern Europe, the cradle of an apparently tight relationship be-
tween state and society. In the middle of the manifold disputes on these events
an interesting paradox was formulated by many Western commentators, espe-
cially from conservative circles. 'The collapse of the centralized communist
states, state programmes, arrangements and institutions demonstrates the pre-
eminence of Western democracies and the superiority of the market'. States
against markets. Oppression versus freedom. That in a period where the
structural conjunction between state and society is much more deep, solid and
complex in Western societies than in Eastern ones. While the communist state
actually failed to find the core of society, could only position itself quite
exoterically vis a vis social (and societal) processes, Western States strongly
entered and perhaps even invaded society. The welfare state, as the dominant
phenomenon of Western states, embodying the 'interiorization' of the relation-
ship between state and society, in fact represents the most, in historical terms,
'non-market' configuration of the capitalist state.

This post-1980 development of Western (welfare) states, and its more or
less paradoxical, and even sometimes contradictory relationship with society
emphasized the question of the (evolution) of the specific relationship between
state and society, and states and citizens. That reiationship has for iong consti-
tuted the objet d'art of scientific (social) endeavour. However, this concern
took different forms, and sometimes even vanished from academic circles. The
last option actually surfaced after World War II. Political scientists studied
governments, political developments, interest groups, voting, legislative behav-
iour, leadership, and bureaucratic politics, almost everything but 'the state'.
Recovering from the dominance of pluralist and structural-functionalist para-
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digms in the 1950s and 1960s, that actually de-emphasized it as a theoretically
relevant object, from the late 1960s onward 'the state', and at the same time
its relationship to society, re-emerged on the agenda of social science." Since
that time research has been carried out into the roles of states from feuda-
lism to capitalism, the socio-economic involvement of states in advanced in-
dustrial capitalist democracies, and the nature and role of states. Nee-marxist
interpretations dominated the scene clarifying the relationship between state
and society with their interpretations of the functions of the state in terms of
an objective guarantor of production relations or economic accumulation, and
instruments of class rule. Departing from the second perspective some took
the position that states act as instruments of dominant -class interests. Others
viewed states as structures embodying class relations and continually being
reshaped by class struggle. Here class forces and alliances determine whether
given regimes or policies might be at odds with the interests of particular
classes or class fractions.! However, the underlying strongly society-centred
assumptions that states function to preserve and expand modes of production
and are inherently shaped by classes or class struggles made it difficult to
study variations in state programmes, arrangements and institutions across
nations and short time periods, to examine autonomous state actions and to
investigate specific and dominant forms and functions of capitalist states.
These difficulties provoked new approaches in which the relationship between
state and society was examined from a less general, and accordingly more
specific perspective. Corporatism and statism. Corporatist theory focused on
the relation between centralized interest organizations, employers' organiz-
ations and trade unions, in concertation and bargaining with the state and with
each other as representatives of 'society". Statism studied the capacities of
states in terms of 'state autonomy' abdicating from the notion of the state as
a reflection of the demands and interests of social groups, classes, or society.
'Can the state formulate and implement its own preferences?' From a
Weberian perspective states were considered as actors that within a broader
context of socio-economic and political relations formulate and follow their
own goals, and contribute autonomously to public policy making in a liberal-
democratic environment. Even when social classes, class organizations and
class struggle were supposed to be important for the state and state activities,
on the basis of dissimilar state structures and institutional settings consi-
derable differences exist in the way interests and conflicts precipitate action.'

From the mid 1980s onwards a kind of renaissance of the 'generalist' per-
spective on the relationship between state and society took place.8 This renais-
sance was based on former traditions of empirical social science focusing on
the predominant 'Gestalt' of the modem state, that of the welfare state.' This
revival of the (welfare) state as a theoretically relevant object gathered with
a growing stream of comparative studies on social policy and social security
systems, that is to say concrete activities of the welfare state. Initially, from the
mid 1960s onwards, a more quantitative approach, primarily aimed at ex-
planations for the level of social expenditure, dominated that research prac-
tice. In these studies diverse relations were explored: the relation between the
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level of social expenditure and economic deveiopment10, between the level of
social expenditure and political developmentll, between the level of social
expenditure and age of the social security systemU, and relations between the
introduction of welfare arrangements, the fie of the social security system,
and the diffusion of social security systems. That last issue also constituted
the major target of some more qualitatively oriented studies. 1.. Since the mid
1970s the dominance of a quantitatively oriented approach has been chal-
lenged by studies that applied either more elaborate techniques (such as
pooled time-series analyses)15, or used qualitative analyses. In the latter kind
of studies the correlation coefficient was partly', or completely substituted by
analyses of different 'pattern variables' of systems, 'welfare policies', and 'wel-
fare politics,.17

This orientation towards qualitative comparative analyses of welfare state,
social policy, social policy arrangements, and social security systems resulted
in a broadening of the dependent and the independent variables. Within the
welfare state several more specific fields of state activities have been defined,
pattern variables and typologies of social security systems have been distin-
guished, and the impact of the evolution of social and political (power) rela-
tions, electoral outcomes, government composition, policy strategies, political
action, political struggle, ideological debates, etc. has been investigated. These
studies have delivered a deeper and more elaborate understanding of welfare
states.

However, despite this evolution towards more qualitative analyses specific
obstacles for more profound welfare-state analyses remained. Firstly, the
object of welfare-state research has to a large extent been characterized by its
non-problematized notion of linear growth (the evolutionist perspective).I'
Less systematic attention is paid to options, dilemmas, social costs, and con-
tradictions that characterized the evolution of the welfare state, or specific
arrangements within that context. That means a relative neglect of contri-
butions from historical studies of welfare states19 and studies of welfare pro-
fessions for instance the medical2o, of educational historr1, of social disci-p~, of business histo~, of Feminist critique24, and, more recently, of
'post-industrial' ideas on the future of the welfare state.2S In this context also
a certain over-quantification of the welfare state as explanans should be
mentioned. That has been expressed in an overwhelming focus on the level of
social expenditure and on quantitative dimensions of the welfare state, such
as coverage percentages, income-replacement ratios, days of waiting and
entitlement, and a relative under-representation of more qualitative analyses
of welfare- state arrangements, of social services, forms of management and
control, strength oi sociai rights, equaiity, universaiism, the institutional divi-
sion between market and politics, implications of participation, etc. This
neglect is to some extent understandable in the light of the fact that a majority
of scholars seem to be less interested in the welfare state than in the validii
of their explanatory theories of power, modernization, or industrialization.

Secondly, if there is explicit orientation towards 'politics' as an independent
variable, that factor risks being treated in a very narrow sense: government
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composition, the process of policy making at the level of the government and
specific departments, policy implementation, etc.17 In other words 'politics'
seems to be swamped by 'policies'. This is possibly a remainder of the ear-
lier handiwork of political, and more in general, social scientists. Policy studies
originated in the area of foreign policy, a kind of activity conducted exclusively
by state governments, not seldom in secrecy and most often in exclusion &om
wider social forces, although not immune to stirrings of public opinion. How-
ever, domestic policies, and especially social policies are pursued by nOD-
governmental actors as well as by governments and governmental bodies, are
mainly public, and more often than not involve social forces in one way or
another. Policy analysts are perhaps aware of this, but the large amount of
time and energy they spend on tracing processes of policy-making and policy-
implementation has an inherent potential of narrowing the sight to the actual
policy-makers or -implementors, their practical vistas. and their usually narrow
circle of key advisers. Too little attention has been paid to broader orienta-
tions of social and political organizations, political parties. employers' organiz-
ations, trade unions, clientele organizations, on social ordering, on the rela-
tionship between state and society, their more concrete ideas and demands,
their power positions or their strategic options.18

Thirdly, &om a welfare-politics perspective international comparison in its
most literal interpretation risks becoming less profound, the more countries
are compared. That applies certainly for quantitatively oriented studies, but
it also holds for more qualitatively based research. Where in terms of valid-
ity and reliability, large samples should be preferred, that causes serious
problems in terms of specific attentions to the more intricate processes of
welfare politics. International comparison based on a large sample has gener-
ated fairly general hypotheses with little or no explanatory power for more
specific national developments of welfare politics. As a kind of response to
that reality, initiated by the need to clarify nationally unique characteristics,
central hypotheses were adapted to the specifics of distinctive groups of coun-
tries. Here new problems showed up. The profundity of the argumentation
came into conflict with the required degree of validity and reliability. More in
general. the results of studies in this field seemed to be highly sensitive to the
selection of countries, the periodization of the data, the choice of policy
measures. and, of course. the decision on indicators for the independent varia-
bles representing differences in demographical, economical, social, political,
and institutional structure. Some of these difficulties may be reduced by fur-
ther improvements in the conceptualization of indicators and in the selection
of the data. But. in a more fundamental sense, any attempt to explain variance
in policy outcomes exclusively by reference to differences in the generally
ope rationalized independent variables in the various countries is bound to
remain unsatisfactory simply because it is based on theoretically incomplete
models of the underlying real-world processes.f" This dilemma asks for an al-
ternative kind of qualitative international comparison: a more extensive study
of one country or a smaller set of countries in order to get a better grasp of
the specific dynamics of welfare politics; not so much aimed at testing hypoth-
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eses, but more directed to outline and explain the sp'ecific evolution of, for
instance, the welfare state in an 'ideal-typical' setting.30

These more specific obstacles for welfare-state analyses constitute a part
of a broader theoretical constraint. General theories of states and politics have
hardly been developed with the welfare state in mind. And vice versa, welfare-
state research has been much more concerned with whether politics matters,
than with what kind of politics and what kind of political theory. Even the
specialized welfare-state researchers have had little interest in state and
political theory as such. fn other words, the terrain for a proper confrontation
between state theory and welfare-state realities will to a large extent still have
to be laid out.31

This study takes up the challenge of this confrontation along several lines.
Welfare-state evolution, in terms of welfare-state structures, capacities, activ-
ities and institutions, is not studied as a purpose as such. These structures, ca-
pacities, activities and institutions constitute the forms of expression of a
changing relationship between state and society, of the specific task of the
state in the broader process of societal reproduction. From that perspective
the concept 'welfare state' should be broadened to the concept of 'social
politics and the welfare state'. Although in this study the concept of 'welfare
state', in terms of state capacities, activities and institutions, is the dominant
one, a second concept is also used, 'social politics'. This concept refers to a
broader, historical and social-political context. From that perspective social
and political activities of classes, social groups and individual citizens orig-
inated collective arrangements on local, regional and even national level even
before modem states reached their contemporary configuration as highly
centralized and institutionalized entities and even before states became wel-
fare states. Within this meaning social politics always includes the welfare
state, while the welfare state in terms of state capacities, institutions and
activities constitutes a kind of 'statal' materialization of social politics.

In this context the relation between social policy evolution as the express-
ion of collective societal reproduction and the process of state formation is re-
garded as a reciprocal one. Not only did the formation of national states
promote the foundations of the welfare state, it was also social policy experi-
ences ('trial and error' practices) which made up a cardinal component of the
'learning process' of both ruling elites, and social policy subjects in their
contributions to and activities in state formation. The modelling of social
politics, the welfare state or social security systems formed a part of broader
societal projects. That is to say more or less coherent entities of demographic
(volume and extension of the population) economic (production, accumulation
and distribution), sociai (sociai configuration, sociaiization, disciplining, con-
trol, and societal cohesion), political (nation-building and state formation,
citizen and political rights, dominance, hegemony, legitimacy, security), cul-
tural (nation-building in terms of language, communication, socialization,
standards and values), and institutional (state formation, institutionalization
and organization, regularization) ideas on ordering society and the relationship
between state and society, between state and (groups or classes of) citizens.
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Living in these turbulent years of monumental ideological debates on foun-
dations of Western welfare states, and initial attempts to reconstruct them
with a view to the future, it is provocative to reconsider the history of social
politics or the welfare state from the perspective of present (welfare state)
activities, interventions and institutions. If welfare state formation as such, in
terms of activities, interventions and institutions, had been the primary pur-
pose of this study, some rationality could certainly be found for such point of
departure. However, the main objective is to study the evolution of the relati-
onship between state and society (state and citizens) as materialized in socilll
politics, the emergence of collective forms of societal reproduction, that is to
say of guaranteeing subsistence, labour(-market) regulation, and the structur-
ing of general living conditions and environment of (groups and/or classes of)
citizens. That concept refers to social and political activities of classes, social
groups and individual citizens originating collective arrangements on local.
regional and later on national level even before national states reached their
contemporary configuration as highly centralized and institutionalized entities,
and even before states became welfare states. From that perspective an
analysis of the emergence of social politics includes the arrival of (modem)
welfare states in terms of state structures, capacities, activities and institutions,
as institutionalized configuration of social politics.

This is more than purely conceptual reasoning. Such a point of departure
demands critical attention to 'evolutionist' interpretations of the history of so-
cial politics (welfare states). This 'evolutionist' or 'modernization' perspective
perceives the welfare state as a phenomenon that historically dated back to
the last decades of the nineteenth century, and since then evolved along paved
paths to its recent mature stature.3% However, no 'irreversible series of sta-
ges' seems to exist through which social politics (welfare states) have moved.
It is true, all social life can be represented as series of episodes, and encoun-
ters in circumstances of co-presence can obtain episodic forms. That certainly
holds for large-scale processes of change, in which there is some defmite type
of institutional (re)organization, such as the formation of cities in agrarian
societies, the formation of early states and the emergence of welfare states.
In that context episodes may be fruitfully compared with each other, but not
in complete abstraction from their unique origins, or even more important,
their distinctive specifics. Each historical phenomenon has to be studied and
interpreted as autonomous object of study, and not as a subordinate element
in a series of events.33

The 'evolutionist' interpretation, that has been dominant in welfare state
research since the early 19705, provoked scientific restrictions on the deve-
lopment of social politics and welfare state theory. Firstly, the 'evolutionist'
interpretation generated an idea of enduring social (welfare state) advance-
ment once a kind of liberal bre~ was forced between earlier social policy
practices and the introduction of the first social insurance arrangement since
the 18705. Again, recent historical research disclosed that this perspective
represents an incorrect drawing of social politics history. The early decades of
the nineteenth century can hardly be regarded as a period of socio-political
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laissezfaire and non-interventionist state practices. In that time Western Euro-
pean states strongly expanded in terms of social expenditure and public
emp'loyment, as well as in terms of state activities, interventions and instituti-
ons.3SAlthough for the United Kingdom some, however insufficient reasons~
can be found to argue for a liberal break, that certainly does not hold for the
French and German cases. German social politics during the nineteenth
century demonstrated a high level of continuity between old social policy
practices and the modem Sozialstaal. The Sozialstaatlinked up with its social
insurance concept to the 'previous pre-emancipatory idea of relief for its
obedient citizens,.37The evolution of social politics, and later of the welfare
state, was not simply a process of social advancement in which continuous
perfection of social welfare and social rights dominated. Social politics (the
welfare state) constituted a component of a broader process of social and
political ordering. In that process social politics was not only and always
characterized by forward movement, but also by stagnation, reconstruction and
even destruction. At the same time that process was not just symboIized by an
unbroken increase of public responsibility. Social politics stood in a long tradi-
tion of growth, but at the same time also fluctuations in the relationship be-
tween state and society. That process already started in the fifteenth and six-
teenth century with gradual, but by no means continuous nationalization, dif-
ferentiation and extension of welfare (state) institutions. Throughout the his-
tory of social politics (welfare state), and even today it has been apparent
that periods of continuous and sometimes explosive expansion, have been fol-
lowed by times of relative stagnation and sometimes also regression.

Secondly, the 'evolutionist' interpretation has introduced a rather negative
perception of the history of social politics. Earlier forms of poor relief and
other styles of social policy, studied from present formal and institutional
standards, have been perceived as a kind of antipode of modern social politics.
Primitive 'pre-welfare state' history has been placed opposite effective contem-
porary practices. In that context the welfare state has been interpreted as part
of a story of progress 'onward and upward' by which a punative and insensiti-
ve selective system was replaced by a humane and generous one.38 However,
recent historical research demonstrated that society and social associations
manifested a long tradition of social responsibility. In pre-nineteenth-century
Europe local, regional and national public arrangements, summarized under
the title of 'Poor Relief', organized on relatively efficient basis material sup-
port and other forms of social sustenance. For instance, benefits paid accord-
ing to the English Poor Law of 1834 provided, related to average income of
adult workers, a relatively higher level of income maintenance than basic
~ftC":nftC" ~n"".-.A""C"'"'lIItDori n_,1a. ..... J.a. T1.. ......,.,I.._ .. A A_:_: ............:__ !_ .L~ 1nOl\- 39
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Thirdly, strong emphasis on the last decades of the nineteenth century as
the take-off phase of present welfare states (social politics) led to a too uni-
lateral interpretation of the relation between state formation, or more specifi-
cally the arrival of liberal democracy, and welfare state formation. Undoubted-
ly, concentration of political power in institutional (national) centra was an
important precondition for the formation of modern welfare states.40 The
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emergence of social politics as national vocation was strongly connected with
the appearance of the national state as legitimate representation of the bonum
commune and as materialization of an autonomous capacity to social interven-
tion and regulation. Although on the level of national states an initial impe-
tus can be found in poor relief and other social activities from the sixteenth
century onward, the eighteenth century formed a crucial period when in
Western Europe a state conception broke through that constituted the basis
of the modem state. The liberal, constitutional and parliamentary-democratic
state broadened the boundaries of social politics, without however changing
its fundamental character.41In this context relatively less attention has been
paid to the role of social policy activities in the process of state formation.
From the fifteenth century onward local and regional, and later on national
poor relief and other social activities constituted a learning process for social
and political elites in developing and organizing interventionist and regulatory
capacities, activities and institutions. They developed projects and strategies
for social and political intervention, and learned to act and react on a collec-
tive basis to growing needs for regulation of complex social and economical
relations (as result of industrialization, urbanization, etc.), stagnation of
traditional forms of societal reproduction and political disciplining, and inten-
sifying class differences. That impact was probably more prominent than the
reversal effect of state formation on social politics.

Fourthly, the 'evolutionist' interpretation, with its concentrated attention on
more formal, institutional and administrative aspects of the evolution of wel-
fare states (social politics) risks underestimating the importance of political
(class) constellations. Ruling elites began to understand social politics (the
welfare state) as a system of social structuring and domination, linked up with
instruments to control, as well as to integrate the population, and especially
its social and political (class) organizations into existing economic, social and
political relations. Instruments that in the process of state formation were
continuously adapted, changed and refined facing new problems and chal-
lenges. Here social politics acquired its own raison d'etre. This process of
social and political learning resulted in the generation of broader, more or less
explicitly defined, and sometimes even partly disguised, societal projects.
Projects that focused on the specific relationship between state and society,
between state and citizens. An analysis of these projects, and their relations
of domination in terms of support by major social and political actors over
longer periods of time constitutes a basis for an understanding of the forma-
tion of differential forms of social politics and welfare-state commitments,
their differences through time and the location of social politics in the history
of states.

The plan de campagne of this book can be outlined according to the themes
of the various chapters. In chapter 1, 2 and 3 it is argued, based on an analysis
of the historical evolution of Western welfare states, that social politics,
welfare states, and social security systems constitute a part of broader socie-
tal projects, of a more or less coherent entities of demographic, economic,
social, political, cultural and institutional ideas on the ordering of society.
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Here the general route followed from the formation of the relationship be-
tween state and society (state and citizens) along social politics (welfare state)
lines, the accompanying state (re)formation (structures, capacities, activities
and institutions), with special attention to the formation of (different) societal
projects, their encounters, and finally up to the reversal impact of domination
and hegemony of specific projects on the evolution of the relationship between
state and society (state and citizens) and its materialization in state structures,
activities, interventions and institutions. In that contextan alternative periodi2a-
tion of the history of social politics and welfare states is used. Existing periodi-
zation has strongly been influenced by the 'evolutionist' interpretation of the
history of Western welfare states. The last decades of the nineteenth century
were taken as a point of departure, and the evolution was furthermore de-
scribed in terms of 'introduction', 'experimentation', 'consolidation', 'exten-
sion', and 'completion,.42 From that perspective only the post-1970 period
provoked some difficulties. How should we understand recent social politics
and welfare-state evolution in the context of an 'evolutionist interpretation'?
Suggestions were made in terms of 'consolidation and reorganization' or
'reformulation'. However, these attempts to structure social politics and
welfare state history do not appear so fruitful for an orientation directed to-
wards the formation and evolution of societal projects. From that perspective
an alternative periodization is used in this study: (a) (re)formation (-1870s);
(b) project differentiation and institutional establishment (1870s-1930s); (c)
project competition and post-war settlements (1930s-1950s); (d) consolidation
of dominant projects (1950s-1970s); and (e) project reformulation (1970s-).

Chapters 1,2 and 3 are restricted to the first threeperiods, while the fourth
and fifth periods are studied in Chapters 5 to 8. In this context it should also
be emphasized that the main object of this study, the formation and evolution
of societal projects, is approached from a series of different angles. Because
of its specific focus the study does not pretend to cover the problem with any
degree of uniformity. Within this study, the evolution of Dutch social politics
and the Dutch welfare state is followed along all its different periods and
stages. However, this single-country case is located in a broader spectrum.
For the first period, the (re)formation of societal projects (-1870s) a relative-
ly wide perspective is chosen. The evolution of first social politics activities
is studied in an historical and international comparative setting. Ruling social
groups and elites learned to develop more or less coherent mixtures of socio-
political goals, strategies, practices, instruments and institutions in order to
react to demographic, economic, social and political problems and challenges.
The historical patterns of that learning process show simultaneously evident
similarities, as well as remarkable differences. From the late eighteenth
century onwards this analysis is specified along six case studies, the United
Kingdom, France, Germany, Sweden, the Southern and the Northern Nether-
lands. The second period, the differentiation and institutional establishment
of societal projects (1870s-1930s), is studied along two case-studies. The first
case is an analysis of the classical example, the establishment of the first
modem social insurance schemes, health insurance (1883) and accident insu-
rance (1884) in Bismarck's Germany. In the second case-study the route is
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followed along which initial societal projects emerged in the Netherlands, and
along which the confessional one(s) finally reached a hegemonic position. The
third period, the one of project competition and the post-war settlements
(19305-1950s), is again studied from a international comparative perspective,
in which the analysis of three case-studies is positioned against the background
of more general international developments.

These first three chapters of the study embark from a historical and inter-
pretative perspective along which the emergence and materiality of societal
projects is followed. With the arrival of the post-war settlements, the relation-
ship between societal projects dominance or hegemony on the one hand, and
social politics and the welfare state on the other hand became more and more
close. It is on that point that, in chapter 4, social politics and the welfare state
are more theoretically located as the outcome of a complex interrelation of
structural processes (demographic, economic, social, and especially political.
and ideological), and more theoretically defined in terms of a specific relation-
ship between state and society, and state and citizens. The specifics of that
relationship are then linked ~~ththe distinct characteristics of various societal
projects, and accompanying soa.;.l policy options.

This more theoretical outline is h.:~n used in the second part of the study
in order to study and explain the post-car evolution of Western, and more
specifically Dutch social politics. In chapter 5 attention is given to the (post-
war) evolution of Western welfare states. This analysis constitutes the basis
for the thesis that in the long run these welfare states diverge into strong and
soft welfare states. The point of departure is an empirically based inter-
nationally comparative argumentation, that is subsequently followed by a more
theoretical one, based on the reasoning in chapter 4.

Inchapter 6 and 7, the concrete historical materialization of one specific s0-
cietal project, the confessional project in the Netherlands since World War Il,
and its challenges for the future are studied. In chapter 6 attention is focused
on the concrete evolution of social politics and the welfare state along a series
of phases, and under different governments and governments' coalitions. In
chapter 7 this evolution is studied as an outcome of demographic, economic,
and especially social and political processes, and than more specifically the
impact of the continuous hegemony of the confessional societal project. Since
different societal projects can in the long-term induce various relations be-
tween state and society (state and citizens), and along that road distinct
outcomes in terms of social welfare, or collective societal reproduction, in
chapter 8 the analyses is broadened along further international comparative
lines and some general outlines of current welfare-state evolution are summar-
ized.

Inchapter 9 recent debates on and proposals for a far-reaching transform-
ation of existing social policy lines and welfare-state structures are examined.
Here several, more or less radical, projects seem to be at stake. The question
is answered as to whether these projects represent feasible alternatives to
existing social policy practices, and/or embody new paradigms on social wel-
fare, in terms of innovative options for new forms of production, consumption,
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work, the relation between work and income, health, cohabiting, social and
political participation, and the relation to nature.

Finally, in chapter 10 the future prospects of Western social politics (wel-
fare states) are examined. Here the specific relation, or better, the unique
evolution in the relationship between state and society (state and citizens) of
post-war welfare states is studied. Does a continuation of the existing relation-
ship, based on muddling through or patchwork constitute the most viable
future? Or do any illuminating alternatives stand out through which society
can emancipate itself from the chains of the existing relationship?
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PART ONE

SOCIAL POLITICS AND SOCIETAL PROJECTS



Chapter 1

The History or Social Politics (Welfare States) in Western
Europe. The Formation or Societal Projects

The history of social politics dates back to sometimes after the Middle Ages,
when the first arrangements emerged for the support of the poor. From then
onward society. initially monasteries and rural communities. followed by the
medieval cities. regional connections and finally the national state. took care
of individuals and groups of individuals whom were not able to provide in
their own livelihood. and .organized social life through broader lines of guar-
anteeing subsistence. Iabour( -market) regulation. and the structuration of gen-
eral living conditions and environment. In the rust centuries the principal
addressee of intervention was a wide. and fairly diverse band of individuals.
Poverty with all its antagonistic consequences hit sick and disabled persons.
the mentally handicapped. widows and orphans. the elderly. workshy individ-
uals, illegitimate children. abandoned wives.condemned criminals, day labour-
ers in rural areas. predial serfs. and somewhat later journeymen. elderly arti-
sans. outworkers, industrial workers and unemployed persons. And outside
rural communities and cities poverty and anarchy existed among gangs of
vagabonds and beggars.

The objective of this chapter is not to present a history of poor relief and
to sketch its sometimes colourful, but mostly bitter and harsh practices. The
ambition is to analyze the rust stages of social politics and to study the routes
along which ru1ing social groups learned to model society, to structure the
relationship between state and society, and to exercise control over indi-
viduals, and classes and groups of individuals in that context. The principle
questions in this respect are: when did more or less coherent (societal) pro-
jects emerge. and how were they (re)formed on the basis of practical experi-
ences? And what kind of form did the relationship between state and society,
between state and individuals (citizens). take on throughout this learning
process?

This analysis is thwarted by a particular methodological problem. Looking
at the history of social politics, more specifically poor relief. guaranteeing
subsistence, labour(-market) regulation. and the structuring of general living
conditions and environment from the perspective of the (re)formation of s0-
cietal projects. available data and sources are relatively scarce. That does not
only hold for alternative (initiatives to) projects. but also for hegemonic
projects. Just some, more or less outward intellectual and/or utopian designs
were more explicitlydelineated and documented. This problem diminishes the
more the twentieth century comes in sight, and is hardly prohibitive for the
time that major societal projects were established under Bismarck and other
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founding fathers of modem social politics. As a consequence of this circum-
stance the analysis of the (re)formation of the first societal projects during the
pre-1870 history of social politics is dominated by a more or less 'instrumental'
approach. Societal projects are primarily characterized by their interventionist
practices, and to a lesser extent by their underlying social and political ideolo-
gies and objectives, debates on possible alternatives, strategic and tactical
options, and even social and political actions in terms of compromising on and
struggling over alternative projects.

The history of pre-1870 Europe is one of fundamental transformations of
basic (demographical, economic and social) structures of society. These trans-
formations gave rise to social constraints and contradictions. Particularly pe-
riods of economic acceleration, for instance the disruption of artisanal produc-
tion and the proletarization of craftsmen, the arrival of modem industrial pro-
duction, or the introduction of new technology (the steam engine) led not only
at the beginning to social problems (poverty, destitution, social disintegration,
and social and political turmoil), but also later on to new challenges (labour
regulation, housing, health, education and training). As far as these problems
and challenges were taken up by ruling elites the first forms of collective s0-
cial intervention came into existence. It is this perception or problematization
that actually constituted an initial act of intervention. The terms in which spe-
cific problems and challenges were conceived, did determined the directions
ruling elites faced in order to intervene. Social problems and challenges did
not simply exist as such. It was their conclusive definition that originated ideas
on social intervention and interventionist practices, and, perceived from a lon-
ger historical perspective, constituted the basis for emerging societal projects.1
For long the perception of social problems and challenges was not synony-
mous with a proper understanding of them. Ruling elites hardly possessed
clear definitions in terms of causes and consequences. Up until the mid-nine-
teenth century, social intervention was frequently based on almost irrational
perceptions of social reality, coloured through a fragmented knowledge of un-
derlying processes. Fear, indignation and aversion often played a more promi-
nent role than exact perception, exploration and analysis.2 It was not so much
consistent, logical or rational reasoning that led to the (re)formation of socie-
tal projects, but the ability to mobilize concerned social and political groups
and classes, and to regulate concrete practices.

The (re)formation of societal projects, whether or not based on a proper
understanding of social processes, played an important role in the evolution
of collective action, and later on the process of state formation. The real
breakthrough of social politics as a public activity in order to structure social
reality, to fight poverty and destitution, and to answer new challenges, was
however not situated at the level of the early national states, but at that of
the sixteenth-century cities with their poor relief and other social policy
activities. Here initial experiences were accumulated in more or less estab-
lished political institutions, accompanied by existing private social entities,
mainly directed toward large-scale social and political regulation. The arrival
of public intervention was based on a, for each country historically determined
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and specific amalgamation of interests, functional imperatives, and social and
political forces, where besides state competence itself, families, churches, cM1
society, the market, organizations of mutual solidarity and probably other
institutions also played a role.3

The analysis in this chapter starts with a general overview of the first inter-
ventionist practices of Western (local, regional and national) governments in
social politics from the early Middle Ages. From the late eighteenth century
onwards this analysis is specified using five case studies, the United Kingdom,
France, Germany, the Southern and the Northern Netherlands. These coun-
tries were chosen on the basis of their representativity for specific approaches
in social politics, the availability of sources, and, as far as the Northern Neth-
erlands are concerned, for reasons of continuity of the analyses in this study
as a whole. In a subsequent paragraph the emergence of the first outlines for
alternative projects, based on values, views and activities of non-ruling classes
are studied.

1.1. Initial Interventionist Practices

The rise of initial undertaking of poor relief, mainly through charitable foun-
dations were for long dominated by the Church. From the twelfth century
onwards that situation changed. Traditional charitable foundations enlarged
their scope of action, and the laity began to be involved in poor relief. Hospi-
tals, pilgrims' shelters, leperhouses, and almshouses were constructed in and
around cities. During the thirteenth century new initiatives arose. Incities and
their surrounding villages the first forms of collective relief were organized,
governed by the laity and established on a parochial basis, as the Mensae
Spiritus Sancti (Tables of the Holy Ghost) or Table des Pauvres (Tables of the
Poor). From that time onward an increasing number of controlling and disci-
plining functions were attributed to poor relief in anticipation of growing
social repercussions of poverty and destitution.4 Ruling elites not only learned
to feed poor citizens, but also to structure their daily live and to discipline
them into a larger social order.

More economically tinted initiatives, particularly the regulation of labour
markets, followed in the fourteenth century. In the United Kingdom, Edward
UI's Council in 1349 proclaimed an Ordinance of Laborers which established
the duty of all able-bodied men to work. That ordinance had to ensure a more
adequate supply of labour at wage levels current before the Black Death, de-
termining that all able-bodied men and women under sixty and without means
of support were obliged to a~pt employment at wage rates equal to the ave-
rage between 1325 and 1331.On the Continent similar steps were taken: a ban
on migration, an obligation to accept wage levels, the expulsion of beggars
from the cities, and their exclusion from alms.s Besides labour market pol-
icies, initial attempts in other social policy fields were initiated. Following
flare-ups of the Black Death in the fourteenth and fifteenth century, health
policy measures were taken in order to control the hygienic conditions of the
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urban population in terms of medical care, organization of quarantine, clear-
ance of Black Death casualties, purification and disinfection of streets and
houses, assurance of food distribution, protection against plundering and other
violence, the construction of special (isolated) hospitals and the lay-out of
specific pestilence graveyards.'

These first initiatives formed important steps in the learning process of
social elites in building a coordinated system of intervention in societal repro-
duction, social control, and labour market regulation. Here the first accumula-
tion of still diverse and fragmented ideas on (still) restricted problems and
challenges emerged. In that context, for instance, the first explicit distinction
was made between 'deserving poor', paupers who had a right to assistance be-
cause of their physical weakness, and 'non-deserving poor', beggars and work-
shy individuals to whom no alms might be given. This distinction was based
on the appearance of a leading principle of social politics, the duty to provide
in its own (and its family's) livelihood through work. Ruling elites not only
learned to intervene in economic and social relations, they also became aware
of the social and political consequences of their interventions. Attempts to
intensify social control and to make the lower classes pay the costs of the
fourteenth century economical crisis lead to strong resistance in terms of
disturbances and rebellions. Although these revolts were nearly almost severe-
ly suppressed, they made clear that public intervention risked endangering
precarious social and political balances.'

Although up until the early sixteenth century some additional actions were
taken, for instance in the fields of labour market policies and health care,
poor relief in a narrower sense hardly went beyond repression. The first deca-
des of the sixteenth century formed a turning point. That was a time of a
series of harvest failures, catastrophic famines and epidemics, wars, financial
crises, large-scale unemployment, and above all rebellious movements.s These
movements contested, especially in the industrial centres the exceptional
concentration of wealth in the hands of a minority of capitalist merchant
entrepreneurs. The movements were more and more considered by ruling eli-
tes as the pre-eminent threat to the fragile social order.

How should these problems and challenges be coped with? It was time to
rethink social politics concepts. Throughout Europe more or less fundamental
debates took place on poor relief practices. Very little is known about the
more concrete level of discussion in local and regional communities. But more
generally, as part of a broader discourse on social, political and religious
ordering of society ideas and concrete proposals were launched from diverse
comers. Humanists, such as Thomas Morus and Erasmus, anxious about the
massive social need and fearful of revolts, proposed means to alleviate and
to counter vagabondage, and stressed the necessity of forced labour. In 1527
Juan Luis Vives, a Spanish humanist living in Belgium, set out some major
issues for a stronger public (municipal) commitment, in his famous treatise on
poor relief, De Subventione Pauperum. Issues that at the same time formed
the core of social programmes of the religious reformers, Luther, Zwing1i and
Calvin. Based on their central thesis of the 'duty to work' they proposed:
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prohibition of begging, introduction of forced labour, centralization of relief
funds, provision of minimal benefits limited to the level of subsistence, and the
establishment of schools for the children of paupers.'

These ideas and proposals constituted the basis for the arrival of more or
less systematically coordinated social politics and growing interventionist
practices by municipal authorities. Activities that were on a national level
supported by central authorities through the proclamation of ordinances with
various regulations concerning begging and/or poor relief. Social politics
gained concrete profile in many European cities: a strict prohibition of beg-
ging, a strong accent on the duty to work, centralization of existing funds in
a gemene beurs, bourse commune, aumone gentra/e, gemeinen Almosen, gemei-
nen Kosten or common box (general fund), and individualization of relief
according to explicitly formulated criteria. The funds permitted authorities to
provide social policy activities with a more permanent basis. In some (English
and French) cities authorities went even further in compelling the well-to-
do burghers to pay a regular 'poor tax', and so eliminating fluctuations in re-
sources. Even an administration of poor relief (social) administration was
attempted for the first time. In many cities lists were drawn up with name,
address, profession, age, civil status, physical circumstances, and wage of every
person seeking public assistance. That detailed information made it possible
to develop more selective social-policy practices. In times of economic expan-
sion, assistance could gradually be diminished or refused to certain categories,
in order to provide entrepreneurs more quickly with their requisite workforce,
thereby avoiding wage rises.10 This general picture of the first efforts to
formulate social politics does not alter the fact that quite a number of differ-
ences existed between cities, provinces and countries regarding the extent in
which poor relief was reorganized and new forms of social politics introduced.
New welfare initiatives were even abandoned after a while.

These general outlines of public (municipal) activities dominated social
politics up until the middle of the eighteenth century. Throughout that time
span social politics became more and more interwoven with mercantilist eco-
nomic options. The mercantilist tradition recognized that problems of national
prosperity, employment and poverty were closely interrelated, and looked
upon labour as the source of wealth or even as wealth itself. Hence they
advocated not only demographic measures, but considered it necessary to
force the labouring masses to serve the nationalistic interests of the state.
Economic literature was filled with schemes of how to provide royal support
in the development of new manufactures, and stressed the value of the under-
taking with respect to providing employment, banishing idleness, and making
the poor industrious, The promotion of manufactures was the. mercantilists'
main social welfare measure. It was their basic remedy for dealing with the
problem of unemployment and poverty. In that context wages had to be kept
low to keep the poor hard working. Stated in modern language, workers were
thought to have a backward sloping individual supply curve of labour, which
meant that increases in remuneration would result in a decrease in the willing-
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ness to work. The national interest r~uired, in other words, that the masses
be held at the threshold of poverty.l1

This perception of the relation between economy, employment and poverty
led to new ideas on the social and economic ordering of society and were at
the basis of various more concrete proposals and plans. For example, in the
United Kingdom, where more than elsewhere in north-western Europe social
policy was strongly interrelated with economic considerations. The 1601 Act
for the Relief of the Poor, the keystone of the English poor laws until 1834,
mentioned as one of its objectives "to set to work all such persons, married
or unmarried, who have no means to maintain themselves, and no ordinary
and daily trade of life to get their living by." Following that Act poor law
authorities developed four basic alternatives to act on, separately or in combi-
nation: the creation of employment opportunities for the poor either under
public auspices or under contract with private entrepreneurs; putting pressure
on the poor to find their own jobs either by repression of begging or by
making relief unattractive; providing employment opportunities for children
of the poor and have them supplement family income; and finally, subsidizing
wages to facilitate employment of the poor (the Speenbamland system).U A
major institution to organize the potential gains to be drawn from the poor
were the workhouses, rasphuyzen, tuchtnuyzen, h{jpitauxgeneraux,Arbeitshiiuser
or ZuchthlJuser, partly meant as houses of correction, partly as locations for
centralized handicraft production. This Grand Renfennement (great confine-
ment) policy had as its goal to separate all those groups of society supposed
to be most inclined towards laziness and disorder, especially beggars and
vagabonds, to discipline them with a strict regime of work and moral instruc-
tion.13Labour market objectives went here hand in hand with social disciplin-
ing, and maintenance of public order.

Apart from poor relief in its narrow sense as the guaranteeing of a mini-
mum level of subsistence and labour market regulation, other aspects of social
politics surfaced, health care and urban planning, and since mercantilist ideas
gained ground, also population policies. In seventeenth-century United King-
dom proposals were made to make marriage more fashionable through a
series of measures that included restriction of post and titles of honour or
emolument to unmarried persons, freeing married persons from the Eliza-
bethan apprenticeship requirements and allowing them to work as journeyman
in any trade without payment of fees and to reside in any parish regardless of
settlement. In France concrete measures were put into effect by Colbert. Not
only did he entice foreign workers and prohibit nationals from settling abroad,
which was common mercantilist practice, but in 1666 he issued an edict aimed
directly at influencing the number and size of large families through tax
exemptions.l..
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1.2. Poor Relief and Workers Protection

The second half of the eighteenth century has probably been the most funda-
mental episode of human history. From that time onwards industrial capital-
ism arrived, with some intervals, in all Western European countries. Although
growing parts of the population were captured by wage labour long before,
this so-called industrial revolution transformed most wage-eamers into a mod-
em working class, labouring in mechanized factories, concentrated in indus-
trial regions and in terms of societal reproduction almost completely depend-
ent upon their wages. That dependency became more intense and compelling.
Besides the fact that the new forms of production offered society almost
infinite possibilities, the eighteenth century, and especially the second half of
it, was .dominated by a disintegration of traditional economic relations, and
concentrated processes of proletarization. This evolution generated on the one
hand impulses to new social policy activities, changing labour market relations
(migration to cities, with all its consequences in terms of health, housing and
urban planning, and fluctuations in productive activities) and growing income
uncertainty (in the event of unemployment, sickness or disablement), and on
the other hand growing poverty and destitution. Absolute impoverishment of
the lower classes was a fact, that among other phenomena can be deduced
from the growing extent and intensity of migratory movements. This tragic
reality did not leave public opinion unperturbed. Again, as in the early six-
teenth century, problems and challenges were initially taken up in a broader
social discourse. From the mid-eighteenth century poverty became one of the
main subjects of concern to governments, ecclesiastics, leamed societies and
middle-class circles throughout Europe. Inquiries were made into the extent
and intensity of the problem. It became quite clear that existing institutions
and practices of social politics were absolutely inadequate. In many countries
central and local governments took measures directed towards a far-reaching
reorganization of poor relief.15

Although differences were relatively great between various regions and
cities, especially between centres where industry offered sufficient employment
and places where that was not the case, new concepts of poor relief in the last
decades of the eighteenth century manifested a growing awareness of the
differences between paupers as such, and workers, particularly unemployed
workers. In the Southern Netherlands for instance, arguments were put for-
ward against the 'poor house' solution, where all poor people, regardless of
their specific characteristics were locked up. In In4 Francois-Joseph Tainte-
nier contested in his Traitt sur la Mendicitt the confinement of criminals,
beggars and the unemployed, of men, women and children, all in one and the
same institution. He argued for a coordinated and selective system of outdoor
relief. Only the sick, lame or aged might be 'properly' supported. The able-
bodied unemployed had to be satisfied with the bare subsistence minimum,
"just enough not to starve while awaiting the employment through which they
could support themselves." As for financing, Taintenier proposed bringing all
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existing funds together in one flUI1I6ne generale (general fund). H these re-
sources did not suffice, then a poor tax had to be levied. Later on Traintenier
declared that a reorganization of public poor relief would succeed only if two
basic principles were combined: strict control of the labour force and flexible
regulation of the labour market. Concretely, that entailed prohibition of
begging, centralization of poor relief, selection of the needy carried through
to the limit, and levels of assistance as low as possible. This example shows
that more than before sociaI politics were being directed towards emerging
economic interests. A majority of the poor had to be turned into a docile
labour force within the emanating industrial relations. However, when a severe
economic and political crisis hit the Southern Netherlands at the end of the
1780s the new social-policy lines lost their immediate relevance. A strong
growth of the number of needy weakened its labour-regulating function and
made the system too expensive.16

This evolution reveals that social politics was no longer merely a problem
of social and political order, but became more and more a component of
socio-economic planning. With the arrival of the industrial revolution social
politics became focused on the formation of an industrial working class. A
new social politics clientele emerged: migrant workers, casualties of industrial
accidents, occupational diseases, unemployed and elderly workers. Ruling
elites discussed new societal (project) objectives and searched for new strat-
egies in order to improve existing inadequate, and relatively expensive poor
relief practice.

In the late eighteenth century a 'liberal' critique on traditional poor relief
practice flooded not only the United Kingdom and France, but also Germany
and the Netherlands. The old poor law routine, with its adverse incentive ef-
fects, was judged to be a hindrance to labour mobility and to the workers'
commitment to an urban, industrial life. The champion of the 'liberal' critique
was undoubtedly Thomas Robert Malthus. He argued in his Essay on the Prin-
ciple of Population (1798) forcefully that the poor laws not only increased
population, but lowered the general standard of living and raised the number
of paupers. Their effects were just the opposite of what had been intended.
Aside from these economic consequences, Malthus stressed harmful sociaI
effects. He argued that poor relief undermined the individual's spirit of inde-
pendence and destroyed its industriousness. Relief was against the laws of
nature and conducive to loss of liberty and to even greater misfortunes. The
abolition of the poor laws would restore certain checks on population growth,
would stop the decaying of the spirit of liberty and self-dependence, and would
improve society both morally and materially. More concretely, Malthus, aware
of the hardship that an immediate cessation of the poor laws would cause,
advocated a gradual approach, which included educating the poor in the rules
of proper conduct. I?

However, despite the lucid ideas and theories of not only Malthus, but also
Nassau Senior, Joseph Granier or Jean Baptiste Say, ruling elites, and as a
consequence of that, poor relief practices did not follow the route showed by
these founding fathers of'state abstinence'. The task of social politics was to
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find new lines along which the ruling elites, using (national) state pro-
grammes, arrangements and institutions, could respond to problems and chal-
lenges. The dominant origins of the new challenges were changes in social and
political relations, following an ongoing concentration of capital, technological
innovation as a result of the 'second industrial revolution', the arrival of new
productive branches such as the steel and chemical industry, new sources of
energy, and a further internationalization of the market. The fact that social
politics was no longer simply based on the 'need of the poor', but more and
more on the 'rights of the worker' was an indication that a new era of social
and political relations was about to arrive. The tradition of subordination and
repression had been a legacy of the medieval social and political order, but it
was fundamentally changed with the rise of the national state and industrial
capitalist production. The concentration of the working class in industrial
centres had far-reaching consequences, in terms of hygienic and infra-struc-
tural implications, popular education and vocational training, housing policies,
urban planning and ordering. These almost analogous problems and chal-
lenges provoked quite diverse patterns of reaction, in terms of concrete
responses and the precise space of time, in the individual Western European
countries.

United Kingdom

Despite the fact that the first abolitionist tones only surfaced in the United
Kingdom after the turn of the century in the writings of Malthus and Bent-
ham, poor relief had already been criticized since the mid-eighteenth century.
Existing poor relief practices were regarded as being artificial and incompat-
ible with the laws of political economy. However, concrete social policy activ-
ities were relatively cautiously formulated. In 1782 the Act for the better relief
and employment of the poor, better known as the Gilbett's Act, was enacted.
That act, factually ending the workhouse-test, responded to existing dissatisfac-
tion with workhouse practices and supported outdoor relief and unemploy-
ment relief work. Furthermore, since 1795 the settlements laws were liberal-
ized. Ruling elites attempted to safeguard, and even to extend their implicit
social contract with the labouring poor through outdoor relief and the intro-
duction of an allowance system (Speenhamland system). This allowance was
a kind of wage supplement in anticipation of fluctuations in labour demand.
In the first decades of the nineteenth century a more explicit reconsideration
of social politics reached the political agenda. In 1832 the Whig government
charged a Royal Commission "to make a diligent and full inquiry into the
practical operations of the laws Ior ihe relief of the poor in England and
Wales." Early in June 1934 the Commission's report was delivered to Parlia-
ment. Two months later the New Poor Law was an accomplished fact. The
report and the subsequent Act were based on the principle of less eligibility,
as formulated by Edwin Chadwick. This principle, as the Poor Law Commis-
sion explained it, was that an individual should be given relief only on condi-
tion "that his situation on the whole shall not be made really or apparently so
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eligible as the situation of the independent labourer of the lowest class: Here
a minimal level of social protection was developed. Additionally, a 'workhouse
test' assured that relief was granted only to those in real need. Some excep-
tions aside, no support could be given to an able-bodied indigent unless he
was prepared to enter a 'well-regulated workhouse'. It was argued that this
principle "would be a self acting test of the claim of the applicant.... If the
claimant does not comply with the terms on which relief is given to the desti-
tute, he gets nothing; and if he does comply, the compliance proves the truth
of the claim - namely, his destitution." Thus, at least in theory every man was
free to work, but no able-bodied man was supported without work. 11 How-
ever, the new central authority for poor relief, as proposed by' the 1834 Act,
lacked the powers which the Royal Commission had desired. l' N'meteenth-
century industrial reality was already too complex. Only if poverty and destitu-
tion had been primarily the result of imperfections of the old poor law system,
would the removal of these defects have had the far-reaching impact on work-
ers that was expected. However, these problems were closely interrelated with
the economic and social dislocations that accompanied the rapid transform-
ation from an agrarian to an industrial society. Structural unemployment in
agriculture, technological unemployment among the handloom weavers, cycli-
cal fluctuations in income, and the uncertainties of a changing environment,
these matters were not ones that could be swept away by less eligibility and
a workhouse test.20 Poor relief practice hardly changed after the 1834 reform
('half designed but not implemented,21). In the decades that followed, the
system was subjected to an almost continual series of shocks (London pauper-
ism, the Lancashire cotton famine, the workhouse infirmaries and the growing
problem of workhouse children) which exposed its basic weaknesses and
forced a further reconsideration of existing social politics. The practice of
'less eligibility' was replaced by a broader complex of policies directed towards
guaranteeing subsistence, labour( -market) regulation, and the structuring of
general living conditions and environment of a growing working class. In that
context a whole series of new instruments was introduced: employment ex-
change, registration of birth, marriage and death (Registration Act of 1836),
restriction of child labour (Factory Act of 1833), social inquiries, efforts to
reorganize the prison system, factories, hospitals, and schools, inspection on
working conditions, factory legislation, free weekend, improvement of morality
and respectability of workers, municipal policies on hygiene (Public Health
Act of 1848 and the Local Government Act of 1858) and on housing (Torrens
Act of 1866), modem philanthropy with the foundation of the Charity Organ-
ization Society in 1869, control over tenants through the Octavia Hill System,
control over the design of houses, self-help initiatives of the working class (the
Friendly Societies), and effort on (technical) education (Mechanic's Institutes
of the Society for the Diffusion of Useful Knowledge) and the Education Act
of 1870.u
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France

Although France was also touched by problems and challenges of industrializ-
ation, this did not lead to a drastic alteration in social politics. Capitalist
expansion was too detached to blow up existing social and political relations.
Social policy, dominated by an absolutist regime and the Catholic Church. was
aimed at direct, and sometimes repressive domination over the lower classes.
The working class was still predominantly looked upon from the perspective
of pauperism. In a number of (industrialized) cities a certain centralization
was realized within the Bureaux generals de charlte (general relief offices). At
the same time some labour market considerations gained ground, stricter
criteria were used in order to exclude those able to work. and the first initiat-
ives were taken regarding work relief. Political objectives. maintenance of
social discipline, subordination and attachment to the state however domi-
nated economic ones. such as re~ation of the labour market or the first
efforts towards factory legislation.

The Philosophes, as representatives of the Age of Reason, strongly criti-
cized clerical charity and pleaded for an economization and rationalization of
poor relief. During the 1780smore etatist ideas gained ground and developed
into the revolutionary doctrine of public poor relief, the politics of bienfaisan-
ce (welfare). Nowhere else in Europe was a comparable attempt made to lay
the foundations of modem social politics as in revolutionary France. The
representatives of the Revolution were deeply convinced of the necessity of
far-reaching socio-political changes. They held an almost infinite trust in the
possibilities of the state and state legislation in realizing the required reforms.
However, political reality was much more recalcitrant than expected. Although
a series of measures were taken, their practical enforcement was altogether
difficult. After the Revolution French poor relief found itself in a massive
crisis. Actually the Concordat of Bonaparte and the Pope in 1801 led into a
period of re-christianization of poor relief and a strengthening of its repressive
characteristics. La charlte. preserved its regionally and locally differentiated
character, based on charitable and subordinative answers to poverty and
destitution. In that context existing self-help initiatives, theMutuelles, even lost
their independence and came under stroJ}g influence of existing bourgeois
philanthropy, the Church and employers.24

Compared to the English practice social politics in France was much more
intermingled with divergent political and ideological debates. Earlier than in
other countries, the social question crystallized around specific and sometimes
rather antagonist positions: Conservatives, Liberals, Catholics, Radicals and
Socialists. Discussing the inadequacy of traditional forms of poor relief Lib-
erals, supported by the Conservatives and the rising class of industrialists
stressed that poor relief should no longer be considered as a principal task of
the state. They believed that, given free competition, individual responsibility,
and the diffusion of prudence and forethought, capital per head would accu-
mulate, wage levels would rise, and the lot of the masses would steadily im-
prove. Joseph Garnier, the most active French exponent of Malthus, editor of
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theJoumal des Economistes, argued that not only have the poor no legitimate
claim to assistance but that the granting of any right to assistance would be
'logically equivalent to establishing communism'. Furthermore the argument
was advanced that the right to public assistance led to deprivation of freedom
because it often involved the obligation to work. Many Conservatives agreed
with the Liberals that private charity and voluntary assistance were preferable
by far to a formal right to relief. The poor had to be threatened with the pos-
sibility of starvation to be kept industrious.lS A position that can also be found
in an official report of the Commission de l'Assistance et de la Prevoyance
publique (Assistance and Public Provisions Commission) in 1850, drafted by
Adolphe Thiers. Catholic philanthropy, such as Villeneuve-Bargemont and the
Societe d'Economie cJuuitable Society of Charitable Economy) argued that in-
dustrialization should be held responsible for the poverty and demoralization
of the masses. They pleaded for small-scale and domestic economical struc-
tures. The right to public assistance was also rejected from this perspective.
Private charity was looked upon as an effective instrument for the subordi-
nation and control of the poor.26 The fist Radical and Socialist perspectives
on social politics were articulated during the Revolution. Here the right to
public subsistence was claimed and a far-reaching reorganization of poor relief
in order to assure work for the able-bodied and support for those who could
not work.17

Although social policy argumentation was variably based on one, or even
more of these ideological positions, in practice policy actually followed a rela-
tively constant line. More concretely French social politics were based on:
strong regional and local autonomy, dominance of charitable organizations,
sometimes even non-existence of public poor relief, to a certain extent feigned
ignorance of begging, relief work (ateliers de charite), forced employment on
public projects (for instance the construction of roads), labour regulation
(enhancement of discipline through the livret, the workbook), housing, the
construction of schools,libraries, bathhouses, swimming pools, support for sick
and pregnant workers, educational colonies, popular education and health care
(in order to cure the working classes, as classes dangereuses, of their social
evils, des fleaux sociaux, as idleness, physical degeneration, alcoholism, im-
morality, delinquency and sexual profligacy), population (municipal medical-
hygienic control of the population) and family (slow demographic growth and
the 'degeneration' of the lower classes were formulated in terms of a crisis of
family life) policies.28

Germany

Although the industrial revolution and an accompanying transformation of
social and political relations only arrived from the mid nineteenth century
onwards, a wave of reconstruction and rationalization of poor relief crossed
German cities at the end of the eighteenth century. A crucial characteristic
was the economization, Kein Almosen ohne Albeit (no relief without work) of
poor relief. The poor became classified and relief was differentiated towards
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specific categories of persons. Relief surpassed simple repressive practices,
and employment relief, re-education and home relief emerged. The Reforma-
tion and the relatively weak position of the church offered the urban bour-
geoisie, especially in the industrial centres, room to manoeuvre along their
own lines. The prevailing enlightened absolutist state conception made it
possible to integrate feudal and rising bourgeois conceptions on poor relief.
The GermanAufkliirungsdenkers (re~esentatives of the Enlightenment) pro-
claimed the idea of the Policeystaat. Although the poor did not possess a
formal right to protection, the state was unequivocally supposed to protect
them - to provide sustenance and work (gute, Polizey). In practice the state
delegated these responsibilities to the regional and local level. Outside the
industrial centres, traditional practices remained dominant. At a local basis in
the handicrafts the guilds provided protection, and in mining and smelting, the
guild-like Knappschaften performed similar functions. In the early nineteenth
century some liberal flavour also ran over Germany. In August 1807, a Prus-
sian governmental commission came out against large-scale relief. Although
some aspects trickled in, such as the 'less eligibility' principle, that position did
not attract many supporters in Germany at that time. In most German states
at local level poor relief continued to be carried on along traditionailines.3G

By the 1840s changes in productive and industrial relations, riots by the
Silesian weavers in the summer of 1844 and their ruthless repression, and the
political events of the Revolution of 1848/49 touched social politics. Poverty
and destitution could no longer be interpreted as a situation of individual
failure and misfortune, but emerged as consequences of capitalist production
and wage work.31 Liberals, as well as Conservatives suggested solutions. A
striking feature of the proposals advanced by Liberals, however in line with
the German tradition, was their paternalism towards the workers. Prominent
businessmen, like David Hanseman and Ludolf Camphausen, proposed sche-
mes for workers self-help - saving banks and mutual assistance societies -
under the guidance of the middle classes. Other Liberals, like Friedrich Har-
kort and Gustav Mevissen, promoted educational initiatives, along with mutual
assistance. Accompanying these pleas was a solid emphasis on the state's tasks
to rescue the proletariat from the threat of poverty. "The state must inter-
vene," wrote Harkort, "to prevent further deterioration and to keep the stream
of pauperism from growing unchecked ... We demand that the state step in not
only in a directing but also in a helping manner." More concretely he had in
mind child labour laws, education, and the restriction of hours of work in
order to allow the worker some leisure time. Conservative responses looked
at a restoration of old forms of protection, especially compulsory guilds, or
towards more modem concepts, such as the idea of the 'welfare monarchy'.
One of the advocates of a solid role of the crown, General Joseph von Rado-
witz, was convinced that if the state failed to solve the social problem raised
by industrialism, it would stand helpless against the 'solidarity of misfortune',
and would go under. He pleaded for an alliance between the monarchy, the
state and the proletariat on social politics.32 Although the concepts were
different, the solution that were put forward, by Liberals as well as Conserva-
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tives, pointed at the responsibility of ruling elites and the state to protect the
working classes against destitution and insecurity. Differences arose on the
extent and specific manner in which the state was supposed to intervene.

These debates resulted in some new social policy initiatives, such as insti-
tuted outdoor relief, known as the Elbetfelder System, and the formation of
WerkwohljahTtseinrichtungen, based on a Prussian Law of 1854that empowered
local authorities to order the establishment of local welfare funds. Although
that Law stressed the principle of compulsory insurance innovative social poli-
cy practices hardly developed. Efforts like the Arbeiterbildun&Svereine (Wor-
kers' Educational Societies) and cooperative societies, failed to attract the
industrial masses, and the crown refused to act, once the storm of the Revol-
ution had calmed down. Official thinking was still strongly wedded to tradi-
tional concepts. It was not until the ascendance of Bismarck, that new hor-
izons began to open up.»

Southem Netherlands

In the Southern Netherlands social politics was based both on English and
French practices. In industrialized regions poor relief was dominated by
labour market functionality. Begging was forbidden as an alternative for wage
labour, while poor relief made it possible to keep wages low and to facilitate
the hiring and firing of workers. In rural areas poor relief predominantly
functioned in the context: of social control and domination. Here labour
market regulation had hardly any purpose. Between both forms of poor relief
a delicate balance existed on the issue of prohibition of immigration. Mass
immigration to the cities would ask too much of the municipal poor relief
institutions, strongly enhance expenditure, create ghettos of paupers and
originate social and political tension. Therefore settlement (domicile de se-
cours or onderstandwoonst) regulations were tightened during the nineteenth
century.34poor relief instruments were dominated by social discipline functio-
nality: ateliers de charlte (workhouses), depots de mendicite (penal labour
institutions) and welfare colonies. These initiatives were not intended as
substitute labour enterprises. The directives for these institutions were clear
on that point: no withdrawal of labour from regular industry, paying clearly
lower wages and no competitive production.35

Like in the other countries traditional poor relief in the Southern Nether-
lands came under criticism from the late eighteenth century onwards. And the
tone was also set by 'liberal' arguments. Poor relief would make paupers
dependent and frustrate their individual abilities to earn an income. It was
held responsible for the fact that poor people were unemployed and the price
of labour remained too high. The working classes had to be instructed in
terms of prudence and forethought. Saving banks, private as well as public,
were encouraged. In 1865 the Algemene Spaar- en Lijfrentekas (General
Saving- and Annuation Bank) was founded. However, the involvement of the
working class remained relatively insignificant. Only artisans and skilled work-
ers earned enough to opt eventually for saving, and furthermore there was
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hardly any possibility for workers to exercise control over the banks. A second
option of the Liberals was the route along popular education. Here they came
into conflict with. and were actually thwarted by the Catholic bourgeoisie and
their hegemony within the educational system. That hegemony constituted a
major instrument in controlling and disciplining the lower classes.36

Northern Netherlands

In the Northern Netherlands national state structures were hardly developed.
Provinces, cities and local communities were to a large extent autonomous.
Urban ruling elites used social politics as an instrument of socio-political
domination. Since the late decades of the eighteenth century onwards sound
criticism on and opposition against traditional ecclesiastical and private charity
increased. In these times the Northern Netherlands were hit by chronic unem-
ployment, strong increases in food prices, and mass-poverty. Existing poor
relief practices showed their insufficiency, and mendicity, starvation, and
rebellion increased. From urban bourgeois circles a movement for economic
and social reform emerged via organizations such as the Maatschappij tot Nut
van 't Aigemeen (Society for Public Welfare), 1784, and some time later, the
Maatschappij van Weldadigheid (Benevolent Society), 1818. These organiz-
ations formulated ideas and proposals for the extension and improvement of
the economic, social and cultural living conditions of the population. More
concretely they proposed public activities on the provision of work, popular
education, vocational training, and moral uplifting.37 However, the political
and social weakness of ruling elites inhibited any attempt to initiate new policy
lines. Leading circles suppressed each form of resistance against the existing
order without even considering the causes of mass-poverty and dissatisfaction.
A series of ordinances were enacted against mendicity, vagabondage and
crime, civil protection was organized through neighbourhood watchgroups,
cities were cleared out through razzias, and deviant behaviour was strongly
punished.38 Alongside these public social politics practices since the sixteenth
century guilds developed, since the sixteenth century, first collective, however
private arrangements in case of decease, sickness, invalidity and old age
through the bussen (sort of Friendly Societies). Until the late seventeenth
century these societies were relatively undifferentiated, and mainly focused on
the guild masters as such. Since the 1670s separate bussen originated for guild
apprentices. In a third stage of evolution, between 1740 and 1775, some form
of concentration surfaced) in which single bussen were established for broader
categories of professions. 9

Since 1795 prevailing public practices were strongly contested by the Pa-
triots during the Batavian Republic since 1795.They proclaimed centralization
of poor relief and developed plans for the provision of public work in order
to combat chronic unemployment. In the Constitution of 1798,as in the Decla-
rations des droits de I'homme et du citoyen, poor relief was declared to be a
national (public) responsibility. "Society,pursuing the welfare of all its citizens,
provides work for the industrious, relief to those unable to work. Wilfully idle
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persons are not entitled to relief. Society absolutely prohibits begging. ....
Clerical charity met the blame of hardly being selective and undermining work
motivation. However, these proclamations and critics hardly initiated substan-
tial changes. Urban authorities, supported by the resistance of the Churches,
showed little ambition regarding reform and rationalization of poor relief, or
regarding the development of work provision programmes.41

After the Batavian Republic most measures enacted by the Patriots were
withdrawn. Although these measures had hardly been put into practice, they
caused much commotion and resistance from traditional poor relief organiz-
ations. Governments had chosen to pursue a more incrementalist route by
encouraging these organizations to request subsidies from local authorities in
return for access to inspect their administration. Although a process of dis-
mantling affected the guilds since the Batavian Republic, national and local
authorities allowed the continuation of social activities through the bussen.
They feared that the dismantlement of these societies would cause a strong
rush on public relief institutions.41 Any further action, for instance in the form
of coercive measures or regulations, was however abandoned.

During the 1830s and 1840s the call for public poor relief re-emerged. This
revival went hand in hand with the emergence of a more economically foun-
ded perception of social politics. Begging would stimulate 'honest' workers to
leave the factories and to seek a living without work. Private charity clearly
failed to answer existing problems. The liberal statesman Thorbecke defined
the problem not as poverty, that asked for relief, but as "needs that originate
from the shortage of work, or the insufficiency of wages." He proposed remov-
ing poor relief off the hands of charitable institutions, which were controlled
by local regents and the Churches. The state had to take its responsibility.
This rationale was behind the Poor Law Draft of Thorbecke in 1851. He
wanted "rational poor relief practices under the complete responsibility of the
state, in which existing parishes were entirely incorporated." In the long-run
Thorbecke pursued the introduction of comprehensive public poor relief. His
proposal met with powerful resistance, not only from the churches, but also
urban bourgeois institutions. TheAnnellwet (Poor Law) of 1854 strengthened
the dominant position of existing private, especially clerical poor relief institu-
tions.43

1.3. Oudines of Alternative Projects

From the first poor relief institutions and activities onwards social politics
were either dominated by objectives in terms of social and political control
and discipline, or by labour market functionality. At times the first aspect
governed, at other times the second one, and sometimes both aspects ran
together. These features became part of larger projects for the social and
political organization of society. The position from where major social-policy
lines and these larger projects were formulated, was (were) largely the per-
spective(s) of the ruling elite(s). Relatively little is known about plans and
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attempts to develop and organize alternative social-policy lines and correspon-
ding societal projects, based on the values and interests of the lower classes.

However, several indications for the existence of alternative projects and
strategies can be found. In the early days of social politics lower classes
defended rights of subsistence and traditional claims, such as the use of
common grounds or the permission to gather wood in the Royal forests. Cor-
porative protection in the form of social provisions was organized within the
guilds. Attempts to rationalize poor relief were contended, while workhouse
practices were contested through passive resistance or even sabotage and the
stealing of raw materials. Later on, workers asked for fair social treatment
by employers and the state, and developed their own organizations in order
to claim and fight for social justice. Over a longer period chosen strategic
options expose a somewhat scattered and capricious picture. At times rebelli-
ous movements emphasized paternalistic forms of social protection in order
to preserve them, although they confirmed at the same time the terms through
which paternalism defmed the social contract. Under other conditions riotous
poor people demanded more church charity in order to provoke local author-
ities to action. And fmally, (organizations of) lower classes sometimes op-
posed a stronger role of the state in the process of societal reproduction,
sometimes they directly or indirectly furthered that option.44

Like the (re)formation of hegemonic and dominant projects and strategies,
the history of alternative projects and strategies should be regarded as a lear-
ning process. The complexity of pre-industrial relations led to a large diversity
of demands, strategies and actions. Finally, this learning process resulted in
more or less consistent projects, supported by the first regular organizational
representatives of the lower classes at the end of the nineteenth century.

More concretely the first concepts for alternative projects can be found
from the sixteenth century onwards. In several classical designs for societies
where each individual gets what he needs to survive, elements of concrete
alternatives for existing poor relief can be found. In Utopia of Thomas Morus
(1517), Christianapolis of Johannes Andreae (1619), La Citta del Sole of
Thomas Campanella (1623), and New Atlantis of Francis Bacon (1638) the
public provision of goods necessary to support oneself, linked with an obliga-
tion to work, was advocated.45 More than an century later Thomas Paine
presented in his book Rights of Mall (1772) one of the first proposals for the
introduction of some kind of social insurance system. It contained plans to
alleviate the poverty of large families and old age. In his second book, Agrar-
ion Justice opposed to Agrarian Law, and to Agrarian Monopoly (1797) Paine
developed the argument that the soil, as major source of wealth, is a natural
gift of the Lord of Creation. Therefore, the fruits of the soii should not be
completely appropriated by private monopolies. He proposed a kind of estate
tax of 10 percent. The taxed amount could be used to provide every citizen
that reached the age of 21 years with 15 pounds, and to support every citizen
above 50 years old with an annual pension of 10 pounds. The same amount
should be given to handicapped persons.46 Some decades later Charles
Fourier in La Fausse Industrie (1836), and Wilhelm Weitling in Garantien der
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Harmonie und Freiheit (1842) took up the threads of the classical utopia. They
situated the ob~tion to work against a free public provision of necessary
living conditions. 1

The most salient period, in which the outlines of alternative projects have
been launched, were the years of the French Revolution. During the first
weeks of the Revolution a far-reaching reorganization of poor relief was
demanded. That request was accepted by the majority of the Constituent
Assembly that set up the Comite de Mendicite in 1790. A leading member of
that committee, La Rouchefoucauld-Uancourt declared in the Assembly that:
"Every man has a right to subsistence. This fundamental truth of any society
which has an imperious claim to a place in the Declaration of the Rights of
Man, should be the basis for any law and for any political institution which
proposes to extinguish mendacity. The duty of society is therefore to seek to
prevent misfortune, to relieve it, to offer work to those who need it in order
to live, to force them to work, if they refuse, and finally, to assist without work
those whose age or infirmity deprive them of the ability to work. ...tIl

However, the concept of every man's right to a subsistence income was ac-
cepted neither by his committee nor by the Constituent Assembly. One of the
fundamental articles of the Declarations de droits de l'homme et du citoyen of
September 3, 1791, made poor relief a national responsibility but did not
spreak of any right to subsistence or work. This right was proclaimed after the
Revolution had veered to the left and more radical spirits came in power. The
Republican Constitution adopted by the Convention in 1793 declared: "Public
relief is a sacred debt. Society owes subsistence to citizens in misfortune,
either by providing work or by providing the means of existence to those who
are unable to work...49 Here the core of the social contract between state and
citizens was formulated. The duty to work as condition for public support.
However, in practice, the poor relief achievements of the Revolution were less
divine than in the articulated principles. In spite of all the pronouncements on
the individual's right to support, he was never given an effective legal claim
to this support. The Comue de Mendicite of the Constituent Assembly and the
Comiu de Secours Publics of the Legislative Assembly devised investigations,
issued critical reports, and proposed projects, but nothing fundamental was
done to change the patterns of public relief. After the Revolution had run
through a series of more or less inconsistent and unrealizable projects, poor
relief returned to more traditional patterns.so

1.4. The Formation of Societal Projects

In this chapter the formation of social politics has been studied from the per-
spective of social and political learning of ruling elites. The long historical
period before the 1870s was defmed as the phase of (re )formation of societal
projects. Ruling elites learned to structure social reality, to intervene in the
living conditions of specific social groups (and classes), and to integrate (disci-
pline) them politically and culturally. That was however a strongly discursive
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process that should not entice one into unilateral reasoning. In that process
diverse, and sometimes even antagonistic strategies came together and were
combined into a hardly differentiated project of societal reproduction.

After a period of domination by the Church, the first initiatives of public
poor relief were undertaken at local level from the thirteenth century onwards.
These activities constituted the initial steps in a learning process of ruling
elites in building a coordinated system of intervention in societal reproduction,
social control and labour market regulation. Up until the mid sixteenth cen-
tury these experiences, despite activities regarding labour market regulation
and health care, were mainly based on highly fragmented knowledge of social
reality and strongly dominated by repressive practices.

A first more or less broader social discourse on social, political and relig-
ious ordering of society took place in the early 15OOs. Existing poor relief
practices were rationalized and brought under a stronger public (municipal)
responsibility. Since that time, social politics followed more concrete lines:
prohibition of begging, introduction of forced labour, centralization of existing
(local) relief funds, provisions of minimum benefits on a subsistence level,
introduction of poor taxes, initial attempts with regard to the (social) adminis-
tration of poor relief, control over hygienic conditions, and the establishment
of schools for the children of paupers. These activities can actually be seen as
a first manifestation of (a) more or less coherent societal project(s), that con-
stituted the basis for the arrival of municipal social politics and growing inter-
ventionist practices by local authorities. Activities that even stimulated the
first actions by central authorities, such as the proclamations of ordinances
concerning begging and/or poor relief. Throughout the sixteenth and seven-
teenth century social politics became more and more interwoven with mercan-
tilist economic policy options. Governments were expected to stimulate the ad-
vancement of manufactures, to organize forced labour, to take the first steps
in wage control and to initiate family policies.

Since the second half of the eighteenth century a new, and actually crucial
phase of social politics set in. Social politics witnessed the arrival of the first
welfare state activities, interventions and institutions. Not only did the social
responsibility of national states take shape and social politics become func-
tionally adapted to the new socio-economic and political character of modem
Western societies, but at the same time spacious and rational collective socie-
tal reproduction was no longer an activity which was mainly located outside
the contours of wage labour and capitalist production. Social politics was
largely attributed the status of workers (working class) politics. Workers
protection as a specific concept of social politics became separated from poor
relief, and the iiew addressee, the wGrkiug class, only partly resembled the
earlier poor. Integration and disciplining the industrial working class (and the
dependent wage-earner) became the principle objective of social politics.
Prohibition of begging, introduction of forced labour, centralization of existing
(local) relief funds, and other previous instruments of social politics were
more and more surpassed by labour legislation, employment exchange, social
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insurance, vocational training, industrial inspection, education, housing and
health care activities.51

In the early days of poor relief a spectrum of diverse conceptions existed
and affected concrete practices of ecclesiastical and municipal (public) author-
ities. Originally, diverse particular aspects of societal projects (for instance
ideas on social disciplining, political rights, and linguistic socialization) were
explicitly separated in terms of specific elites that embodied these aspects.
Since the second half of the eighteenth century, with the arrival of central
government intervention in social politics, these diverging conceptions came
together in more explicitly formulated societal projects of ruling elites. Based
on growing consensus and more demanding economic, social and political
problems and challenges societal projects evolved from relatively scattered
ideas to more incorporated and integrated conceptions. This process of forma-
tion, and later on reformation of societal projects not only led to more con-
sistent projects, but also initiated the first manifestations of divergency, and
even the arrival of alternative societal projects. This depended upon the
specific combination of social and political actors that came together in order
to formulate, to compromise on, to contest and even to struggle against
societal projects: ruling elites (large landowners, entrepreneurs, political
leaders, and clerical authorities), private associations and organizations, the
middle-classes (intellectuals, state-employees, petit bourgeois), and the lower
classes. AU these social and political actors and their organizations had their
own conceptions on and strategies regarding social politics.

More concretely, the first attempts to formulate more or less coherent
ideas on social politics were undertaken in the early sixteenth century. Several
options were put forward. Humanists, like Erasmus and especially Juan Luis
Vives pleaded that municipal authorities should take strong measures to
counter vagabondage, to organize forced labour and to centralize poor relief
providing minimum benefits. That conception was supported by religious re-
formers such as Luther, Zwingli and Calvin. Since public intervention in the
sphere of welfare was highly restricted, and primarily based on repression, this
option urged for a stronger collective commitment. From religious circles only
anabaptism formulated an divergent route. Opting for a true Christian com-
munity that was based on voluntary mutual aid, they held that patronage of
the poor as well as social politics intervention by public authorities was to be
rejected.52 Here the first aspects of a subsidiary social policy option sounded
through. These first, however strongly selective requests for public interven-
tion, were challenged by the rather universalistic options, as formulated by
Thomas MoTUSand others, pleading for public provision of goods necessary
to support oneself, linked with an obligation to work. From the second half
of the eighteenth century onwards a subsequent wave of new options flooded
across Western Europe. Up until that time repression of beggars and vaga-
bonds linked up with forced labour were at the centre of dominant practices.
In terms of social policy options three alternatives were formulated. Here,
actually for the first time in the history of social politics, up to then relatively
scattered ideas and conceptions on social politics came together in something
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like a societal project, setting social politics within a broader framework of
economic, social, political and institutional ordering. To begin with, this was
the request for a reorganization of poor relief toward a more coordinated and
selective system, as for instance drafted by Francois-Joseph Taintenier. He
opted for more stringent differentiation between 'deserving' and 'non-deserv-
ing' poor, strict control of the labour force and flexible regulation of the
labour market, centralization of poor relief, and levels of assistance as low as
possible. Apart from this more or less 'reformist> option in the light of existing
practices, two more radical alternatives were formulated. Firstly there was the
'liberal', as expressed by Thomas Robert Malthus. He opposed existing poor-
relief practice, since it undermined the individual's spirit of independence and
destroyed its industriousness. He asked for the abolition of the Poor Laws,
and pleaded in general for 'state abstinence'. The second alternative was
formulated during the French Revolution, pleading for a fundamental right to
subsistence for each citizen through offering work to the abled-bodied, and to
assist those whose age or infIrmity deprived them of the ability to work. Here
the first tunes were set for a more universalistic and institutionalized public
intervention in the field of societal reproduction, based on a broader project
of social, political and cultural state responsibilities. Similar universalistic and
institutional ideas were expressed some years earlier by a representative of the
American Civil War, Thomas Paine. He presented one of the first proposals
for the introduction of some kind of social insurance system. Some decades
later Charles Fourier and Wilhelm Weitling continued arguing along the same
lines.

However, daily poor relief practices moved along less explicitly articulated
routes. Neither the ideas of Malthus, nor the far-reaching proposals during the
French Revolution ever touched social policy in reality. But nonetheless, social
policy practice continued to be based on more or less implicit ideas on econ-
omic, social, political and institutional ordering. Ideas that were articulated by
different, and sometimes even antagonistic social and political movements and
organizations. Discussions since the second half of the eighteenth century
make clear that social politics had become more and more a component of
social-economic planning, guaranteeing the living conditions of workers, and
socio-political integration and disciplining of the industrial working class. The
'need of the poor' was replaced by the 'rights of the worker'. In the United
Kingdom, as a reaction to the rapid growth of the industrial working class
reorientation ran alongside existing poor law arrangements through stronger
public involvement in labour legislation, labour market regulation, education,
housing, and support of self-help initiatives. In France the working class, as
classe dangereuse, was stili predominantiy iooked upon from the perspective
of pauperism, and therefore maintenance of social discipline. It is however
interesting to notice that in France (unlike in the United Kingdom) the social
question crystallized around speciflc and sometimes rather antagonist posi-
tions: Conservatives, Liberals, Catholics, Radicals and Socialists. Conserva-
tives and Liberals set on more market-oriented, non-state solutions for poor
relief, free competition, individual responsibility and forethought, while Catha-
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lies pleaded for small-scale and domestic economical structures, and private
charity, as a subsidiary solution in order to subordinate and control the poor.
Radicals and Socialists pronounced more universalistic and institutionalized
solutions in terms of public subsistence and provision of work. In Germany,
in terms of social and political movements, analogous lines of differentiation
could be found, between Liberals, Conservatives and Socialists. However, the
positions of the diverse actors strongly differed from the French ones. The
Liberals opted for workers self-help - saving banks and mutual assistance
societies - under middle class guidance on the one hand, but at the same
time for state intervention on labour law, education, and poor relief. Conser-
vatives looked towards a restoration of old forms of protection, especially
compulsory guilds, or towards more modem concepts, such as the idea of the
'welfare monarchy'. In general, dominant social and political movements in
Germany were, more than in the United Kingdom or France, in favour of
(strong) state intervention in and responsibility for social polities. Since domi-
nant or 'elite' concepts (projects) were always challenged by alternative ones
from the basis of society, or from intellectual circles, it is not surprising that
the upcoming German labour movement initially opted against state interven-
tion, and in favour of self-help initiatives of the working class.

This overview of social polities practices and arguments shows that the
{re)formation of societal projects was a highly diffuse process. First of all, in
terms of the translation of social and political problems and challenges to-
wards social policy practices. For long the perception of problems and chal-
lenges was not synonymous with a proper understanding of them. All kinds of
more or less irrational reasoning influenced local social intervention. Secondly,
social policy practices were scattered in terms of the fact that hardly any long-
term consensus on major policy lines existed within or between ruling elites.
Objectives of diverse fractions of ruling elites often strongly differed. Occa-
sions in which they operated with closed ranks on the basis of coherent and
integrated social policy lines were seldom. Middle class fear for criminal
behaviour, and the degeneration of humanity, went hand in hand with the
short-term interest of individual capitalist entrepreneurs in terms of maximiz-
ing exploitation and profits on the one hand, and was opposed to long-term
interests of the entrepreneurs as a class in terms of a healthy and well-trained
working class on the other hand. Sometimes ruling elites choose for social
isolation and severe repression of the lower classes, sometimes for a strategy
of social and political integration based on consensus relations. Thirdly, social
policy practice was dispersed in terms of the reactions of the poor, the lower
classes, and later on the working class as objects of policy activities. At times
they contested any kind of social polities enforced by ruling elites, at times
they emphasized paternalistic forms of social protection in order to preserve
them. At first (organizations of) the lower classes were opposed to a stronger
role of the state in the process of societal reproduction, then they directly or
indirectly furthered that option. And finally, social policy practices were
discursive in terms of final outcomes. Since the perception of problems and
challenges was for long insufficient, the results of social policy activities were
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frequently not in line with preceding intentions and objectives. Even in the
event that the perception of problems and challenges was relatively accurate,
the dynamic of social policy activities, the way in which these activities were
handled, or even opposed by involved social groups and classes, was so com-
plex that initially perceived objectives were outpaced by unexpected or even
contrary outcomes.

It would be provocative to use that scattered picture of irrational reasoning,
contradictions, unexpected outcomes, of agreement and conflict, of societal
projects, most of the time implicit, sometimes explicitly formulated, of intellec-
tual, but not realistic alternatives, as an argument against the thesis that social
politics should be studied in terms of the (re)formation of societal projects.
However, it is precisely that amalgamation of irrationalities and contradictions
that constituted the core of a learning process through which ruling elites
developed their interventionist strategies, capacities and institutions, and the
lower classes and their allies strengthened their counteracting forces. From
the Middle Ages up until the Industrial Revolution social elites, groups and
classes prepared the ground for the evolution of modem social politics, and
accompanying organizational and political routines. Interventionist activities
and experiences, followed by related capacities and institutions, firstly at a
local (rural and urban), later on at a regional and national level constituted
indispensable building stones for the formation of national (welfare) states,
competent regarding collectivesubsistence guarantees, labour( -market) regula-
tion, and the structuration of the general living conditions and environment
of citizens.
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Chapter 2

Project Differentiation and Institutional Establishment of
Social Politics

The last decades of the nineteenth century witnessed an unprecedented en-
counter of economic, social, political and institutional events. The economic
and social consequences of a spreading and periodically intensifying interna-
tional business cycle, more concretely the economic crisis after 1873, shook
the belief in self-adjustment of the market. The turmoil created by market
fluctuations endangered emerging industrial relations built on a stable and
disciplined work force. The new industrial system cut through traditional
relationships and tore at bonds of reciprocal duty that had tied class to class,
occupation to occupation, and person to person in earlier times. Voting and
other political rights were extended. New sources of collective power for the
working classes, trade unions, socialist movements and labour parties arrived.
The Paris Commune awakened the ever-present fear of social revolution
among those in the existing citadels of power. Existing poor relief institutions
and self-help initiatives were no longer capable of dealing with growing social
misery and deprivation of the working population in industrial centres.l

It was evident to ruling elites all over Western Europe that new projects,
strategies and instruments were to be formulated in order to meet existing
problems and new challenges. Although the relevance of workers protection
for social politics has been recognized since the middle of the eighteenth cen-
tury, ruling elites had to enter new routes to structure industrial society, to
guarantee living conditions, especially of the working class, and to integrate
the labour movement into the national state and its political institutions. It
was not only social problems and challenges as such, which questioned existing
social and political relations. Social politics gained a momentum in a broader
process of social and political structuration. Ruling elites had to respond to
the arrival of mass-democratic practices, reflected by constitutional develop-
ments (the introduction and extension of suffrage and the legal or de facto
enactment of parliamentary responsibility) and shifts in the power relations
(composition of parliaments and govemments).2

Since the 1870s there has been an unprecedented upsurge in national
(state) legislation directed towards all aspects of societal reproduction. Besides
the introduction of large compulsory state insurance schemes, new policy acti-
vities were undertaken in areas such as public education, hospital organiz-
ation, mental treatment, unemployment relief, and many others. From a
broader perspective this was a period in which existing ideas in respect of
economic, social, political and cultural ordering of society became more
differentiated, while at the same time (a) societal project(s) of ruling elites
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became institutionally established in the national state. This was the beginning
of the process which caused social politics to take on its modem guise as
welfare state.

Imperial Germany led the way towards the institutional establishment of s0-
cietal projects. In the 1870s the question of compulsory social insurance for
industrial workers received serious consideration. Since the 1880s general s0-
cial insurance schemes covering sickness, industrial accidents, invalidity and
old age were introduced. This introduction of large scale compulsory state in-
surance in Germany, as a major manifestation of the institutional establish-
ment of societal projects, was rooted in the strong tradition of interventionist
administrative practices, in the weakness of liberalism, in the wish to alleviate
social problems resulting from industrialization and urbanization, but at the
same time in an attempt to cut the ground under the feet of the labour move-
ment, which was considered a threat to state and society.) Other countries fol-
lowed at some distance and at a slower pace. In the United Kingdom it took
a longer period, up until the 1910s, before compulsory state insurance became
an institutional component of social politics. The prevailing system of Poor
Relief practices, private charitable organizations, and the voluntary program-
mes of the Friendly Societies functioned relatively well. And as far as new
social policy initiatives were required, improvements in the existing system
seemed to be the most suitable route. Among working class organizations, as
well as British employers strong reservation was expressed towards the idea
of compulsory insurance, while at the same time sound doubts existed regard-
ing the administrative feasibility of the British state organizing a social insur-
ance system of the German (Bismarckian) type. InFrance and Belgium social
politics initiatives were restricted to specific, strategically important groups of
wage-earners such as state employees, miners, railroad workers and teach-
ers. Social policy objectives were mainly political, safeguarding the political
order and the careful extension of political participation. Ruling elites, domi-
nated by the catholic bourgeoisie, were concerned about foreshadowing
confrontations between the bourgeoisie and the working class. They wished
to construct new political relations based on cautious democratization of
voting and introduction of social legislation. Linked with emanating pillari-
zation catholic dominance equipped social politics with a subsidiary and sup-
plementary character. Social policy activities became mainly directed towards
legalisation and granting subsidies to - mostly catholic - private social initia-
tives, and the French Mutualites or Belgian Societes de secours.4 In other
words social politics as liberte subsidiee, a strategy that in the first decades of
the twentieth century also gained importance in the Netherlands.

A long series of arguments has been used to explain the leading position
of Germany in introducing large scale compulsory state insurance. General
economic and social determinants proved inadequate, since no explanation can
be found as to why Germany preceded for instance the United Kingdom and
Belgium. The same holds for explanations which are simply based on the
emergence and political mobilization of working class organizations. More
specified arguments referred to defensive strategies of integration in and
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stabilization of existing economic, social and political relations, and pacifica-
tion of the working class. The pressure on ruling elites facing organized power
of the working class induced the introduction of welfare institutions as a de-
fence against full participation rights and as a means to strengthen working
class loyalty to the authoritarian state.! Indeed this interpretation ftnds some
support in the fact that Bismarck's social insurance initiatives ran hand in
hand with its Sozialistengesetze (anti-socialist legislation). However, besides
direct integration and disciplining of the working class and its organizations
into the monarchist state a whole range of other aspects have to be taken into
account: capacities of existing local and central administrative institutions,
perceptions and interpretations of social and political problems by social and
political elites, the possibilities from them to intervene and influence state
policies, the constellation of political parties and the level of political and
trade union mobilization of the working classes, (different and sometimes even
opposite) interests of groups of entrepreneurs, the strength of existing insur-
ance corporations, the role of specific interest groups, the ability of existing
forms of social politics to react to problems and challenges, and finally the
scope of resources to be used for new social policy practices.' Bismarck
himself was well aware of this complex location of his social insurance legisla-
tion, and certainly did not share the naivety of some of his contemporaries
regarding social insurance as a kind of solution to the 'social question' which
would establish harmony in place of conflict.'

In this chapter two case-studies follow the road towards modem social poli-
tics. In the first case the introduction of the first social insurance schemes in
Imperial Germany is examined against its broader social and political context.
In the second case the arrival of national social politics in the Netherlands is
studied.

2.1. Bismarck's Social Insurance Legislation

The First Debates on Social Politics

Under supervision of the Iron Chancellor, Otto Bismarck, three major com-
pulsory social insurance schemes (sickness, accident and old age insurance)
were introduced in imperial Germany between 1883 and 1889. These social
insurance initiatives were preceded by a long socio-political discourse on
social politics. That discourse started in the early decades of the nineteenth
century. Since that time there was a growing call for state intervention from
different angles. In 1839 Kari Robertus raised in his article Die Forderungen
der atbeitenden KJassen (The Claims of the Working Classes) the question of
how the existing state would have to change, especially its economic system,
to prevent the new forces, which had been released by industry and were ne-
cessary for the future development of the world, from sliding 'into a wasteful
regression' and history from another 'painful deviation'. Robertus demanded
a 'new state economy' to ensure a just distribution of wealth, participation of
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the working class in the progress of the economy, and to protect the work-
ers from the neyttive consequences of the ups and downs of the general ec0-
nomic situation. These more or less radical ideas on the role of the state
found their more conservative counterpart in the ideas of Lorenz von Stein.
He actually established the theory of the Soziaistaat (Social State) in the
middle of the nineteenth century. Within the Sozialstaat the antagonism be-
tween capital and labour interests was overcome through the acceptance of
social reform by ruling elites. Von Stein conceived not only a regulative, but
also an active role of social structuration for the state. In that context he
emphasized the significance of independent social associations, such as the
Knappschaften and Werkwohlfahrtseinrichtungen (Occupationalwelfareorganiz-
ations) within the complex relationship between state and society. The ideas
of Von Stein had a strong influence on some of Bismarck's closest collabor-
ators, including Hermann Wagener and Theodore Lohmann. In the Liberal
camp Friedrich Naumann followed the ideas of Von Stein in arguing for a
state that not only preserved property and social order, but would also elevate
the lower classes materially and ethically through major social reform.'

The idea of social reform was also supported by major parts of the early
German labour movement which were in no way committed to revolution and
the take-over of state power by force. The programme of the Allgemeinen
Deutschen Arbeiterverimlderung (General German Workers Fraternization),
founded in 1848, aimed at a socially engaged democratic German Volksstaat
(people's state) which regarded 'the welfare of its citizens as its major task'.
The conception of state responsibility for the settlement of social problems
and the toning down of class struggle also governed liberal bourgeois attempts
at social reform.t° In the autumn of 1844 the CentralvereinfUr das Woh/ der
arbeitenden Klassen (Association for the Welfare of the Working Classes) was
founded. It functioned as a kind of 'think-tank' for ideas on social reform, in
collecting information from at home and abroad, and discussing attempts to
ameliorate social distress, evaluating their effectiveness and passing informa-
tion on to other associations. It was to promote policy experiments and institu-
tions, and to provide them with financial support. From this organization and
other influential sections of the community, including the Churches, pressure
was exerted for state intervention. Persistence came at the same time from the
ranks of some leading government administrators and Reichstag members.l!
And finally there was the emerging protectionist movement. Powerful indus-
trial associations, such as the Verein zur Wahrung der gemeinsamen Interessen
in Rheinland West/olen (Association for the Protection of Common Economic
Interests in the Rhineland and Westphalia), the Verein Deutscher Eisen- und
Stahlindustrieller (Association of German Iron and Steel Industries) and the
Centraivetband Deutscher Industrieller (Central Association of German Indus-
trialists), and the traditionally free-trade agrarians supported protectionism.
This growing protectionist mood was in no way limited to foreign trade. It
was part of a move toward a more planned economy. In that context, since
tariffs might lead to higher prices the state had to be active in protecting
workers' interests. It is hardly coincidental, that two of the leading protec-
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tionist iron and steel magnates, Ludwig Baare and Carl Ferdinant Stumm,
were also leading spokesmen for an active role of the state with regard to
social policy.u

Bismarck's Double Strategy: Corporatism and Political Integration

These debates on state intervention and social-policy tasks reveal that the
emergence of social insurance legislation in Germany under Prussian influence
was not only induced by the recognition of the inadequacy, in the wake of
emerging industrialism, of traditional means of eliminating social distress.
Major impulses also originated from new economic (protectionism) and po-
litical challenges, such as growing working class mobilization and the spread
of political democracy. In elaborating social-policy lines the German state had
to deal with contradictory demands, power relations, and problems and chal-
lenges. Ruling elites were forced to (re )defme the relationship between state,
society, and (specific groups and/or classes ot) citizens. In this complex con-
text of economic, social, political and institutional constraints Bismarck ac-
tually formulated a double strategy, or better a two-sided socio-political objec-
tive. On the one hand Bismarck used social insurance legislation to promote
corporatist institutions as a partial substitute for the 'inexpert' system of
majority decisions in the Reichstag.13 On the other hand, workers' insurance
was not simply a matter of social policy, but of state, or rather power politics
in the interest of the newly formed Reich and its ruling elites. This is borne
out by the close links between social insurance measures and anti-socialist law.
By repression on the one hand and limited concessions in social policy areas
on the other, the aim was to split the social democratic workers' movement,
considered a 'danger to the state,.14

Although both socio-political objectives, reintroduction of corporatist insti-
tutions as an attempt to reconstruct the relationship between state and society
under liberal democratic constellation, and socio-political integration of the
working class under industrialist relations, were closely related, corporatist
ambitions seemed to be dominant. Bismarck, as representative of the Junker
class, preferred an independent national corporatist representation of specific
classes or callings. In that light he understood the Reichstag and the universal,
direct and secret suffrage as an imperfect solution, forced upon him as it
were, by the circumstances of the time. This feeling was in line with the ideas
of the industrial elite which began to doubt the validity of parliamentary
representation. Scepticism turned into disillusion when the Reichstag ceased
to reflect their interest over the tariff question. They gradually became dis-
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184Os.The industrial associations, campaigning for tariff protection, sought to
bypass the Reichstag and to establish a direct relation with the Imperial
government. Industrial representatives pressed for some kind of direct institu-
tionalized participation in government. In 1878Bismarck's banker and advisor
on political and financial matters, Bleichroder, proposed the creation of a
series of Reich commissions representing economic interests and capped by



34 The Imprisoned State

a Reich Economic Council in order to weaken the influence of the Reichstag
on the resolution of economic questions. Bismarck responded warmly to this
idea. By the end of 1881 he initiated the creation of an Economic Council in
Prussia. Then he headed for an Imperial Economic Council, representing the
whole Reich. The obvious intention was that legislative proposals were to
receive the endorsement of both the government, indicating that they were
necessary for reasons of state, and of the major interest lobbies, demonstrat-
ing that they met real needs of the people. The parliamentarians would thus
find themselves in a comer, robbed of any pretext for refusing their assent."

Bismarck's plan was however opposed by the major parties in the Reichs-
tag, the National Liberals, the Progressive Party, and even the majority of its
main parliamentary ally, the catholic Zent1um. The Parliament regarded
Bismarck's proposal as a manoeuvre designed to outflank the Reichstag. Crit-
ics claimed that economic interests were represented perfectly well in the
Reichstag. Although Bismarck denied that the Council would bear a political
character, none of its leading opponents believed him. In 1879 he had tried to
weaken the Reichstag by extending the budget period from one year to two,
permitting it to be summoned biennially instead of annually. After the elec-
tions in the autumn Bismarck tried once more, but was again defeated. Itwas
clear that he had no prospect of creating a corporatist body with the approval
of the Reichstag. Bismarck understood that his plan to outflank the Reichstag
was insufficiently founded in a coherent corporate structure, and that he had
to pursue his corporatist aims more stealthily, realizing them as a calculated,
but for appearances sake incidental, outcome of other plans.1'

Social Insurance Legislation and Corporatist Ordering

Throughout the 18705 there were demands in the Reichstag for compulsory
national insurance. These demands were accompanied by protests from va-
rious leading administrators in the provinces where the Armenkassen (Poor
Relief Funds) were flooded with workers who had an accident and became in-
capacitated for work or were temporarily unable to work. The idea of intro-
ducing a comprehensive and compulsory system of social insurance was not
new. Several suggestions for state-sponsored insurance schemes had been rai-
sed in the 18505 and 1860s. The Saar industrialist Freiherr von Stumm had
publicly supported such an idea since at least 1869. He had experience with
Werkwohlfahrtseinrichtungen (Employers' Welfare Organizations), especially
the Knappschaften of the mining industry, which gave the miners free cures,
medical treatment in case of illness or accident, sick payments during the
whole period of illness and invalidity payments in case of permanent disable-
ment. Von Stumm wanted the state to make this system of protection compul-
sory in other industries, and suggested in 1878 the introduction of compulsory
invalidity and old age insurance for the whole nation. Two years later, in 1880,
the General-Director of the Bochumer Verein, Kommenienrat Louis Baare,
proposed a similar scheme for accident insurance. This proposal was primarily
designed to save employers the costs of full accident liability. It suggested the
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introduction of a National Insurance Fund to which employers, workers and
the state would each contribute one-third.17

By 1863 the Allgemeine Deutsche ArbeiteTVerein (General German Work-
men's Union) was founded by Ferdinant Lassalle. In the 1860s and 1870s
trade unions were being organized by various political groups, of which the
socialists were the most successful. In 1875 the socialist forces were strengthe-
ned further when the Lassallean group united with the Bebel-Liebknecht
Social Democrats and adopted a common revolutionary programme. In the
elections of 1877 the Social Democrats attracted nearly half a million votes
and obtained 12 seats in the Reichstag. Although Bismarck used anti-socialist
legislation, he was well aware that mere repression was not enough to resolve
the problem of worker's alienation. He declared that the state had to achieve
'that which seems legitimate in the socialist demands' within the existing so-
cial and political circumstances. That was the content of the message of the
Kaiser at the opening of the Reichstag, on february 15 1881. The healing of
social ills "cannot be achieved exclusively by way of repressing socialist ex-
cesses but must be sought simultaneously through the positive promotion of
the worker's welfare ... The institutions which until now were to protect the
worker who found himself in a helpless state because he had lost the ability
to work, either by accident or on account of old age, have proven to be
inadequate. This inadequacy has not been a minor factor in inducing members
of this social class to seek relief by supporting social democratic aims. HI8

Bismarck's social insurance proposals were marked by his two-sided politi-
cal ambition, a strengthening of corporatist relations and the socio-political
integration of the workers. He rejected basic alternative approaches to com-
pulsory social insurance, as there were extension and improvement of em-
ployers' liability or participation of private insurances companies. He formu-
lated its fundamental principles in the first Accident Insurance Bill of 1881:
compulsory insurance, centralized control by an imperial insurance office, the
Reichsversicherungsamt (Imperial Insurance Bureau), exclusion of private
insurance companies, and state subsidy. The state was to have a monopoly
regarding insurance and tight administrative control, this being consistent
with the view of the state as an arbiter among conflicting groups.

Opposition was strong in the Reichstag. The liberal parties were almost
totally opposed to the whole scheme. They rejected a compulsory system of
state insurance, arguing that private insurance companies were to be allowed
to continue. The Zentrum, basically sympathetic to the idea of universal and
compulsory social insurance, opposed two features of the Bill: the centraliz-
ation through the Reichsversicherungsamt, and state subsidy. Believing there
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Bismarck did not give up. He followed the tactic of accommodation of cor-
poratist (conservative) forces, and laying the groundwork for a corporatist
constitution. The Kaiserliche Botschaft of November 1881 proclaimed: "To fmd
the right ways and means for this care is a difficult task, but one of the su-
preme obligations of every community which rests on the foundations of
Christian popular life. A closer union with the real forces of this popular life
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and the gathering together of the same in the form of corporate Genossen-
schaften promoted and protected by the state will, we hope, make possible the
solution of problems which, of itself, the apparatus of state could not cope
with to the same extent." This theme was represented in proposals for a spe-
cial Sickness Insurance Law in the following year. In his second proposal for
an Accident Insurance Bill Bismarck also opted for corporate possibilities.
Many of the powers vested in the first proposal to the ReichsvefSicherongsamt
were now allocated to a series of compulsory regional Genossenschaften, Bis-
marek continued to insist on a state subsidy. Not surprisingly, the Reichstag
was not impressed by the corporatist features of the new draft and upheld its
original objection to the subsidy. Again, Bismarck was not discouraged in his
ambition and redoubled his efforts to diminish the power of the Reichstag as
a parliament in the conventional sense.lO

In conjunction with the second draft of the Accident Insurance Bill and in
accordance with the ideas of the CentTalverband Deutscher Industrieller Bis-
marck planned to establish Gewetbekammem (Economic Chambers), which
would represent agrarian associations, industry and the handicraft guilds, and
which would in turn elect the German Economic Council, or whichever body
fmallyemerged. Here he conflated his constitutional corporatist ambition fully
with the accident insurance scheme, his idea being to usher constitutionally
useful bodies into existence along with the Accident Insurance Law, which
would then allow him to move directly against the Reichstag itself. The plan,
Bismarck confided to his senior assistant on social policy, Theodore Lohman,
in December 1883 was to set compulsory vocational associations for each
industry on a nationwide basis. This route offered him two advantages. Firstly,
they would be large enough for insurance purposes, and secondly, the main
objective, they would constitute a uniform national and officially recognized
representation of industry which could be harnessed to political purposes. In
that context Bismarck abandoned the idea of state subsidization, since it was
the political aim that mattered. Theodore Lohman, wrote in a private letter
in 1883: "Accident insurance in itself is of secondary importance to him. The
main thing, for him, is to use the opportunity to arrive at corporative Genos-
senschaften, which, by and by, could be introduced for productive classes of
the people. In this way the foundation would be laid for a future popular
representative assembly which, in place of or alongside the Reichstag, would
become a major determining factor in the enacting of legislation; even by
means of the extremity of a coup d'etat::21

However, the attempt to use the Accident Insurance Bill to pursue the
reintroduction of corporatist organization for reasons of state failed. In the bill
that passed the Reichstag, and was enacted into law in 1884 accident insurance
came under control of the employers, who were combined into industrial and
regional mutual associations. These associations were under the supervision
of state insurance offices that were ultimately responsible to the Reichsversi-
cherungsamt, The system was thus highly decentralized and was geared to em-
ployers' self-administration. The Law of 1884 was hardly a contribution to
the building of a corporate state, while at the same time, lacking effective
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representation and state subsidization, it fell short of becoming an instrument
of socio-political integration of the working class.21

After this defeat the intention to secure the allegiance of the working class
to the existing Reich through the introduction of social insurance programmes
became more and more prominent. The success of the Social Democrats in
the Reichstag elections of 1884 convinced Bismarck that the state subsidy
which the Reichstag had denied him, was indeed indispensable. When the
elections of 1887produced a majority in favour of his ideas on 'state socialism'
he acted to complete his social insurance proposals by organizing old-age and
disability insurance. In that context Bismarck succeeded, although partially,
in realizing an old objective, a direct state subsidy, in the form of a flat-rate
fifty mark basic pension paid by the Imperial Treasury. Although this was little
more than a gesture, he hoped that it would reveal a concern by the state for
the welfare of the worker. Speaking for the government's bill in the Reichstag
in May 1889, he argued convincingly that most workers who vote socialist do
so not out of doctrinal conviction, but as an expression of protest regarding
their economic situation. Proposed social insurance could remove a source of
discontent, and so weaken the hold of the Socialists on the workers. "I have
lived long enough in France to know that the attachment of most Frenchmen
to the government, which is taken for granted and which always gives it the
advantage, even when it governs badly, ... is mainly connected with the fact
that most Frenchmen are state pensioners receiving small, often very small,
sums. These people say: if the state suffers then I'll lose my pension; and if
it's forty francs annually, still he doesn't want to lose them, and he has an
interest in the state... I will consider it a great advantage when we have
700.000 small pensioners drawing their annuities from the state, especially if
they belong to those classes who otherwise do not have much to lose by an
upheaval and erroneously believe they can actually gain much by it."13

Corporatism, Socio-political Integration and Societal Projects

The introduction of the German social insurance schemes, and their incorpor-
ation into the national state represented the first outlines of systematic and
broadly organized structuring of industrial society, guaranteeing living condi-
tions of the working class, and integrating the labour movement into the natio-
nal state and its political institutions. Although Bismarck was not entirely suc-
cessful in obtaining his double objective, promotion of corporatists institutions
as a partial substitute of liberal-democratic organs, and integration of the
working class through the combination of the 'carrot and stick', the enact-
ment of rust sociai insurance laws can be regarded in the light of the institu-
tional establishment of societal projects, and linked strategies and policy
instruments. The corporatist objective aimed at structuring the relationship
between state and society, state and (specific groups and/or classes of) citi-
zens. The first version of the accident insurance scheme asked the employers
to establish Berufsgenossenscnaften, corporate organizations for the various
branches of industry. Although this initiative was blocked by the Reichstag,
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and played down to a relatively weaker corporatist concept of highly decentra-
lized industrial and regional mutual associations, supervised by state offices,
it laid the fundaments for a well-established combination of industrial repre-
sentation and public administration. The administrative features of Bismarck's
social insurance programmes have not only proved enduring in their own
sphere, but under the label of 'industrial democracy' became an important
feature in the shaping of twentieth-century industrial relations. Related to the
direct relationship between state and (specific groups and/or classes of)
citizens, Bismarck's social insurance options were based on the conception of
the individual's relation to the state. "In its practical objectives, Bismarck's
social policy is determinated by neither religious nor by providence care
considerations; it has to do with neither the soul, nor the welfare of the
individual or the sum of individuals; rather it is conceived in principle as state
directed, and it aims at the good of the community unified in the state (Dos
Wohl der slaatlichgeeinien Gemeinschaft)".14 Bismarck wanted the citizen, and
more specifically the worker, as a loyal and obedient ally, and to accomplish
this the citizen's interests had to be closely tied to the state. In this context
social insurance offered a kind of human management that would bind the la-
boring classes to the state.15 Here the corporatist objective touched the aspect
of social-policy activities in terms of socio-political integration.

For Bismarck social protection of the worker was hardly an end in itself.
He regarded social insurance as an instrument of social and political manage-
ment in a rather multifunctional sense. FtrStly, the issue in the enactment of
social insurance was not the legitimacy of workers protection as such. Bis-
marck shared the firm opinion of the industrialists, whom regarded legal
worker's protection as an interference in their own affairs and in their busi-
ness efficiency. So, the most important fields of factory law legislation for
worker's protection and works inspection, laws which would have prevented
accidents and illness, were not touched upon.26 In that context Bismarck
reduced social politics merely to insurance measures. A multifaceted social
problem was presented in the simple guise of an unsolved insurance problem
that could be met by social insurance schemes. This one-dimensional approach
was reflected in the organizational structure, especially as foreseen in the
original drafts for accident insurance. It was to be based on compulsory state
insurance, a government insurance institution and financed through employers.
Workers' rights were strongly tightened to the state without any participation
of those directly affected. This was clearly directed against non-governmental
social security provision, as in the case of the British Friendly Societies.27
Secondly, seen from this broader perspective, the central issue in debates and
policy making was not so much social insurance as such, but the power and
influence that might devolve upon any of the participants of social insurance
practices. At stake was the question how the new arrangements would affect
the social and political balance of power. In the transition to industrial society,
the loyalty, good will, and vote of the workingman had become something
worth capturing or, at least, to be kept from being captured by political
rivals.28 In that sense, the strong state commitment to social insurance was
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clearly a defensive strategic option against the growing influence of working
class organizations in social and political life. This is confirmed by a third
functional aspect of Bismarck's social insurance legislation. Due to the objec-
tive to immunize workers against social democratic agitation by tightening
their attachment to the state, social insurance programmes were not in the
first place directed towards workers carrying the highest risks, such as land-
workers, domestic workers, and outworkers, but towards the industrial work-
ers. Certainly, social and political arguments, in terms of social control of
workers and political isolation of trade unions and the Social Democrats, went
hand in hand here with economical ones, in terms of securing motivation and
productivity growth.

The primary objectives and initial outlines of the societal project, formu-
lated by Bismarck and his supporters slowly moved to the background as the
introductory process of social insurance continued. Both the Chancellor and
the representatives of heavy industry watched the development of accident in-
surance legislation with growing displeasure. Opponents of social insurance
played a considerable role in changing government drafts through their con-
nections with political parties. Many of the changes which the majority, con-
sisting of the Conservative Party, the Zentrum and the National Liberals,
especially on the administrative structure and financing, was able to effect
conformed to the interests of the opponents.29 In general, it was to the strong
corporatist and etatist aspects of Bismarck's societal project, his attempts to
use compulsory state social insurance as a tool of social and political control,
that opposition was primarily directed. The idea of state protection of the
worker was widely shared among the social and political organizations in the
Reich, even by those committed to radically different ideologies. Heavy indus-
try actively supported Bismarck's project, while other business groups often
approved the idea of national compulsory insurance as long as it did not
enhance state control. Their interest was primarily in improving industrial
relations and in increasing productivity, and not so much in social reform.
Eastern agrarians, traditionally opposing the emphasis on individualism and
self-help, were receptive to state intervention on behalf of the industrial
worker. They hoped that this might counteract the influence of the new
industrialist class, although they were also apprehensive of any strengthening
of the state bureaucracy or the labour movement.30 In politics resistance to
Bismarck's project was articulated among right-wing Liberals and extreme
Conservatives. The Liberals held to self-help, while Conservatives stressed the
role of private charity. The Catholics, the Zentrum, were the main parliamen-
tary partners, and at the same time oppositional force for Bismarck. They
exerted decisive influence on sociai insurance legislation, especiaiiy the intro-
duction of the Accident Insurance Scheme. They were adherents of the anti-
individualistic tradition, and accepted the duty of the state to guarantee mini-
mal living conditions when private means were failing.31 Initially, the Social-
ists, under Lassalle, had adopted the position that only the state could solve
social problems. Since the founding of the Social Democratic Party, however,
the Marxists orientation won out over the Lassallean one. The existing state
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was rejected as a tool of the ruling classes and was not expected to act in the
interest of the working class. Based on this perspective Social Democracy,
the social policy demands of which were directed to factory legislation and
work inspection, for long lacked any concrete social insurance conception.
They were not against social insurance as such, but against the social order
that Bismarck sought to strengthen by means of social insurance institutions,
and the concrete configuration of social insurance. Large sections of the
working class were excluded, the level of benefits was regarded as too low,
and hardly any workers' participation was foreseen. For long, from the 1870s
onwards the Social Democrats were strongly against any state intervention in
social policy. It was not until the turn of the century that the first signs of
relaxation of this position emerged.32

2.2. Social PoUtics in the Netherlands (18708-19308)

The Arrival of National Social Politics

Although it was not until the 1870s that the Dutch national state actually
intervened in social politics, the first central, although hesitant activities
started earlier. Even before public poor relief was announced in the Constitu-
tion of 1848, which was only marginally translated into concrete legislation in
1854, the first initiatives were taken. The arrival and advancement of industrial
production originated in the Netherlands, as in other Western countries, se-
riously distorted and made unbearable social relations. On 6 July 1841 the
government addressed a circular to the governors of the provinces in order to
underline the (moral) drawbacks of child labour. In this circular some ques-
tions were also formulated on working conditions, wages, child labour, possi-
bilities to attend teaching, etc. However, the reports which followed this
inquiry provoked no further governmental actions. It was in 1863, twenty-
two years after the government set up the first inquiries, that Cremer's book
Fabriekskinderen. Een bede doch niet om geld (Factory Children. A Plea, but
not for Money) appeared.3~ His charge against the distress of factory children
touched public opinion. On 17 March 1863 thirty-two manufacturers in Leyden
directed an address to the King, in which they demanded protection of factory
children, and stressed the necessity of compulsory regulation of the educa-
tional facilities, working hours and leisure of these children. This address was
discussed in Parliament and induced the installation of a Royal Commission.
The commission's report was published in 1869. Although it provided a clear
sketch of existing distress and problems, it did not contain convincing con-
clusions and concrete policy directives. The government again refrained from
taking action. This incited the progressive liberal member of parliament, Van
Houten, to present on 23 February 1873, ten years after the installation of the
Royal Commission, a private member's bill on the prohibition of child labour
and the introduction of school age. This bill was accepted by Parliament on
29 April 1874.34
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Between 1876 and 1886 the extension of legal regulation was under dis-
cussion, but did not lead to concrete measures. On 12 August 1886 Goeman-
Borgesius and ten other members of Parliament submitted a proposal to
initiate a Commission to inquire into working conditions. This proposal was
almost unanimously accepted. The report of the commission again emphasized
disconcerting distress and misery. The conclusions of this report fmally re-
sulted in the Arbeidswet (Labour Law) of 1889. '{Pat law regulated child
labour, working times,leisure, maternity care and factory inspection. In 1890
a new Royal Commission was installed in order to gather information on the
working conditions in factories and manufactures, in particular the security
and health of workers. This commission not only sketched existing industrial
and labour relations, but also provided an overview of existing regulations
and arrangements.35 Two years later a second Royal Commission was installed
in order to elaborate concrete proposals on the basis of the fmdings of the
first commission. This commission published its final report on 8 January 1894
and proposed the enactment of a compulsory industrial injuries insurance
scheme. Such a law was submitted to Parliament on 25 April 1898.

Actually, these activities made up the prologue and first initiatives of natio-
nal Dutch social politics. At the end of the nineteenth century the battle be-
tween more far-reaching state intervention on the one hand, and the ambition
to minimize the role of the state, mainly supported by subsidiary perspectives,
intensified. That intensification induced a further crystallization and differenti-
ation of the views and demands of social and political organizations. More
concretely, the 'Great Depression' between 1875 and 1895, when the Dutch
economy entered the international business cycle for the first time, provoked
strong political and social differences of opinion concerning the relationship
between state and society, and a further crystallisation and realignment of
social and political organizations.

Political Realignment and Differentiation of Societal Projects

Until the mid-nineteenth century the social politics of the Dutch ruling elites
was based on a relatively univocal societal project. At local and regional level
social politics was performed by ecclesiastical and charitable institutions. The
state only acted in regulative terms by edicting ordinances concerning vaga-
bondage, mendicity and crime, and by undertaking police actions. The first
initiatives towards more centralized social politics during the Batavian Repub-
lic (1795-1813) failed.

The Constitution of 1848 announced a new era in Dutch social politics.
That was embodied by a statute ill the Constitution layifig down that legal
regulation of poor relief had to be initiated. Although Thorbecke's attempts
in 1851 and 1854 to turn this statute into a rational Poor Law as 'a public ser-
vice' under strict authority of the state failed, times had changed. From this
moment onwards debates on social politics formed a reflection of the fact that
the late nineteenth and the early twentieth century represented decades of a
growing shared invasion of state and society. It was a time that state, as well
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as society, more concretely social and religious movements, political parties,
trade unions, and employers' organizations reached for organizational
strength, determined their mutual relations and outlined the contours of their
societal projects.

After the first political quarrelling during the Aprilbeweging (April move-
ment) and about the School Law of 1857 in particular, the political landscape
of the Netherlands start~ to take shape. Through the school funding contro-
versy the struggle for the precise demarcation of the relationship between
state and society (and church) entered the broader field of social politics, the
socia/e quaestie, and the struggle for universal suffrage. The first political re-
alignment originated along on the one hand liberal lines, later supported by
the arising social democratic movement, and on the other hand confessional
lines, originally still sustained by a conservative component. Since then, social
politics dominated the political agenda. The principal issue was the shaping
of the relationship between state and society, the relationship between state
and (specific groups and/or classes of) citizens. In that context, as in Imperial
Germany, the social and political integration of the working class gained
importance. Certainly after the pacification of the school controversy in 1889,
where funding of private education was regulated, and a further extension of
suffrage, the waywas paved for a more fundamental struggle on social politics.
That struggle manifested its own dynamic. Not only did the debate on the
specific relationship between state and society, and the (institutional) estab-
lishment of societal projects become more intense, the struggle also tended
to divide social and political organizations into progressive and conservative
wings. Where conservative Liberals adhered to strong state abstinence, pro-
gressive Liberals made a plea for an extension of state tasks. They advocated
a certain level of state intervention in order to correct the market mechan-
ism.36 Kappeyne, leader of the progressive Liberals declared in that context
"that the impact, the tasks of the state have continuously been growing", and
"that the national interest has to be furthered by the state".37 In the Hervor-
mingsprogramma (Reform Program) of the Liberale Unie (Liberal UniOD)in
1896 it was stated "major activities are to be initiated, in particular in the field
of social policy, in order to terminate capital privileges and advance the
interests of labour and of workers through legislation, and in general there
should be mere justice regarding the distribution of social goods in as far as
legislation influences this." That statement constituted the prologue to a long
list of more concrete proposals, such as: extension of suffrage separated from
tax assessments, introduction of Kamers van Ameid (Chambers of Labour),
restriction of long working days, introduction of a weekly rest day, legal
regulation of vocational education, legal regulation of collective labour con-
tracts and compulsory education, and finally the introduction of social insur-
ance. IDthe statement of principles (1903) of the Vrije Democratische Bond
(Free Democratic League), since 1901 the meeting ground for progressive
Liberals, was formulated that besides restriction of contract freedom extensive
social legislation was Deeded in order to course "on removal of social causes,
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that create or reinforce inequality in terms of prerequisites of development
between members of the population ..38

Confessional organizations also chose a position with regard to the social
question. Confessional workers, united in the Patrimonium, took the lead and
advocated social legislation. Under pressure of that organization the Anti-
Revolutionary Party organized a Christelijk Sociaal Congres (Christian Social
Congress) in 1891. During the congress the core of the protestant christian
position with regard to the relationship between state and society was formu-
lated by Abraham Kuyper during his elaboration of some theses contained
within his Program van Beginselen (program of Principles), which had already
been published in 1978. The essence of the social question was according to
Kuyper the loss of "organic and coherent social life ... The French Revolution
distorted the organic structure, broke up social relations, and finally retained
nothing but a self-contained, selfish and its own autonomy championing indivi-
dual." Under reference to growing social inequality and injustice, and the
increasing impact of socialist agitation, Kuyper argued in favour of gearing
the relationship between state and society in such a way that the worker was
no longer submitted to the greed of others. In the eyes of Kuyper the situation
was no longer tenable and he considered "another design of the societal
building preferable and at the same time possible." In that context he formu-
lated the principle of the soevereiniteit in eigen kring (sovereignty in its own
circle), "that state as well as society each obtain their own domain, their own
sovereignty, and that the social question can not be properly solved, unless
that duality is respected." Subsequently, Kuyper defined his project solution
for the social question along the same principle: a society in which citizens,
and groups of citizens cooperated closely, attempting to fulfil the laws of God
rather than allowing uncontrolled selfishness rule. The worker was no longer
unprotected and submitted to the greed of others, but the subject of care and
regard of his neighbours. The tasks of the state were limited to intervention
when society, and more concretely social organizations were not able to cope.
This first exchange of ideas during the congress led to the installation of a
commission which was assigned to prepare a Sociaal Program (Social pro-
gramme).39 In 1894 a national Sociaal Program was accepted, in which the
installation of chambers of labour, a legal regulation of labour contracts with
restrictive terms regarding women and child labour, regulations for minimum
wages, a maximum working week and social insurance were demanded.40

In catholic circles interest in social politics increased in the late nineteenth
century. In 1888 the Rooms-Katholieke Volksbond (Roman Catholic People's
League) was founded, and in the same year after a wave of strikes the
Roomsch-Katholieke Aibeiders Vereeniging (Roman Catholic Workers Associ-
ation). Important incentives were the extension of suffrage and sociallegisla-
tion. The encyclic Rerum Novarum of May 1891 opened new roads for catho-
lic social thinking and action. In 1892 the Volksbond pleaded for compulsory
social insurance. This position was confirmed during preparations for a party
programme in 1896. Within catholic trade unions similar opinions could be
found. During the congress of catholic trade unions in Rotterdam (1893) re-
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quests were formulated for the legal protection of Sunday rest, for restriction
of women and child labour, regulations for minimum wages and a maximum
working week.41 However, within catholic circles ideas on social politics
str.ongly diverged. Conservatives mainly stressed Christian charity, while others
pleaded for social reform, state activities and independent trade unions.42 It
took until the early twentieth century before catholic social ideas were trans-
lated in a more project oriented way. In 1901 Aalberse and Aengenent found-
ed Katholieke Sociale Actie (Catholic Social Action). In this organisation
progressive Catholics formulated their ideas on the relationship between state
and society. Aengenent, as Kuyper before him, alluded to the distorted social
relations as an outcome of the French Revolution. A final restoration of the
distorted relations, of which workers suffered most, can only be expected from
a 'organically structured' society. That is to say a society built along the
professional estates. Nonetheless, within Kotholieke Sociale Actie doubts
emerged regarding the possibilities autonomous of an 'organically structured'
society to end existing distress and need. The weakness of existing trade
unions compelled state support and state activities. The state had to take care
of general social welfare, that is to say "the sum of the conditions, that are
needed in order to let every individual take care of his own social welfare." In
social politics the state had to establish conditions to made it possible for
employers and workers to organize their own interests on a fair basis. How-
ever, although it was true "that in general the organisation of the terms of
employment have to be consigned to free social intercourse", it was possible
that this level of action was insufficient. Than the state had to take its respon-
sibility. So, "often social legislation is needed, since in our individualistic so-
ciety ... at least for the time being, dreadful social evil can only be remedied,
or better be compensated through social legislation." That statement induced
the conclusion that direct state intervention had to be authorized with respect
to the protection of Sunday rest, restriction of the working week, social insur-
ance, etc., while in the case of wage movements a more indirect rather than
direct way of intervention was preferred.43

Since the 1880s socialist organizations and parties became a part of Dutch
social and political life. In 1881 some local social democratic associations
decided to unify within the Sociaal-Democratische Bond (Social Democratic
League). The programme of the League included demands such as universal
suffrage, better education, progressive taxation and restriction of the working
day. Since 1885 positions within the League strongly radica1ized. Parliamentary
activities as such were rejected. They only served propagandistic purpose. The
first matter of importance was gaining political power through direct action
and the advancement of trade unions. The struggle on the Kieswet- Talc (1892-
1894) (Tak franchise law) caused a break within the social democratic move-
ment. While the League further radicalized, a group of opponents of the
radical line chose for a more parliamentary course. In 1894 they founded the
Sociaal-Democratische Arbeiderspartij (Social Democratic Labour Party), the
SOAP. Its programme declared: "As long as it is not possible for the working
class to capture state power, they should try to acquire all political rights and
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use these rights, as well as to organize the working class in the class struggle,
so as to gain influence over legislation in order to generate immediate im-
provements in the living and working conditions of the non-propertied class
and to accelerate the economic revolution." From this time onwards Social
Democrats followed a strongly pragmatic course in Parliament. In principle
they favoured the introduction of a state pension and large-scale social legisla-
tion. Political rights were seen as the cornerstone of social rights. "No labour
legislation can be achieved, as long as the working class itself does not protect
its own interests within the institutions with legislative power through the
introduction of universal suffrage.''" However, their attitude towards con-
crete social politics remained quite dualistic. Although Social Democrats
realized that each piece of social legislation meant social progress, concrete
legislation was observed quite sceptically. Social politics, and especially confes-
sional social politics, remained far from social democratic principles. The
reconciliation between social classes, supported by Kuyper and later also by
Talma, was rejected. The Social Democrats defended the primacy of the class
struggle. Only stronger organization and fighting for their own rights, led to
an enduring improvement of working and living conditions. Nonetheless,
practical parliamentary action generated growing involvement in everyday
social politics: the ten hour working day, the state pension, the struggle against
growing costs of living, and a social insurance scheme in case of unemploy-
ment. In 1912 a new party programme, known as the Leidse Programme, was
adopted, in which the possibility of a - relative - improvement of workers
existence under capitalist relations was conceived not only as a possibility, but
also as a desirability. Earlier ideas, that the economic situation would only
worsen and a violent revolution would be the fashionable answer, were aban-
doned.4s

In debates on social insurance Social Democrats strongly advocated the in-
troduction of a state pension. They argued that workers had the right to profit
fully from their work. Besides their wages the state had to guarantee a pen-
sion, while employers were charged with the costs, not only of the state
pension, but also of other feasible social insurance schemes. An exception was
made for unemployment funds, in which trade unions obtained an autonomous
role. Here Social Democrats supported the idea of workers' contributions.
This position indicated the first attempts of trade unions to obtain their own
position in the debate on the relationship between state and society.'"

Debates and specific positions of social and political organizations between
1870 and 1918 manifested the advancement of societal projects and the first
lines of differentiation. Since the middle of the nineteenth century the hardly
differentiated project of ruling elites broke up into three lines of orientation.
The old line of state abstinence was continued by a slowly crumbling Conserva-
tive block and the conservative wing of the Liberal Party. This tendency
formed a minority that lost more and more of its influence after 1850. At the
turn of the century they hardly possessed any political power.

The second current was the confessional one. The relationship between
state and society was formulated along the principles of soevereiniteit in eigen
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kring (sovereignty in its own circle) and subsidiariteit (subsidiarity). In protes-
tant christian circles this relationship was approached with the most reserve.
State and society constituted two distinct domains with separate responsibil-
ities. Working and living conditions were first of all a responsibility of em-
ployers and workers. Initially, a major problem for protestant christian as well
as catholic ideas on the relationship between state and society, certainly as far
as social politics was concerned, was the fact that social organizations, em-
ployers' organizations and trade unions, stayed relatively underdeveloped up
until the First World War. As far as in social insurance or other social policy
fields the demarcation of tasks between state and society was under discus-
sion, a dynamic social middle field was lacking to take autonomous responsi-
bility along the lines of soevereiniteit in eigen kring or subsidiariteit. Given that
reality, progressive protestants, having a more open mind for social change
and new evolutions, such as the interconfessional cooperation between protes-
tant christian and catholic trade unions, supported state intervention in social
politics. Conservative circles, hardly possessing explicit ideas on social poli-
tics, largely tended towards a state-abstinence orientation. The Catholics were
also divided into a conservative, Church oriented wing, and an interconfessio-
nal, on social reform oriented wing. In principle they were less opposed to
state intervention.47 The principle of subsidiarity seemed to provide space for
a more tense relationship between state and society. Especially in catholic
circles the debate on social politics became strongly connected with the broad-
er context of societal ordering and hegemonic social relations.

Confessional political organizations advanced between 1871 and 1918 to the
dominant political power block. After first, preliminary majorities for the
periods 1888-1891 and 1901-1905, they constituted the axis of Dutch (social)
politics after 1918. The growth of influence at the end of the nineteenth
century, and the prospect of forming majoritarian coalitions brought Protes-
tant Christians and Catholics closer together. Internal and mutual differences
were overcome. They realized that an enduring~litical majority could only
be achieved through confessional cooperation. From a political-strategic
point of view the mobilization of the confessional segment of the Dutch work-
ing class as a mass-basis for state power during the Spoorwegstaking (Railway
Strike) of 1903, the first significant clash between the working class and state
power in the Netherlands, signified an important break-through. Not the old
liberal elite, and especially the liberal wing of the ruling class, but confessional
politics proved to be the obvious force to formulate and perform a dominant
societal project within Dutch social and political relations.

A third current was embodied by progressive Liberals and Social Demo-
crats. The progressive Liberals had called for state interventions in social
politics ever since the revelation of the first results of the state enquiries into
working conditions in the 1860s. The first social legislation, the Kinderwet Van
Houten (Child Labour Law Van Houten) of 1874 and theATbeidrwet (Labour
Law) of 1889, as first social insurance legislation, the Ongevallenwet (Industrial
Injuries Act) of 1901 were of liberal making. However, the impact of liberal
politics, and especially the more progressive part of it, strongly declined after
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the elections of 1918. There after their position was taken over by the Social
Democrats. Originally, Social Democrats had sceptical, if not antagonist
feelings towards state activities and interventions. That position changed after
the early twentieth century. Social Democrats and particularly the social de-
mocratic trade union took more and more part in the day to day modelling
of social politics. Their position slowly moved towards a more etatist and
interventionist one. As a result of the debates on the state pension, other social
insurance legislation and regulation of conditions of employment the state
became regarded as a major force in organizing social politics. Since 1918the
social democratic parliamentary party acquired their position as major oppo-
nent of the dominant confessional power block.

Social Politics and Social Insurance Legislation

The first social insurance act, the industrial injuries act, reached Parliament
on 25 April 1898.The proposal provoked vehement parliamentary discussions.
The issue was not insurance as such, but the institutional and administrative
setting. A struggle that has run as a leitmotiv through Dutch debates on social
insurance ever since. The discussion on the industrial injuries act faced the
core of social insurance as articulation of a specific relationship between state
and society, between state and (specific groups and/or classes of) citizens. In
that debate for the first time a more or less principal contest between emerg-
ing societal projects, and the content and form of social politics became
apparent.

The confessional circles in particular offered resistance to the etatist option
colouring the institutional and administrative setting of the industrial injuries
scheme. It was Kuyper, who formulated the principal objections against the
monopoly of the Rijksverzekeringsbank (State Insurance Bank). Administration
and control of the insurance scheme was, under exclusion of all private initiat-
ives, assigned to that bank. Kuyper conceived his famous Groot Amendement
(Great Amendment), which aimed at breaking state monopoly and opening
the way for (private) industrial boards to administer and execute the scheme.
"In order to stimulate the self-reliance of organs of social life." The discussion
in Parliament took ten days. In the fmal version of the act some room was left
for transition of risks, which opened some possibilities for private initiative.
Furthermore, independent councils of appeal were introduced, the Raden van
Beroep (Councils of Appeal). The law was finally published in the Staatsblad
(Statute Book) under the title Wet van den 2den Januari 1901, houdende weue-
lijke verzekering van werklieden tegen geldelijke gevolgen van ongevallen in
bepaalde bedrijven (Law of the 2nd january 1901, concerning legal insurance
of workers against financial consequences of industrial accidents in some
branches of industry). The law came into effect on 1 February 1903.49

A second line of evolution in social politics was the debate on invalidity and
old age insurance, or in other words the debate on the state pension. Measu-
res for old and disabled workers had already been announced in the King's
Speech of 1891. The King's Speech of 1894 referred to the introduction of a



48 The Imprisoned Stale

bill "in order to open the possibility to introduce state guaranteed old age
pensions". The Second Chamber of Parliament refused to accept that non-
committal attitude and voted a motion that pronounced: "The Second Cham-
ber, judging the insurance of the fate of elderly workers by means of a pen-
sion system to be desired, requests an enquiry into the foundations upon
which insurance can and should be regulated". In 1895 a Royal Commission
was set up which published its report in 1898. The commission emphasized the
necessity of compulsory invalidity and old age insurance. Although after a
whole series of delays a compulsory invalidity and old age insurance act
passed Parliament in 1913, it was not until 1919 that law came into effect.

More specifically three more or less principal, in terms of the legal ground
of insurance and administrative competence, positions can be found in the sta-
te pension debate. Positions that represent more general opinions on social
insurance. The Anti-Revolutionary Talma, as an exponent of the confessional
thinking, opted for a compulsory old age and invalidity insurance scheme, to
be carried out under the responsibility of employers en employees. Talma
developed the legal foundation of compulsory insurance on the basis of chang-
es in the mode of production. Industrial production enhanced the vulnerability
of the workers. Talma attributed the state the right and the task to secure
industrial and social relations that provide the worker with a guaranteed level
of subsistence. "It is against legal consciousness" according to Talma, "that a
worker, who has worked as long as possible has to turn to poor relief at the
moment that he can no longer work." From that perspective it was of general
interest that compulsory social insurance became part of the industrial rela-
tions and the labour contract. Talma underlined the insurance-principle of an
old age pension. "The labourer works and gets his wage. One part of the wage
is provided at once, while another part is invested for the time when the
worker is no longer active. Then he receives his pension as delayed income:
Introducing a genuine state pension would leave the principle that a worker
should be able to live from his own earned income. "The state pension is and
will be an alms, even if the state provides that alms, and even if there exists
a legal right to receive such a pension."5O Social Democrats defended the
option of the state pension. They held the view that workers had a undivided
right to their wages, which were too low to make it possible to save for latter
days. Since the employers outran each form of responsibility the state was
commanded to take responsibility and provide all workers with a state pen-
sion, to be paid by taxing capital. A third position was held by progressive
Liberals, more in particular by the Social Minister in the Cort van der Linden
Government (1913-1917), Treub. For him social insurance was not exclusively
part of the labour contract. There existed segments of the population which
did not possess the possibility to insure themselves against loss of income.
Treub regarded social insurance as a shared responsibility of employers,
workers, and the state. So in the specific case of old age insurance, it was
tenable that the state, as defender of the interests of society as a whole of
individual preferences, took responsibility for the guarantee of a secured old
age.51
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The arrival of the confessional Kuyper Government in 1901 embodies the
growing cooperation of more progressive protestant christian circles, and the
Catholics. In the years between this government and the Ruys de Beeren-
brouck Government in 1918 the anti-these (anti-thesis) between confessional
and non-confessional politics, expressed through the confessional device tegen
de revolutie het evangelie (against the revolution the Gospel), gained momen-
tum. As a consequence hardly any progress was made in the field of social
politics, in spite of proclamations in several King's Speeches and government
policy statements, proposals that reached Parliament or even laws that were
accepted in Parliament. The comprehensive plans of the confessional Heems-
kerk Government (1908-1913) came to nothing. Social Minister Talma formu-
lated an ambitious programme for social legislation, but was forced on the
basis of the quite precarious relations in Parliament to act along the tactic of
incidental legislation, searching for delicate majorities. Even along that road
he made hardly any advance. What Conservatives deemed to be too rigorous,
progressive members of Parliament considered to be too restricted. Two social
insurance schemes which were finally accepted, only reached the stage of
execution after long periods of political struggle on legal grounds, and institu-
tional and administrative aspects. The Invaliditeits- en Ouderdomswet (Invalid-
ity and Old Age Insurance Act) came into operation in 1920, and it was not
until 1930 that the same happened to the Ziektewet (Sickness Insurance Act).
Social politics divided Parliament into a progressive camp that demanded,
besides universal suffrage, strong social legislation, and a conservative block
that opted for a reluctant position. The anti-thesis actually divided the pro-
gressive, as well as the conservative wings in Parliament. Where progressive
members agreed in principal questions, for instance the introduction of a state
pension, problems arose along the lines of the anti-thesis, on the concrete
character of measures to be taken. Actually no stable majority existed in order
to formulate strong and enduring (social) political lines of action. Even a new
extra-parliamentary cabinet, the Van der Linden Government, did not succeed
in breaching the political blockade and formulating a more project-oriented
course of action. All new initiatives ran against the old lines of division. Each
result of liberal and social democratic cooperation in the Second Chamber
was blocked by a confessional majority in the Senate. Only in the field of
universal suffrage was a major break-through achieved in 1917.52

In general, the harvest in social politics of several governments, liberal or
confessional, was not overwhelming between 1888 and 1918. In the social in-
surance field only the industrial injuries act of 1901 was finally implemented.
Other laws, such as the invalidity insurance act (1913) and the sickness insur-
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lation of labour conditions (a new Labour Law in 1911), education (Compul-
sory School Attendance Law 1900), health care (Health Care Act 1901),
housing (Housing Act 1901), employment finding activities (since 1902) and
a revision of the Poor Law (1912). Confessional politicians and policy-makers
were relatively successful in the field of moral legislation. Since 1901 they
opted for changes in the more or less liberal legislation. The catholic Loeff
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presented concrete proposals already in 1904, but the liberal De Meester
Government (1905-1908) succeeded in opposing these proposals. When how-
ever in 1908 the confessionally dominated Heemskerk Government was
installed, the switches were reversed. The catholic minister Regout guided a
far-reaching reconsideration and sharpening of existing legislation through
Parliament (1911): the regulation of prostitution was abolished, a brothel
prohibition was announced, abortion regulation was tightened, measures
against pornography were drawn more strictly, public propaganda for contra-
conception was being made a criminal act, and finally new restrictions on
homosexuality were introduced.53

Political 'Pacification' and the Emergence of Confessional Hegemony

Social distress, growing during the war, and intensifying social discrepancies
led to a revolutionary mood throughout Europe. In the last months of 1918
Europe seemed to get caught in a wave of social and political change. Ruling
elites were more than ever willing to meet social objectives. The Netherlands
were no exception.

In the electoral campaign of 1918 social insurance was a key issue. The
confessional parties declared the implementation of the Talma acts, in 1913
accepted by Parliament and published in the Staatsblad, as a major policy
objective. The new confessional Ruys de Beerenbrouck Government announc-
ed in its King's Speech that the social insurance acts of 1913 would be imple-
mented without any delay.54In November 1918 the Social Democratic Party
and the Nederlands Vetbond van Valeverenigingen(Dutch Trade Union Associ-
ation), the NVV, held a two-day congress and proclaimed a radical program-
me: immediate demobilization, introduction of women's suffrage, abolition of
the Eerste Komer (the Upper Chamber), taxes on capital and landed prop-
erty in order to finance social politics, socialization of all relevant industries,
provisions to fight housing shortages, withdrawal of the anti-strike legislation
of 1903, introduction of a state pension, provision of (QOd, introduction of an
eight-hour working day, and other sociallegislation.55 In Parliament Prime
Minister Ruys de Beerenbrouck announced far-reaching plans on 10 Decem-
ber. "The Government is very serious in persisting with social change at a
rate appropriate to the pulse of the time.· The state was willing to accept its
social tasks. More concretely, Ruys de Beerenbrouck announced changes in
invalidity and old age insurance, the Radenwet (Law on Labour and Insur-
ance Councils), extension of the industrial injuries insurance scheme, legal
regulation of sickness insurance and the first initiatives in the field of health
care. The legal eight-hour working day and women's suffrage were soon
introduced. In the same period agreements were made on invalidity and old
age insurance, and the state took initiatives in unemployment insurance, the
Werkloosheidsverzekeringsnoodwet(UnemploymentInsuranceEmergencyLaw)
of 1919,em~oyment exchange, unemployment relief work, social housing and
health care.
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The political blockade, which obstructed social politics between 1908 and
1918, seemed to be terminated at the end of the war. This was not in the first
place the result of a pacification of the relations between Liber~ Confes-
sionals and Social Democrats, and their respective societal projects. It rather
marked the final establishment of confessional hegemony within Dutch social
and political relations. The first decades of the twentieth century were charac-
terized by a slow retreat of earlier, more or less liberal tinted options on the
relationship between state and society. In the early 1900s social and political
power relations were not yet structured in such a way that the confessional
societal project was able to obtain a dominant position. The Kuyper Gov-
ernment (1901-1905) hardly realized any of the major items of the confes-
sional project. Attempts concerning social politics (a draft on old age insur-
ance in 1904) and moral legislation (in 1904) failed. The liberal De Meester
Government meant a breathing pause. When that cabinet fell on their defence
budget in 1907,Kuyper judged that the time for a new confessional effort had
not arrived yet, and denounced the activities of his fellow party member,
Heemskerk, who took the lead on that occasion. "Born in imprudence", he
called the confessional Heemskerk Government that came to power in 1908.
He would have preferred the De Meester Government to have muddled on
until the elections of 1909, expecting that a new electoral victory would clear
the way for a second Kuyper Government.58 The Heemskerk Cabinet (1909-
1913) made important progress in the field of moral legislation, but con-
cerning social politics the existing political blockade thwarted stronger confes-
sional control. Although some social insurance laws were initiated, clearly set
up along confessional lines, the invalidity and old age insurance act, the law
on labour and insurance councils and the sickness insurance act, these acts
never reached the point of implementation. However, from World War I
onwards, the common opposition against the liberal government, their united
front during the elections of 1918, and the emergence of national confessional
social organizations, employers' organizations and trade unions, laid the
foundations for successful and hegemonic confessional (social) politics. The
major role of the Liberals came to an end, and the Social Democrats, sup-
ported by the social democratic trade union, the NVV, took over the role as
major oppositional force.

In the early 1920s, the political tide, certainly in the field of social politics
turned. Where in 1918 and 1919, under pressure of the circumstances, in
broad circles of society support was given to social reform, the economic cri-
sis, which arrived in 1920, covered up that spirit. Employers started a cam-
paign against the social achievements of 1918 and 1919. Especially the eight-
1~ ~ 1_'!.__ ..1 ~ ..1 __ P 1_-1 • I· ·L·_~·_ 1..1

nour wunuDg uay came unuer ure, WIDlenew SOCIalunuauves, sucn as (DC
introduction of an unemployment insurance scheme in 1921, were opposed.

Nonetheless, the growing intermingling of social and political organizations
in the field of social politics, left enough room for concrete social policies. In
the early 1920s a growing commitment of trade unions can be observed. The
labour movement became increasingly integrated into the social and political
structure. Employers' organizations started to accept trade unions as negoti-
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ation partners. This evolution already set in during the war within the context
of the (unemployment) Noodregeling Treub (Emergency Regulation Treub),
where trade unions became accepted as organizations with the specific task
to defend the interests of their unemployed members in a publicly organized
context. In the 1920s the number of collective contracts increased, trade union
members became active in several committees and trade union leaders were
appointed in leading positions in social life. Through their activities in negoti-
ating collective agreements and the growing impact of the Georganiseerd
Ovetieg (Organized Consultation) trade unions gained a more or less consoli-
dated position in social politics. Consequently the battleground for social
politics changed from the streets to the green tables.!9

In the 1920s old controversies with regard to social insurance, on the legal
grounds, and the question of administration and control, flared up again. But
this time they were to be settled more or less definitely under a changed
social and political horizon. The settlement of these two controversies exemp-
lified the power relations between existing societal projects. The two most
apparent examples were the final arrangement of invalidity and old age insur-
ance in 1919 and sickness insurance in 1930. In the debate on invalidity and
old age insurance the question of the legal grounds was at stake: an insurance
scheme, whereby workers pay their contributions (as a part of the wage), and
receive afterwards a pension as a kind of 'postponed wage'; or a state pension,
paid to all citizens reaching the age of 65 of 70 years? The debate was in 1919,
at least up until the 1950s, settled along the insurance principle. That was a
solution according to the growing orientation within confessional circles on the
Bismarckian insurance principles.

The discussions on the implementation of the sickness insurance scheme
advanced only with great difficulties. Here the question of administration and
control was of major importance. Talma opted in 1913 for public administra-
tion and control through the sickness funds of the Roden van Arbeid (Labour
Councils). The Social Minister of the Ruys de Beerenbrouck Government
(1918-1922), the Catholic Aalberse, several times asked the Hoogen RlUld van
Arbeid (High Council of Labour) for advice and consulted employers' organi-
sations and trade unions. These consultations resulted in a proposition for a
new law, the so-called Proeve Posthuma-Kupers (Proposition Posthuma-
Kupers), in which the administration and control of sickness funds were left
in de hands of bedrijfsverenigingen (industrial insurance boards). These boards
were to be set up by the employers, while half of the seats in the executive
committee of the boards were to be assigned to representatives of the em-
ployees. This proposition, however, gained insufficient political backing in
order to play any part in settling the sickness insurance controversy. In the
early 1920san important breakthrough took place. In the Land- en Tuinbouw-
ongevallenwet (Agricultural and Horticultural Industrial Injuries Insurance
Act) of 1922 administration and control were assigned to private bedrijfs-
verenigingen (industrial insurance boards). In drafting this act Social Minister
Aalberse actually followed an evolution that occurred in everyday social
practice. In the agricultural and horticultural industry a whole assortment of
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voluntary arrangements already existed. Aalberse held the view that the
organization of state intervention had to be closely connected to relations
and arrangements which developed in society, and proved to be feasible. The
elections of 1925 brought a new confessional government into power, the
Colijn I Government (1925-1926). This government stayed only for some
months in office and was in 1926 replaced by a new (confessional) govern-
ment, the De Geer Government (1926-1929). In it's King's Speech of 26
September 1926 this government announced its intention "to implement the
sickness insurance scheme after it has been modified in such a way that there
is more room for initiatives which emerge from society." From this time
onwards, the question began to move, and the scheme was fmally imple-
mented on 1 March 1930. In principle administration and control could be set
up along two parallel and equal lines, on the one hand through the sickness
funds of the Labour Councils, and on the other hand through recognized in-
dustrial insurance boards. The employers were free to decide which option
they preferred. In practise 90 per cent of the employers choose for adminis-
tration and control through an industrial insurance board and only 10 per cent
for the option of the sickness funds of the Labour Councils.60 This debate and
struggle on administration and control was also settled in favour of the confes-
sional option of soevereiniteit in eigen kring or subsidiariteit. Where the confes-
sional Social Minister Talma, not yet able to lean on powerful social organisa-
tions of employers and employees, had to choose for a collective option along
the Labour Councils, later confessional Social Ministers, Aalberse en Slote-
maker de Bruine, paved the way for the private and subsidiary solution of the
industrial insurance boards. Besides the discussion on the legal ground, this
meant again a solution along the central lines of the confessional societal
project.

The Debate on Societal Ordering and the Competition of Societal Projects

These debates and struggles on social insurance were not only part of broader
discussions on social politics in terms of education, housing, health care and
labour market policies. They were also located in the middle of a more or less
fundamental debate on societal ordering. During the 1920sdemands for build-
ing a new societal structure were became stronger. In 1920 the Parliament ac-
cepted the following motion: "The Chamber, being of the opinion that the pro-
duction and distribution of goods has to be made subservient to national in-
terests, invites the Government to set up a commission to inquire into what
kind of legal means can serve that purpose ..." In 1923 the High Council of La-
bour recommended the Government to prepare the introduction of industriai
councils along legal lines. During the same period legislation on collective
agreements was broadly discussed, and in 1922 the Constitution was ch!lJl8ed
in order to make the installation of new public corporations feasible.61

Although it was only explicitly formulated as such in 1931 in the encyclic
QuadragesimoAnno, thesubsidiariteitsbeginsel (principle of subsidiarity) as the
major rationale of societal ordering dominated the Catholic position after the
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onset of the century. In the encyclic it was formulated that "just like one can
not take and bring in the hands of a public authority what individuals achieve
on their own initiative and with their own energy, so it is unjust, and even a
disruption of the societal order, in case things that can be done and be pro-
vided by smaller corporations of a lower order are relocated to larger cor-
porations of a higher order." Thus, catholic societal doctrine was based on the
principle that society was to be organized in such a way that smaller entities
of employers and workers managed their mutual relations, while larger entities
took care of interests that went beyond the reach of the cooperating smaller
ones. The state supervised the whole societal domain, authorized to take a
subsidiary position in case other social entities be remiss in their duties. In
that conception the state was the largest and last entity, which had to respect
the autonomous rights of lower social corporations, while each corporation
was again divided into smaller parts, each with its own rights and duties.'2 In
this context from progressive catholic circles the idea of the pub/iekrechte/ijke
bedrijfsorganisatie (PBO) (public Industrial Organisation) was launched. This
idea met with broad social response, and could be retraced in the programmes
of almost all political parties, interests groups and even Govemments.63 The
idea of the PBO actually combined the principle of subsidiarity with another
major confessional concept, that of corporatism.

In protestant christian circles the debate on societal ordering was situated
in the context of the "recognition and support of organized economic and
social life, which manifested itself in enterprises and companies, and in the
organizational relations between enterprises as such and between enterprises
and other social and public institutions, by taking such measures in the socio-
economic domain so as to advance a fitting coordination of the diverse powers
and interests, as well as an appropriate cooperation between the various
persons taking part in production and distribution." More concretely that idea
of societal ordering was translated into: work linked with leisure and recre-
ation; strengthening and development of mental and physical abilities; main-
tenance of authority and obedience; counteracting misuse of authority and
power, and suppression of the weak; diversity in talents, powers, and in rela-
tion with them duties of men and women, parents and children, employers and
workers, and countless other persons within mutual relations; common sup-
port and cooperation; condemnation of selfish use and advantage of prop-
erty.64 From this perspective the concept of the corporatieve maatschappij
(corporative society) was promoted, from the beginning a core principle in the
protestant christian thinking about societal ordering. In his commentary on the
AR Program van Beginse/en (Anti-Revolutionary Programme of Principles)
Abraham Kuyper wrote in 1873: "The Anti-Revolutionary constitutional law
supports this demand - that in the system of popular representation, justice
has to be done to the organic order of society - on the consideration that a
nation is an organism, can only exist in an organic way, and, the more elusive-
ly it develops itself, the more it spins the refined threads and weaves of this
organic order of society." Good policy, Kuyper continued, "needs only one sui-
table device, that is to provide the nation with a double representation, of
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which the one is built along corporatist lines, and the other along direct li-
nes.,,65As basis of societal ordering a cooperative relationship between em-
ployers and workers was presumed. Both social groups had to support society
through their common labour. Organizations of employers and workers were
not to be opposed to each other as enemies, but work together in order to
organize workable industrial relations. In that context the Protestant Chris-
tians pleaded for industrial (branch) organization.66

The main difference between catholic and protestant christian ideas on
societal ordering was based on the fact that Protestant -Christians in contrast
with the Catholics did not consider society as a partial domain of the state,
but as a sovereign circle beside the state. From this perspective protestant
christian thinking was much more reluctant regarding the attribution of tasks
to the state, than catholic thinking.67Nevertheless, both confessional concep-
tions corresponded with a more general position concerning the relationship
between state and society. That can be traced in the debate on the administra-
tion and control of social insurance. The confessional parties tried to reduce
state involvement, and to hand over administration and control to industrial
organizations. Slotemaker de Bruine, anti-revolutionary Social Minister be-
tween 1926-1929, formulated the confessional position quite clearly. The task
of the state was regarded as incidental. "It is our belief that it is not the voca-
tion of the state to dominate social life from above, and to force it along pre-
planned lines; to translate the entire social life into a domain, and even a
function of the state. We distinguish several circles: the state, society, church,
family - to mention only a few. They have their own nature, their own auth-
ority and responsibility. We do not regard the entire nation from the perspec-
tive that the state encloses it completely, regulates and rules it, except where
that state provides some freedom of action to one or more segments of socie-
ty, and charges them with some responsibility. It is the other way around. By
their nature the circles possess freedom of action as well as responsibility,
which is not conceded by the state, but exists totally apart from the state, and
which should therefore be released as much as possible by the state ... Here
the task of the state is secondary, that of society primary. If the state enters
the domain of insurance and protection, this is done along subsidiary lines. It
is the social organs which should be active. Only where these are absent. .. or
fail to accomplish their tasks, is the state called upon to intervene. Conse-
quently, the state has to withdraw whenever society is successful in carrying
out it's tasks."68If employers and workers took their own responsibility, the
state had to remain at distance. As far as compulsory social insurance was at
stake Slotemaker de Brulne mainly presented practical arguments for such a
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of widespread participation did social insurance become feasible, or in other
words affordable.69

A third major option concerning the relationship between state and society
was formulated by the social democratic organizations. Immediately after the
First World War Social Democrats pushed forward the option of 'a determi-
nated socialization of the production'. However, as time went by the idea of



56 The Imprisoned State

sociaIization was transformed into demands for employee participation, indus-
trial organization, branch organization and efficient economic management.
In fact, Social Democrats also became advocates of the public industrial
organisation (PBO). This would offer workers a more effective role in the
process of economic decision-making. "We regard public industrial organiz-
ation", it was stated in the Report Bedrijfsorganisatie en medezeggenschap
(Industrial Organization and Employee Participation), "as fundamental order-
ing of enterprises, where with cooperation of all industrial partners and with
the strong participation of community all disorder and anarchy in enterprises
is ended, and production is brought to a high degree of efficiency." In order
to realize this Social Democrats proposed to bring each branch of industry
under the direction of a Bedrijfsraad (Industrial Council) with extensive public
competencies. The various industrial councils were headed by a Centraa; Eco-
nomische Road (Central Economic Council), which had general supervision
over the national economy. In fact Social Democrats traversed the long road
between the sociaIization plans just after the First World War and their major
contribution to the debate on societal ordering. the Plan van de Arbeid (plan
for Labour) in 1935. Where the idea of sociaIization intended to position an
alternative ordering opposite the existing one, in the 1930s Social Democrats
chose, not without difficulties and strong internal struggle, for the option to
work in an ordering and organising way within existing productive and social
relations.70

This turn in the ideas on societal ordering strongly influenced the opinions
of social democratic organizations on the administration and control of social
insurance. Originally the SDAP and NVV held opinions as accepted during
the International Congress in Amsterdam (1904) and the congress in Copen-
hagen (1910): self-administration and control by the insured persons without
employers' participation. In debates in the early twentieth century Dutch
Social Democrats however opted for public administration and control. And
along the road from socialization towards ordering within existing productive
and social relations, especially in the discussion on sickness insurance in the
1920s even first voices were heard advocating administration and control by
private industrial insurance boards. In 1923the NVV and SDAP set up a com-
mission, the Commission Kupers, Lindner71 en Sajet, in order to study the
subject of administration and control more carefully. In the report of this
commission (1924) a plea was held for a system of compulsory and voluntary
insurance schemes against all risks for workers, industrial (enterprise) funding,
and administration and control by industrial insurance boards. In a later
report, Sociale Verzeketing (Social Insurance) in 1936,this position was further
redefined. Here it was argued for a centralized and logically ordered system
of industrial insurance boards under the supervision of a (public) insurance
council with far-reaching power, composed of delegates from the state, em-
ployers' organizations and trade unions.71
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Societal Projects, Pillanzation, Corporatism and Confessional Hegemony

This rather salient episode in Dutch politics between 1870 and 1930 requires
a more general analysis in terms of societal projects, 'pillarization' and corpo-
ratism. Growing contradictions between confessional and non-confessional s0-
cial and political organizations coincided with the arrival of the social ques-
tion. This provoked the coming of large, well-structured, ideologically com-
mitted and enduring associations, thezuilen (pillars). In the Netherlands, three
or four such pillars can be distinguished: the catholic, the protestant chris-
tian, the socialist, and sometimes, a liberal pillar. These pillars were founding
movements of modem associational mobilization of large parts of the popula-
tion, middle classes, farmers and especially workers on the basis of specific
societal projects.73

The meaning of the pillars for the development of social and political rela-
tions in the Netherlands has since long been a matter of great controversy.
Some regard pillarization as a system which was oriented towards a pacifica-
tion of social and political relations. In that context pillarization is mainly
studied from the level of social and political elites, and considered as a (politi-
cally) solid system of organized and enduring compromises.'4 Others judge
pillarization as a specific formation of power relations between classes and
social groups, especially between ruling elites and lower classes. The lower
classes were, separated along ideological and cultural lines, included within the
distinct pillars, and consequently restricted in their autonomous dynamic as
a social and political force. During the 19205 the confessional trade unions
organized about half the working class, and tied them socially and politically
to the projects of confessional ruling elites. Within these (pillarized) social
and political relations Social Democracy was outmanoeuvred into a permanent
minority position.'s

Within both interpretations pillarization is mainly regarded from the per-
spective of the political system as such, or from the perspective of the class
struggle. Both certainly are valuable argumentations. However, from the
perspective of the arrival and institutional establishment of (dominant or
hegemonic) societal projects pillarization can foremostly be seen as a more
or less unconscious outcome of confessional social and political presence.
From the beginning Kuyper built a clear contrast between confessional and
non-confessional (social) politics, ending in the anti-thesis about the tum of
the century. Along this antithesis Kuyper provided the confessional ranks with
an excellent opportunity to establish their own identity, and at the same time
an ideological motivation to found their own organizational structure of
political parties, labour unions, agricultill'al orgCluisatiofis, emplOyers' organiz-
ations, mass-media, educational and cultural institutions. The Anti-Revolution-
ary Party, founded on April 3 1879, constituted the first political party in the
Netherlands. Protestant Christians, and some years later also Catholics, used
modem organized mass-action as basis from which to organize their specific
position within the social and political (power) relations. In this way they met
the consequences of the process of prolonged industrialization since the end
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of the nineteenth century. Patterns of differentiation and even growing contra-
dictions were caught within broader societal conglomerates. This strategy of
mass-mobilization and integration resulted in a spacious network of confes-
sional organizations, more specially in a protestant christian as well as a
catholic societal network."

In more general terms that evolution came to expression through the order-
ing of social life, and more specifically through the formation of social politics
as the core of state interventionist capacities and practices. The specificity of
the outcome, pillarization, resulted from the coincidence that formation of
social politics was at stake just at the moment that confessional social and
political organizations entered the political arena, and started to model the
relationship between state and society. Had they entered earlier or later,
under other social-economic circumstances, pillarization would have taken
different forms or would not have existed at all. Religion was not 'set in and
mobi1ized in a specific way in order to facilitate organizational and political
practices', and 'tempering class contradictions' did not simply result in pillari-
zation. Rather, specific (hegemonic) ideas on the way classes had to be organ-
ized and had to work together originated specific organizational principles for
the relations between classes, and the relationship between state and society.
From this more general perspective social politics, the arrival and institu-
tional establishment of societal projects, pillarization and corporatism (indus-
trial organization) came together as dominant organizational principles within
the context of social politics, and social and political hegemony. From the late
nineteenth century onwards a continued struggle for a hegemonic position
within social and political relations took place. Finally, that struggle was de-
cided in favour of the confessional social and political organizations. These
organizations formulated more and more the organizational forms of the
relations between classes, between the state and society and the framework
wherein social politics got its material and organizational shape. Here soeve-
reiniteit in eigen kring, subsidianteit and the corporatieve maatschappij (corpora-
tive society) formed the major organizational concepts. From 1918 onwards
confessional social and political organizations definitely obtained a hegemonic
position, and actually dictated the major processes of societal ordering, which
resulted in pillarization and corporative forms of organizations, in general and
more specifically within social politics.

2.3. Contours of Alternative Projects

After a long period of overture Western states became increasingly involved
in the process of societal reproduction. Growing interventionist activities were
preceded by long and profound debates on social politics. The debates were
not limited to the introduction of social insurance programmes, but also
included state activities on education, health and housing. Major programmes
were started with high hopes, changed owing to force of circumstances, and
were even sometimes abandoned after displayed shortcomings. Debates were
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held on fundamentals: should politics inquire into whether those in need are
deserving or undeserving, or just poor? Are compulsory government pro-
grammes legitimate? Where are the proper boundaries of public activity? Is
social policy a temporary expedient for relieving particular, disadvantaged
groups or is it an enduring feature for the nation at large?"

In several countries alternatives for current societal projects were formu-
lated around the turn of the century. Most of the alternative programmes re-
mained close to existing ones, and even managed to enter, completely or
partially, the political agenda. That was especially true for alternatives emerg-
ing from the organizations of the working class, socialist and social demo-
cratic trade unions and political parties. Since these projects actually became
a part of established politics the qualification alternative belongs to contours
of more distant societal projects. It concerns projects which were closely
related to earlier attempts to design alternative options for economic (produc-
tion and distribution), social and political relations as formulated in classical
utopian writings, or later in the work of Charles Fourier and Wilhelm Weit-
ling.

It was again utopian tinted novels that took up the thread. Especially the
enduring development of industrial production, and the consequent opportuni-
ties to reduce labour, or on the opposite side, the potential abundance of
produced goods, formed the breeding soil for alternative projects. Edward
Bellamy wrote Looking Backward (1888) and Equality for All (1897), and
Theodor Hertzka Freiland. Ein soziales Zukunftsbild (1890).78Looking Back-
ward narrated the story of a young man, who slept in in 1887 and awakened
in the year 2000. Society was completely changed. In Bellamy's society of the
future each individual obtained a right to all desired goods and services
through a system of credit cards. In return individuals were obliged to work
a period of 24 years. That is to say work "as a natural activity, where no com-
pulsion was needed." "Why don't we become richer according to out growing
ability to produce wealth", was the question Hertzka asked himself. "Because
wealth is not what can be produced, but what is actually produced; because
real production is not only dependent on the scope of the productive forces,
but also on the scale of need; not only on the potentially possible supply, but
also on the finally potential demand - however the existing social relations
prohibited demand from increasing parallel to the productive capacities." His
solution was far-reaching automation, comfortable, and therefor pleasing work
and solidarity. Goods and services were to be distributed according to existing
needs. Hertzka's central question was taken up by representatives of political
movements, in particular in anarchist and radical socialist circles. "We are rich
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come from?" A question that Peter Kropotkin answered quite concretely inLa
conquete du pain. "Take as much as you need."" The 'conquest of bread' as
an alternative option, as a kind of basic income avant la lettre. From the
radical socialist angle two contributions were made to the debate on alterna-
tive options. Jozef Popper-Lynkeus wrote Das Recht zu leben und die Plicht zu
stetben (1878) and Die Allgemeine Nlihrpflicht als Losung der Sozialen Frage
(1912), and Atlanticus - the pseudonym of the statistician Karl Ballod - Ein
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Blick in den ZukunJtsstaat. Produktion und Konzums im Sozialstaat (1898).-
Both departed from the thesis that was already formulated by Wilhelm Weit-
ling in 1842. The economy is based on two sectors, that of necessary, and that
of luxury goods. The sector of luxury goods can be left over to the market,
while the sector of necessary goods had to be organized by the state. In that
context the state provided every citizen with a basic package of goods in order
to guarantee subsistence. Inreturn for the provision of that package of necess-
ary goods individuals were obliged to work in the sector in which these goods
were produced. Popper-Lynkeus even calculated in DieAllgemeine Niihrpflicht
als Losung der Sozialen Frage the amount of time each individual had to con-
tribute in order to meet that obligation. He arrived at 13 years.

It was the First World War that ended, for the time being, the formulation
of societal projects that clearly stood outside the general tone of existing and
most of the time also practically realized societal projects. It was not until the
years of the Great Depression that the ideas of these alternative projects
were taken up and even elaborated.

2.4. Institutional Establishment and Project DilTerentiation

In the long historical period before the 1870s ruling elites learned to structure
social reality, to intervene in the living conditions of (specific groups and/or
classes of) citizens, and to integrate (discipline) them politically and culturally.
That was the period of the (re)formation of societal projects. Since the late
nineteenth century it became clear that traditional answers to existing prob-
lems and new challenges were insufficient. Workers protection arrived at the
centre of social politics. All over Western Europe this challenges was answer-
ed by the introduction of large state compulsory insurance programmes, and
an extension of state activities in areas as public education, health care, labour
market policies, housing and morality. Especially the introduction of social
insurance schemes gave cause to a new dimension in the evolution of societal
projects. Up until the 1870s societal projects were developed from relatively
underdeveloped and discursive entities of ideas on ordering society and the
relationship between state and society to more or less coherent ideas that
were even broad-based set into actual practise. However, the position of the
national state remained relatively marginal. Most activities were undertaken
at a local or regional level, and in most cases the role of public authorities re-
mained even in this domain mainly subsidiary. The (re )formation of societal
projects hardly reached the level of centralized social politics.

The introduction of first social insurance programmes explicitly carried the
issue of societal projects to the national level. From the late nineteenth cen-
tury ordering society and the relationship between state and society meant the
advancement of centralized and nation-wide institutionalized social politics.
Societal projects became institutionally established. By the outbreak of World
War I almost all Western European countries bad some kind of workmen's
compensation schemes, and had introduced either compulsory or subsidized
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voluntary sickness insurance programmes, several countries provided for old
age, while some had established some kind of unemployment insurance. Be-
tween the two World Wars social insurance was extended to cover new risks,
as well as new groups of citizens. Actually the idea of a national minimum was
added to the older concept of just wage compensation. In the start of World
War Il, most countries had made accident and sickness insurance compulsory,
had introduced some kind of unemployment insurance, and provided for old
age.81 .

The first case-study, the introduction of the first social insurance schemes
in Imperial Germany examined the broader social and political context of so-
cial politics. Social insurance legislation revealed the double-sided objective
of the Iron Chancellor's societal project, promotion of corporatist institutions
as a ruling class realignment and partial substitute for the Reichstag, and
social politics as an instrument for social and political management. At the
end the instrumental aspect clearly gained the overhand. Where the corpora-
tist reconstruction of the Reich was blocked by an alliance of small and
medium-sized business, agrarian interests, and the broad spectrum of politics,
the social (insurance) policy objectives were broadly supported by all industrial
branches, and large parts of politics. Opposition came from the far right,
right-wing Liberals and extreme Conservatives, and the social democratic op-
position.

More specifically, in terms of the emergence of societal projects, the Bis-
marckian project reveals some interesting aspects of the historical evolution
of societal projects. FIrstly, although Bismarck's project was based on a new
concept, compulsory state insurance, the basic fundament rooted in the pre-
1870 principles of German social politics. Even in liberal and conservative
circles state intervention was for long regarded as a legitimate social-policy
option. That resulted from their first experiences of societal projects where
state intervention was a predominant practice in reorganizing poor relief.
There existed a strong historical continuity that allayed some of the fears
which Bismarck's project had generated. More concretely, in case of sickness
insurance, for instance, built on previous experience with self-administered
and decentralized programmes. Secondly, as major feature, Bismarck's social
insurance cum corporatist reconstruction project led for the first time in
history to the institutional establishment of a societal project. The strong state
involvement in controlling and executing the first social insurance schemes
meant not only a step further in the growing tightness of the relationship
between state and society, and a subsequent broadening of earlier state com-
mitments in ordering and organizing society, it also symbolized the transition
to a solid, material and institutionalized public commitment for societal
reproduction. Thirdly, it is worthwhile emphasising that some decades later
the main institutional and programmatic lines of Bismarck's societal project,
compulsory state insurance, in a IOller historical perspective, constituted the
core of socialist societal projects. Up until the 19OOs,however, German
Social Democrats were strongly against any state intervention in social politics.
In their post-Bismarckian reformulation of the party's principles in 1891, the
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Erfuner Programm, the Social Democrats still followed the lines of the increas-
ing immiseration thesis. That programme nevertheless contained some social-
security demands, such as complete free medical care and federal jurisdiction
over all social insurance programmes, with a determining administrative parti-
cipation by the workers. After the turn of the century social democratic views
changed. They came to prefer a high level of state intervention in social poli-
tics, compulsory participation, state subsidization, a unified and centralized
administration. Trade unions, and later on social democratic parties soon dis-
covered, that through participation, social insurance became a source of
strength rather than weakness for working class organizations.13 It is not sur-
prising that at the same time conservative and especially confessional societal
projects emerged that went at some distance of state interventionist practices
and followed more distinct routes, linking up with the more corporatist aspects
of the original corporatist objectives and organizational principles of Bismarck
and its supporters from heavy industry. Finally, it is fascinating to notice that
(economic and socio-political) social-policy challenges and the first anti-parlia-
mentary opinions did not lead to 'anti-state' positions. On the contrary, anti-
parliamentary opinions sought their way out via social-policy options through
the state in organizing institutions and programmes in order to control society
and its (specific groups and/or classes of) citizens, on which Parliament had
hardly any grip. On the continent the foundations for state social politics were
erected by arch-conservative, anti-parliamentary, statist and paternalistic
reformers such as Otto Bismarck in Germany and Eduard Count Taaffe in
Austria. These pioneers were quite prepared to build extensive schemes for
social protection as a means to consolidate their societal projects.

The second case-study, the arrival of national social politics in the Nether-
lands, not only exemplifies the institutional establishment of a societal project,
in this case the confessional project, but also explicates the differentiation of
initially hardly elaborated projects and their competition along the further
evolution of social politics. For long ruling elites founded their social policy
activities on fairly straightforward premises. Local and regional authorities
mainly relied on surveillance and disciplining. The national state only acted in
regulative terms by edicting ordinances concerning vagabondage, mendicity
and crime, and undertaking police action. In the second half of the nineteenth
century awareness became stronger not only among a progressive liberal
minority, but also among broader segments of the bourgeoisie that social
politics constituted an important instrument for social and political ordering.
That was certainly true in a situation where answers had to be formulated
regarding the emergence of an industrial working class and the arrival of a
modem labour movement. Shared invasion of state and society progressed. In
the Netherlands of the late nineteenth century the precise demarcation of the
relationship between state and society (and church) was the result of the inter-
mingling of three major political questions, the school (funding) question, the
social question and the struggle for universal suffrage. This combination for-
ced social and religious movements, political parties, trade unions and em-
ployers' organizations to reach for organizational strength, to determine their
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mutual relations and to outline the contours of their societal projects. In
contrast to the German case no exclusively dominant societal project existed
to take the lead in moulding the relationship between state and society
through an institutional establishment of its major facets. In the Dutch debate
three lines of argumentations existed for years side by side, each influencing
specific aspects of the relationship between state and society. Sometimes com-
promising, at other times blocking each other.

The first line of argumentation, that of state abstinence, was defended by
a slowly crumbling Conservative block and the conservative wing of the Lib-
eral Party. This tendency formed a minority that lost more and more of its
influence in the late nineteenth century. The second line of argumentation w.as
the confessional one. The relationship between state and society was formu-
lated along the principles of soevereiniteit in eigen kring and subsidiasiteit, In
the protestant. christian circles the relationship between state and society was
more strictly defined than in catholic ones. The protestant christian interpreta-
tion saw state and society as two distinct domains with separate responsibil-
ities. State intervention was regarded as a last resort should society, and espe-
cially its major representatives in social life, employers and employees, fail to
take their responsibility. Catholics were less opposed to state intervention. The
principle of subsidiarity offered more room to manoeuvre within the relation-
ship between state and society. The third line of argumentation, a more state
interventionist one, was defended by progressive Liberals and Social Demo-
crats. They pleaded for solid state intervention in social politics. More con-
cretely they demanded state inquiries into working conditions, labour legisla-
tion, the introduction of a state pension, compulsory social insurance schemes,
and active labour market policies.

The concrete debates on social politics, and first state interventions in the
late nineteenth and early twentieth century, up until 1918, revealed the decline
of the state abstinence line, and a sort of stalemate situation between the
confessional and state interventionist lines of argumentation. Where in Im-
perial Germany the emergence of more differentiated societal project formed
a kind of reaction to the hegemonic Bismarckian project, in the Dutch case
the struggle for hegemony led to mixed and combined process of project diffe-
rentiation and institutional establishment of societal projects. Before 1918 a
sort of political balance existed between the Confessionals on the one hand,
most of the time supported by the advocates of state abstinence, and the pro-
gressive Liberals and Social Democrats on the other hand. That balance was
not simply the result of the power relations, but also of the fact that the pro-
cess of social and political maturation of the Dutch society was still on its way.
Political patties, trade unions and especially employers' organizations had
hardly found a national and strongly centralized profile. Even where confes-
sional parties came into power, 1888-1891,1901-1905, and 1908-1913, they did
not posses the ultimate strength to realize the core of their societal project,
while at the same time inadequacy of social organization forced them to seek
for more etatist solutions. Only in the field of moral legislation did the confes-
sional parties succeed in realizing their options in 1911. Until the 1920&im-
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possible to realize the option of soevereiniteit in eigen laing or subsidiariteit in
the field of social insurance. The first social insurance scheme. the industrial
injuries act, had a strong etatist character. Even the laws proposed by the anti-
revolutionary Social Minister Talma in 1913 to a large degree followed the
same road, as far as administration and control was concerned. There still did
not exist a social midfield strong enough to take individual responsibility, and
to realize the confessional principles. And as far as confessional influence
became too evident, progressive liberal and social democratic forces blocked
legislation.

It was not until the end of World War I that the political blockade which
had obstructed social politics until then, was terminated. Not as the result of
any pacification between Liberals. Confessionals and Social Democrats. and
their respective societal projects. but as a consequence of the final establish-
ment of confessional hegemony within Dutch social and political relations.
Since that time social politics materialized the core of the confessional societal
project. The final settlement of social insurance, the invalidity and old age
insurance act. law on Labour and Insurance Councils. the extension of the
industrial injuries insurance scheme. legal regulation of sickness insurance and
the first initiatives in the field of health care. as well as the debates and final
solutions on societal ordering. followed the central lines of the confessional,
and more specificallyprotestant christian, options. Confessional politics formu-
lated the organizational forms of the relations between classes, the relation-
ship between the state and society and the framework wherein social politics
obtained its material and organizational shape. Here soevereiniteit in eigen
kring, subsidiariteit and the corporatieve maatschappij (corporative society)
formed the major organizational concepts. From 1918 onwards confessional
social and political organizations definitely obtained a hegemonic position, and
actually dictated the major processes of societal ordering. which resulted in
pillarization and corporative forms of organizations in general, and more spe-
cifically within social politics. In the Dutch case project differentiation pre-
ceded the institutional establishment of societal projects. The final institutiona-
lization of the confessional project even ended to some extent the competition
between alternative projects. Social Democrats. especially the social demo-
cratic trade union, the NVV. moved increasingly towards corporatist positions.
Dutch social politics became confessional social politics, and as an institu-
tionalized consequence, the Dutch welfare state became a confessional welfare
state.
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Chapter 3

Post-war Settlements. Project Competition as a Prerequisite for
Modem Social Politics

The specific characteristics of Dutch social politics in the early twentieth cen-
tury can be generalized for Western European countries. The period between
the end of World War I and the early 19305was characterized by a further
differentiation and the institutional establishment of societal projects. Besides
existing traditional societal projects, mainly based on the poor relief practices
of the early nineteenth century, and conservative or bourgeois projects which
were already established in some countries, the differentiation of projects
resulted in the emergence of new, autonomous projects. In particular, confes-
sional and social democratic projects began to take shape alongside more
market orientated liberal projects. Confessional projects were characterized
by their principle of subsidiarity, where primary responsibility for the content
and form of social politics was assigned to social organizations and associ-
ations. Social democratic projects differed from earlier projects through their
orientation towards 'social citizenship'. In contrast to both the earlier and
confessional projects, the population as a whole became the main target group
of social politics rather than the industrial working class alone. The first
evidence of an evolution in that direction can be found in the late nineteenth
century. Usually that was the outcome of specific social and political alliances
between segments of the bourgeoisie and middle classes. The first example
constituted the introduction of all-inclusive, noncontributory, tax-financed
pensions in 1891 in Denmark. That resulted from a coalition of Conservatives,
agrarian Liberals and radical Liberals. The Conservatives were convinced by
the 'self-help' argument, workers paid their pensions through a beer tax;
agrarian Liberals wanted to avoid contributory social insurance with its in-
creased production costs for agricultural production; and the radical Liberals
rejected both the regimentation of Bismarck's compulsory approach and the
ineffectiveness for the worst -off of voluntary provision of the British model in
favour of a noncontributory, state-financed system.1

After the hardships of the First World War and the revolutionary wave
which engulfed Europe in its aftermath. Western govemments endeavoured
to provide their people, with incentives to build up-an efficient economy and
stable social relations. In the field of social insurance unemployment insurance
in particular was extended and improved. In the course of the inter-war years
further branches of insurance, such as family allowances, were introduced in
most Western countries. Existing institutions were developed by expanding the
range of benefits or by extending the scope of application of the insurance
scheme to include more types of work or groups of persons. In several coun-
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tries, Denmark, Finland, Norway, Sweden and the United Kingdom the way
was paved towards universal insurance. Social insurance remained the centre-
piece of social politics. But increasing importance was attached to new, if
more vague, commitments to social improvement through employment, hous-
ing, education and health policies. Z

It were the Great Depression and the associated political upheavals that
changed social policy conditions in all countries integrated into the interna-
tional economy, although at different times and to varying degrees. The first
reaction of most governments was guided by their attempts to consolidate
existing economic, social and political relations. They acted in an unprece-
dented degree to protect their internal economies from competition and to
stimulate business, and introduced further measures to protect the most de-
prived groups, especially the unemployed. Opposition from business to further
economic intervention and wider opposition to strong government control,
constrained more extensive state intervention. In general, Labour governments
and their equivalents went rather further in this direction than others.3 How-
ever, a second reflection led to subsequent considerations and debates on
social policy options. In some countries that process already started in the
1930s, other countries needed the additional incentives of totalitarian experi-
ences and the hardships and distress of World War Il before existing social
politics ideas and practices became strongly challenged. The period that found
its final outcome in the 'post-war settlements', started. The 1930s and 19405
became years of fundamental debates. Old, revised and new societal projects
competed for their impact on the future of social politics. Diverse options and
concrete proposals were discussed in broad circles, led in many countries to
extensive and intense debates, and became in some countries even the theme
of fierce political struggle. A new sense of community, embodied in plans for
universalistic, comprehensive, and egalitarian social policy lines spread through
the Western world. Reformers envisioned programmes uniting all citizens, c0-
vering them equally for each risk. Universalistic social politics was proclaimed
by the Atlantic Charter, resolved at the lLO's 1944 Philadelphia congress, and
in the Beveridge, the Marsh, the Wagner-Murray-Dingell, the van Acker, the
van Rhijn, the Parodi-Laroque-Croizat and the D'Aragona Plans.

Inthis chapter the contours of the 'post-war settlements' in Western demo-
cracies are studied. These settlements, and especially the specific relations of
dominance and hegemony they reflect, constituted the basis for the evolution
of Western social politics and the arrival of matured welfare states in Western
countries during the 1950s and 1960s, and even more fundamental changes
and diversities that emerged after the 1970s. In three (short) case-studies the
history of these settlements in the United Kingdom, Sweden, and the Nether-
lands are analyzed. British post-war settlement on the basis of the Beveridge
Report, constituted, as the Bismarck's legislation did for the period 1870s-
1930s, the prototype of post-war welfare state reconstruction. The settlements
in most of the Western democracies, and at the same time all the compro-
mises, controversies and even battles, which accompanied them, referred in
one way or another to the British model Since the 1930s Sweden followed its
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own route towards a matured welfare state. The specificity of this route, and
the special relationship between state and society that was implicated, provides
not only an interesting mirror for continental evolutions, and especially the
Dutch post-war settlement, but forms at the same time the basis for later
analyses on the divergence of Western welfare states since the late 19708.In
a further paragraph a more general overview is presented regarding the other
Western European countries." In these country-studies attention is paid to
dichotomy between a more selective (Bismarckian) approach, workers' insur-
ance, status maintenance, contributory benefits, administration and control in
the hands of employers and employees, and a more universalistic (Berveridge-
an) approach, all-inclusive, noncontributory, tax-financed, publicly adminis-
tered flat-rate benefits.

3.1. The United Kingdom. The 'Beveridge Episode'

In the United Kingdom from the early nineteenth century onwards strict poor
relief practices were replaced and extended by a broader complex of policies
for guaranteeing subsistence, labour(-market) regulation, and the structura-
tion of general living conditions and environment of a growing working class.
In that context a whole series of new instruments were introduced, such as
employment exchange, restriction of child labour, social inquiries, inspection
on working conditions, factory legislation, education, health, housing, and
support for self-help initiatives by the working class, the Friendly Societies.

These activities were mainly organized on a local or regional level. At the
start of the twentieth century, primary education, based on the 1870Education
Act, was for some time the only major social policy activity made available to
an entire client group at a national, state level.! British social politics were
relatively late in introducing modem social security programmes. The first
pensions in Britain (1908) were simple grants to the poorest of the aged, and
still constituted a largely improvised administrative response to continued
agitation. It was not until 1911 that, against Labour opposition to contribu-
tions and with rather passive acquiescence from other parties and interests
groups, two genuine social insurance programmes were introduced. The first
was the world's first national unemployment insurance programme. The other
a rather limited scheme for workers' health insurance, giving the Friendly
Societies the responsibilities and financial rewards of the programme admini-
stration.'

There were several reasons for this late take-off. Although there existed
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paternalism and the Benthamite tradition of governmental reform, it was how-
ever not evident that the existing system of widely distributed voluntary pro-
grammes organized by friendly societies, trade unions and employers had
failed. Next to it there also functioned many private charitable institutions,
which the Charity Organization Society tried to render more effective, and
there was the Poor Law itself as a form of protection that could be improved.
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From working class groups many demands were brought forward for social
reform, but at the same time there also existed widespread hostility to com-
pulsory insurance schemes. And among British employers mixed feelings
existed about welfare reform.7 Furthermore, many key participants, including
civil servants, were sceptical of the administrative capacities to run compulsory
social insurance programmes, and were committed instead to advancing ad-
ministration of the Poor Law. There was a general feeling that social insur-
ance of the German (Bismarckian) type would involve a state regimentation
that would be 'un-British'. Finally, a major practical obstacle was the power
of the Friendly Societies, which already collected workers' contributions for
death benefits. These societies feared state competition.'

As in several continental countries, during and immediately after the First
World War, industrial unrest, provoked by the effects of inflation, profiteering
and some aspects of government policy towards labour, seemed, on occasions,
about to spill over into revolutionary agitation. To counter this, influential
voices within government and the civil service argued for a positive social
reform programme. However, once the post-war boom broke, deflation and
underemployment became the order of the day, and working-class organiz-
ations pressing for welfare reform were increasingly thrown on the defensive.'
The problem of unemployment became central to social politics during the
192Os.After a series of 'emergency measures' just after the war the unemploy-
ment scheme was broadened. That extension was regarded as temporary. Pre-
vailing conceptions of sound economic policy actually relied upon the estab-
lished principles of classic economics, government retrenchment and economy.
The housing programme was cut drastically, coal mines were returned to pri-
vate hands, railways were decontrolled, and minimum wage in agriculture was
abolished. Social and political organizations developed competing approaches
in the field of social politics. During the election campaign of 1923 several
diverging options were brought forward. The Conservatives pleaded for tariffs
as a cure for unemployment, while the Liberals emphasized Lloyd George's
public work approach. The Labour Party asserted that only Labour had 'a
positive remedy for unemployment'. In their eyes a government that promised
only insurance or income maintenance was a failure. 'Immediate employment,
nothing more and nothing less' was needed. Forty-five pages of proposals for
employing the unemployed in public utility work were said to exist already and
on these 'the unemployed can be directly set to work by the hundreds and
thousands'. However, the (minority) Labour Macdonald Government learned
that real practice was quite steep. A great many of the promised employment
schemes were found to be sheer pretence. Apart from the difficulties in setting
up public works, the tenets of classic economics, the increasingly powerful
Treasury and the City of London, dictated the limits to any government expen-
ditures. The Budget had to be balanced by contraction of government expen-
diture rather than by increasing revenue through increased taxation, which was
held to increase business costs and to reduce demand, by controlling inflation
through limiting printing of paper money, as had been done during the war,
and by ceasing public borrowing for 'unproductive purposes'. Thus immobi-
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lized, the first Labour government turned in 1924 to a more traditional ap-
proach, which was continued under the following conservative government in
1925. During the election of 1929 the Conservative Party offered a continu-
ation of existing policies, while Labour returned to its theme of national public
works and a further easing of unemployment insurance restrictions. A second
minority Labour government was no more successful than its predecessor in
keeping its pledges to reduce unemployment, but did work to liberalize the
conditions of unemployment insurance benefits. Further pressure on the go-
vernment to reduce unemployment benefits broke the government in 1931.
The 'National Government' that replaced it, followed the road of increasing
taxes, reducing civil servants salaries, cutting unemployment benefits, raising
contributions and reintroducing a means test for transitional payments. Fur-
ther, duties and later import quotas were introduced on certain manufactured
imports, currency exchange rates were managed, food production was subsi-
dized and the prices of agricultural products were regulated.IO

From the mid 19208onwards more general discussions started on the future
of British society. The Liberal Party took the initiative with its analyses in its
report Britain's Industrial Future. The Liberals advocated central economic
planning including a large programme of government investment and public
works. Some years later, in 1929 a committee, including Lloyd George and
Seebohm Rowntree, with the advice of Keynes in 1929,worked out a detailed
scheme of national development, We Can Conquer Unemployment. It argued
that free enterprise could not solve the current emergency, and that planned
restructuring of the economy with government assistance and a short-term
programme of public works were necessary. The discussions continued in the
1930s. An anonymous group of civil servants, businessmen, academics and
professional people, Political and Economic Planning (PEP), undertook an
impartial study of economic and social issues. They published throughout the
1930s a succession of thoughtful and influential studies. Harold Macmillan,
a young conservative MP, published in 1933 Reconstruction: a plan for a
National policy, and in 1938 The Middle Way. He argued the need to abolish
poverty and the responsibility of all for planned social reconstruction. In 1934
Babara Wootton, from the Labour side, published Plan or No Plan, advocat-
ing a planned economy. In those days little discussion existed on the prin-
ciple of state planning. Even employers became convinced of that necessity,
however, according to the degree of their perceived need for state support.
Many of them and their organizations came during the 1930s to accept the
principle that at least an overall national economic strategy was desirable.
Public and academic debate centred mainly upon the desirable extent and
• ~ ,. _ .' ~ t' .,. 11nnpucauons 01 government plannmg.--

In 1940 the General Council of the Trade Union Confederation (TUC)
concluded that the existing national health insurance benefits were inadequate.
In February 1941 a TUC deputation to the Minister of Health argued 'the
necessity for the Iinking up of all social services into an adequate and properly
coordinated scheme'. In May 1941 the government announced the appoint-
ment of an investigating committee on 'Social Insurance and Allied Services'.
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The committee was called for a 'survey of the existing national schemes of
social insurance and allied services, including workmen's compensation and
to make recommendations'. The chairman of the committee, William Beverid-
ge, envisaged from the beginning a far-reaching reform of all social services.U

Beveridge himself drafted the final report. It was published in December
1942, signed only by Beveridge. The government decided that signature by the
civilservice members would appear to give the proposals official sanction. The
major principles upon which the Beveridge Report was built were: universal-
ity, for the first time all citizens would contribute and be eligible for benefits;
classification, the major divisions in the population would be between em-
ployed, self-employed, and non-employed of working age; flat-rate contribu-
tions and benefits; minimum benefits being adequate for subsistence but not
more; and unified administration. Beveridge perceived a strong relation
between the introduction and maintenance of a comprehensive social insur-
ance system and the maintenance of full employment. Of the major assump-
tions for the successful operation of his plan, Beveridge gave priority to 'the
maintenance of employment, that is to say, the avoidance of mass unemploy-
ment'. Other assumptions were the provisions of family allowances, the intro-
duction of a national health system, and adequate housing provided for all.13

The reaction in late 1942 to the Beveridge Report was immense. Written
with a rhetoric designed to attract public notice it succeeded in attaching
popular hopes for a better post-war world. Public opinion surveys after publi-
cation found it to be popular even with upper income groups. Although the
Report received support in all political parties, it met initial opposition from
interest groups and a certain coolness from the wartime government. Wor-
kers' friendly societies strongly attacked the proposal, which was to end their
administrative privileges. The insurance companies could also be found laun-
ching a concerted attack on the proposals, in fear that this was to be a first
step in the nationalization of private insurance. A number of employers'
groups were silent or offered detailed criticism. Churchill and other conserva-
tive leaders refused to commit themselves to firm plans for reconstruction un-
til after the war. The Labour leaders Attlee and Dalton, anticipating the elec-
tions, welcomed the plan but not pressure for its immediate implementation.
The TUC voiced its support, although individual trade unions, such as the
T&GWU opposed the plans. The Cabinet hoped that the action on the propo-
sal could be shelved until after the war retreated.

However, in February 1943 backbenchers forced a debate on the report in
Parliament. They won the greatest anti-government vote of the war, with a
call for a commitment to the implementation of Beveridge's plans. That re-
sulted in the installation of a committee in order to draft government propo-
sals based on the Beveridge Report. Beveridge himself was not asked to par-
ticipate. In 1944 this committee published the Social Insurance White Paper
that accepted the principle of universal insurance, but not that of subsistence.
The government however refused to announce a date for implementation. Du-
ring the 1945 election all political parties affirmed their allegiance to the new
plan for social security.14
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The National Insurance Act of 1946 and the National Assistance Act of
1948established a system of flat-rate universal pensions, sickness and employ-
ment benefits, and a means-tested national assistance scheme as a 'safety net'
for those whom the system did not cover. This resulted in a far-reaching reor-
ganizations and rationalization of the social insurance system, and at the same
time its universalization. This evolution broke decisively with the tradition of
public support for privately-organized services. The basic structure of the
system was accepted by both major parties as well as by trade unions and
employers' organizations on the basis of broad consensual politics. The ac-
ceptance of Labour formed a crucial shift in their former stance on income
maintenance. For long, the Labour Party and union movement had opposed
the principle of contributory social insurance. They argued against employee
contributions and in favour of more redistributive financing through progress-
ive state taxation. However, experiences from the 1930s, especially the policy
of means-tested unemployment benefits, made them more receptive to Beve-
ridge's plans. Here, Labour also accepted the principle of a state-organized
minimum with reliance on voluntary insurance above that as an essential part
of the total social security system. It was here that Conservatives and commer-
cial insurance interests came into play. Employers stressed the need of ratio-
nalization. They asked for a single national compulsory contributory industrial
insurance scheme embracing the industrial risks, and financed by equal contri-
butions from employers and employees, and by at least an equal third from
the exchequer. There should also be a single administrative collecting agency
and, probably, also a single payment agency.15

When he was excluded from any official task in the implementation of his
proposals or a role in government, Beveridge formed a private committee,
financed by a group of progressive businessmen, to inquire in detail into
means of achieving full employment. This committee convinced Beveridge that
a Keynesian approach, of state regulatioa' of demand, could achieve full
employment as effectively and more practicably than his own previous prefer-
ence for state ownership and direct control of the economy. In November
1944 he published his book Full Employment in a Free Society. This book
included a set of concrete proposals: state investment in certain essential
industries notably transport and power; state spending on a range of 'non-
marketable' goods and services, such as roads, hospitals, schools and defence;
state subsidies to housing, medical services, food and fuel; and state regulation
of private investment through control of interest rates, taxation policy and
income redistribution. Its priority would be to adjust production to the total
supply of labour. The location of industry would be planned and labour
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in the same year rushed out a White Paper on employment. This White Paper
constituted a compromise between new Keynesian ideas and Treasury ortho-
doxy. For the first years after the war some control was accepted in order to
avoid unemployment. In de longer run, demand would be maintained by the
encouragement of exports, action to influence private investments, careful
timing of public investment and the regulation of consumption by varying the
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level of social insurance contributions. It however ruled out the use of a bud-
getary deficit to stimulate demand in periods of recession, as advocated by
Keynes.1'

Concerning post-war economic policies the Labour government took some
initiatives in the field of nationalization and implemented some of the moder-
ate proposals of the employment policy White Paper. However, hardly any
far-reaching planning was undertaken. No new institutions for effective plan-
ning were established and when economic recovery solved the problems on
the labour market, lingering support for more far-reaching economic control
and more redistributive social legislation muted. 17

From the early nineteenth century in the United Kingdom a combination of
broadened poor relief practices and self-help initiatives of the working class
through the Friendly Societies formed the core of social politics. It took
relatively long before stronger arguments were brought forward for a streng-
thening of state intervention in the field of social politics. After some initial
legislation on pensions, unemployment and health insurance, the 19205
witnessed initiatives in the field of unemployment. Inthe debate first, however
still quite general contours of societal projects emerged. Conservatives pleaded
for a more market -oriented approach, especially in terms of tariff policies.
Liberals and Social Democrats emphasized more active state intervention in
terms of public works and the creation of employment. However, despite
these ideas real practice was quite steep. Possibilities to initiate new social
policy practices were limited. From the mid 19205 up until the late 1930s
broader discussions took place on central economic planning, reconstruction
of the economy and planned social reconstruction. Generally, despite some
nuances, relatively consensual options were presented on the necessity to
strengthen state intervention in and planning of economic and social relat-
ions. Both during and after the war even leading Conservatives and represen-
tatives from business were prepared to accept actions to which they had been
bitterly opposed during previous times. This was to a large extent the result
of pre-war experiences. Despite the partial recovery of the late 1930s, business
had entered the war already aware of the need for change if that recovery was
to be made permanent. Businessmen and progressive Conservatives were
proposing planning for a more efficient use of resources and recognizing the
potential contribution of an improved social infrastructure to a successful
economy.18 The practise of increased government control during the war
strengthened these beliefs. The impact of more pronounced ideas on a more
tensed relationship between state and society remained however limited. Few
areas of social policy moved in a decisively new direction during and after the
war. Even the content and the following realization of the Beveridge Report
were mainly an expression of liberal social policy option to date, and a first
step towards the establishment of more efficient administrative structures and
minimum standards for universal services, but hardly the start of radical
economic and social change. The same holds true for the more or less reluc-
tant post-war activities in the fields of economic planning and labour market
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policies. Here economic recovery, in particular the achievement by 1950of full
employment without inflation, muted more far-reaching claims from the left.

3.2. Sweden. Emerging Social Democratic Hegemony

InSweden social politics had for centuries fallen under the direct responsibil-
ity of the parishes. They took care of secular as well as religious affairs: relief
of the poor, care of the sick and later, education and other welfare duties.
The national state only took repressive measures to control vagrancy and
outlaw begging, and organized the first activities in the field of public health.
From the mid nineteenth century onward a number of progressive reforms
were undertaken in social politics. Following a parliamentary decision in 1842,
compulsory schooling (folkskolan) was introduced. In1847a Poor Law libera-
lisation was carried through. A first wave of expansion of public health
coincided with the foundation of Country Councils (landsting) in 1862. Other
activities followed: 1889 the Factory Inspection Act, 1891 state subsidies to
Voluntary Sickness Benefit Societies, 1901 employers' liability for reimburse-
ment in cases of industrial injury, changed to compulsory occupational injuries
insurance in 1916, 1913 universal compulsory old age and invalidity pension.
State responsibili~ for employment and housing increased at the end of the
First World War.

From 1850 onward discussion on the ariJetarefragan (workers question)
came up. A Riksdag motion in 1882 argued that existing poor relief was not
suitable support for the growing number of industrial workers and allowed
employers to transfer their responsibility to the poor law system. The motion
simply called for a government investigation of 'ways for the betterment of the
workers'. The motion was rejected. In October 1884 the left-wing Liberal
Adolf Hedin presented a motion about workers' insurance. That initiative led
to the installation of the AriJetare/orslikringskommittee (Workers Insurance
Commission) in the same year. This commission took on the task to inves-
tigate the possibility of all types of social insurance: old age, sickness, accident,
and workers' protection. The commission worked for five years and produced
its report on old age pensions in 1889. The majority of the commission pro-
posed a compulsory and virtually universal state scheme. Solidarity between
the classes, expectations of administrative simplicity and lessened opposition
to measures that brought advantages for each citizen, were the considerations
of the commission. However, this proposal never reached the Riksdag. Later
proposals on accident compensation in 1890and 1891, again on old age insur-
ance, this time a German-style insurance pian limited to the working class
alone, in 1893 did not meet sufficient political support.20

Social and political forces followed different routes. Employers, like their
German counterparts, felt that social insurance might take some of the heat
out of the growing conflict between capital and labour, and supported work-
based insurance. Workers' insurance was not, however, favoured by the Agrar-
ian Party, whose support came largely from the self-employed farmers, and
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with a majority in the Riksdag, the party managed to throw out the proposals
put forward by the conservative and liberal parties. Social Democrats also
followed the road of contributory workers' insurance. The fourth Congress of
Swedish Social Democracy in 1897 adopted a programme, modelled after the
Erfurt Programme of the German Democrats. On workers's protection a
clause, not to be found in the German Programme, was added: 'Obligation for
society humanely to take care of all its members in cases of illness, accident,
and at the time of old age'. The Sixth Congress, in 1905, upon a proposal
from the Executive, decided to elaborate the clause of 1897: 'Obligation for
society through an effective people's insurance humanely to take care of all its
members in cases of illness, accident, and at the time of old age,.21 Social
insurance, however, remained a question pushed, in this period, primarily by
left-wing Liberals. In 1905a liberal motion pleaded for universal noncontribu-
tory, state-financed pensions. Parliamentary motions about unemployment
insurance were tabled by the liberal Edward Wavrlnsky, in 1908, 1909 and
1910, favoured by the Liberals and Social Democrats, however stopped by
Conservatives and Agrarian Party members. Trade union leadership showed
hardly any interest for demands of unemployment policies by the state.

In 1913, the liberal government tabled a proposal in Parliament, following
in all its essentials the report of the Fourth Arbetmeforsiikringskommi«ee,
bringing a universal contributory insurance for old age and invalidity for the
entire population. Under some opposition within the Social Democratic Party
before parliamentary treatment, and parliamentary opposition of a few Con-
servatives and Independents, the pension bill passed each Chamber of Parlia-
ment with the support of all parties. Despite the clause of the 1905 Sixth
Congress, social democratic support for pension reform in 1913 was far from
unanimous and led to sharp internal discussions. It was during the preparation
of the Riksdag debate that Social Democrats shifted their stance from advo-
cating initiatives limited to workers to a universalistic approach. More gen-
erally, the advance of the popular classes in the countryside, recently granted
increased representation by electoral reform, was behind the broad acceptance
of all-inclusive social politics.22

The World War I years showed hardly any new initiatives in social politics.
In the first post-war years unemployment was high and agriculture suffered
badly from falling prices on the world market. Swedish Social Democrats felt
the 'left winds', which blew through Europe at the war's end and in 1919 put
forward their Gothenburg Programme. Here they set out some major future
lines of action. They proposed, among other things, a recognized right to
employment, shorter working hours, a statutory paid two-week holiday, higher
old-age pensions, a national health programme, maternity allowances, sur-
vivors' benefits, public support of housing construction, equal educational
opportunities, progressive income and heritance taxes, a capital levy, the
socialization of economic life under society's control, the promotion of econ-
omic efficiency,and extension of co-determination in industry.23However, the
1920s were a period of political instability and minority governments. The



Postwar Settlements 79

this area ruled out any major welfare reform for over a decade. Social Demo-
crats and union organizations asked for the introduction of state subsidies and
encouragement to union unemployment insurance. Conservative, liberal and
agrarian parties, economists and employers' organizations were all united in
rejecting the social democratic proposals. They argued that no type of unem-
ployment insurance would help the existing mass unemployment. That could
be combatted only with conventional economic weapons: economy, retrench-
ment, cutbacks in public expenditure, lower state taxes, less state regulation,
and lower production costs - particularly wages.24 During the 192Os, the
Social Democrats started a strong counterattack on the classic economic
approach to unemployment policy in Sweden. For the 1924 election Gustav
Moller wrote a brochure called Vad wi wilja (What we want). He asked for
unemployment insurance. As Minister of Social Affairs between 1924 and
1926, Moller tried to break with the policy of budget cuts in order to open
some room for social expansion. 'If we could achieve an ease in public finance
through the proposal of disarmament, then it is possible that we, together with
a reasonable mitigation of taxation, could get room for an embetterment of
the pension insurance and to take up the questions of health insurance and
unemployment insurance.' In its 1926election brochure,Arbetsloshets/orsllkrin-
gen jiimte andra sociala /orsllkringar (Unemployment Insurance and Other
Social Insurance) a set of demands was put forward, that manifested a novel
departure of social democratic thought in Sweden. They demanded reformed
health, accident and pension insurance, the introduction of maternity benefits
and maternity insurance, support to or insurance of widows with minor child-
ren, insurance against occupational diseases and unemployment insurance. A
similar view was expressed by Moller in one of his two election pamphlets in
1928. 'From a social democratic point of view, no task can be more urgent,
after the conquest of universal suffrage and the introduction of the 8-hours
day, than the creation of a social insurance syste~ which gives a real feeling
of security and safety to the citizens of the land.' Besides (unemployment)
insurance as a kind of countercyclical public expenditure since the late 19205
full employment gained momentum as central objective of crisis policy. In the
new party programme on unemployment Swedish Unemployment Policy. Social
Democratic and Bourgeois it was argued that the entire approach of the
previous decade was based on the false assumption that unemployment was
a temporary phenomenon requiring only ad hoc measures. In this and later
electoral pamphlets, Socialdemokratins /orslag till krishjiilp at arbetare och
bonder (Social Democracy's Proposal of Crisis Relief to Workers and Far-
mers), Kapitalismens Kris (The Crisis of Capitalism), and Har vi rad att arbeta
(Can \l/e Afford to Provide Employment) in 1932, as well as The Wnote
People at Work in 1934, Social Democrats called for increased public spending
to offset the lack of private investment, and an extensive programme of
productive public work paying normal wages. It is quite obvious that the social
democratic conception of social politics strongly changed during the 19305.
The relatively narrow approach of the 19205, labour legislation and social
insurance only, now became much broader: work time regulation, support and
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insurance only, now became much broader: work time regulation, support and
child care, social housing construction, mvalidity support, education, scholar-
ship, interest-free study loans, unemployment schools, vocational schools,
poverty programmes, and unemployment policies.This all was brought together
under the even broader perspective of a state that took strong responsibility
for the living conditions of citizens, and was regarded as afollchem (people's
Home).26

The 1932 elections to the Second Chamber of the Riksdag marked a signifi-
cant event in the history of Swedish social politics. For the first time in Swe-
dish history, the workers' parties - the Social Democrats and two communist
parties - received more votes than the bourgeois parties, just over 50 percent.
But there was still a bourgeois majority in the Second Chamber, as well as in
the First Chamber. Only the division among the four bourgeois parties and
the unwillingness of the only victorious one, the Agrarian Party, to provide
any governmental leadership, opened the road to a social democratic minor-
ity government under the leadership of Per Albin Hansson. The Social Demo-
crats were prepared to take office, but with rather low-keyed expectations.Z7

During the subsequent elections of 1934, 1936 and 1938 Social Democrats
increased their support among the voters. Two major agreements paved the
way for social democratic political hegemony. FIrstly, in 1933 the social demo-
cratic government and the Agrarian Party reached a deal about crisis policies.
It dealt with the two crucial popular aspects of the Depression, workers'
unemployment and farmers' falling prices. The Social Democrats, representing
the former, got a commitment to an extended public work programme, while
the farmers got support for a policy of raising falling agricultural prices. This
deal gave the SOcial Democrats a parliamentary majority until 1936, after
whose elections it was succeeded by a former ~vernmental coalition between
the Social Democrats and the Agrarian Party. Leading business circles be-
lieved that Social Democrats' control of the executive was likely to continue
for a long time, and opted for a course of formal political neutrality. Trade
unions and employers' organizations went, under the threat of legislation re-
stricting the independence of collective bargaining, into negotiations in 1936,
which two years later, after four decades of industrial disputes, resulted in the
so-called Saltsjobaden Agreement, which established rules for grievance bar-
gaining, as well as for protecting of third parties in industrial disputes.

Both agreements signified that social and political organizations, political
parties, as well as employers' organizations and trade unions had adopted con-
sensual politics. The Social-Democrats asserted along this road a hegemonic
reformist consensualism left of the centre in Swedish politics and Swedish
society. The major prerequisite for this course of action was a stable division
of economic power and governmental power between opposing classes. In
these years state interventions in the economy were cautious and subtle. Any
public planning was never seriously attempted, nor any significant extension
of the public sector. Overall social democratic economic policy had its focus
on fiscal policy, geared to maintaining a balanced budget over the whole
business cycle, expansive deficit spending during the slump and a contractive
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an emergency budget for public work, and a system of counter-cyclical invest-
ment funds. In this context Social Democrats used the notion of coordinated
economy, to be developed in cooperative negotiations with private enterprise
with the view to the promotion of economic growth and a smoothing out of
the business cycle. Economic and social policies of the 1930s were by and
large, expansions within the existing institutional frameworks, although the
latter also included a significant number of legal codifications. The social
record for those years included: an unemployment insurance, originally very
restrictive and unpopular with the trade unions, enacted in 1934; a substantial
improvement of the pensions; the introduction of rural housing and public
effort to improve it; the enactment of a set of labour laws, guaranteeing trade
union and bargaining rights (1936), protection against eviction during labour
conflicts (1936), bargaining rights for civil servants (1937), regulations of the
working time of agricultural workers (1937), legal right to two weeks paid
holiday (1938), and Mayday as public holiday (1938). The most original of all
the social democratic policies of the 1930s was the so-called population policy.
Fears that already aroused by a steep drop of the birthrate in the nineteenth
century were reinforced by the publication of the Myrdals' widely read book
Kris i Befolkningsfrtlgan (Crisis in the Population Question). The redistributive
and welfare policies which it recommended were to have considerable impact
on developments in Swedish social politics over the coming years.29

In response to social democratic social politics, the liberal and conserva-
tive parties as well as industrial and financial leaders initially reaffirmed
traditional economic principles and launched vigorous campaigns against
social democratic interventionist policies. Gradually, however, the political
fears of state intervention gave way to a convergence of policy views as sub-
stantive merits of the new policy doctrine were appreciated. In 1938 the liberal
Bertil Ohlin tabled a series of parliamentary motions calling for even more
standby public works to combat unemployment. During the Second World
War, even the Conservative Party moved toward the 'new economics,.30

At the outbreak of World War II the social democratic/agrarian govern-
ment was replaced by a broader coalition. This coalition was drawn from four
of the five parties represented in parliament. Only the Communists were
excluded. Although Sweden was not directly involved, the war promoted a
major change in the building of Swedish social politics. Commissions, with
governmental status and binding advice, also including the labour market or-
ganizations and other interest groups (chiefly agriculture) were established
for every major social activity. Organizations which had previously been more
independent found themselves more or less incorporated into the administra-
tive apparatus. The broad coalition was dissolved in the summer of 1945 and
the Social Democrats formed a new government, which stayed in office (at
times in coalition or with the support of the Agrarians/Centre or later the
Communist Party) for more than 30 years.31

In 1938 the Socialvtlrslwmmitten (Committee on Social Provision) was
established to investigate social insurance, and related services. Most of its
recommendations were delayed until after the war. Conditions for social poli-
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tics in the post-war years differed in two important respects from the earlier
periods of welfare development. World War Il compelled a full and effective
use of economic resources and sharply raised the level of public expenditure.
It showed that much higher levels of taxation were feasible and that economic
planning could be effective. As the war drew to a close the Social Democrats
looked forward to their skOrdetiten or harvest period, when they would convert
the wartime economic apparatus to the production of social welfare. They
articulated the ambition to transform capitalist society through economic
planning rather than nationalizing industry. Economic planning to full and
efficient employment would extend social control over the organization of
production. Increased production would support new social politics and em-
phasis on more equal wages. solidansk Ionepolitik the foundations of a just
income distribution and higher standard of living.~Z More concretely a wave
of welfare reforms followed after the end of the war. The Bostadsstyrelsen
(National Housing Board) was established in 1948 as the central authority for
the supply of dwellings and the handling of housing loans. Labour market
policies became a cornerstone of social politics. Wartime institutions were
transferred and theArbetsmarknadsstyrelsen (National Labour Market Board)
was set up as the central authority. coordinating the now nationalized local
employment offices and supervising the state-subsidized and union controlled
unemployment relief funds. Concerning social insurance the old means-tested
benefits were replaced by flat-rate benefits. Following that principle, three
major reforms. basic pensions, general child allowances, and sickness cash
benefits, were approved by Parliament in 1946-1947 and were implemented
in 1948. In the period 1948-1954 income-tested housing allowances for pen-
sioners and families followed. In 1953 the Health Insurance Act was enacted,
after prolonged opposition by the medical profession, when the state also took
closer control of medical services. In every field except health Sweden had
made within a decade after the war minimum universal provision for most of
the major causes of poverty.33

The history of Swedish social politics for long followed similar lines as other
Western countries. Social politics were based on surveillance and disciplining.
The national state mainly acted in regulative terms. That changed from the
1850s onwards, when the aroetarefr4gan reached the political agenda. Between
the mid nineteenth century and the 1920&several options came into promi-
nence. Even in the work of the Arbetare/orsiJkringskommittee two opposite
options. referring to broader outlines of different societal projects surfaced.
Sometimes. as in its report of 1889 solidarity between the classes. expec-
tations of administrative simplicity and more strategic considerations a more
universalistic and state-oriented option dominated. At other times, for instance
plans for old-age insurance in 1893, more selective and status-oriented Ger-
man-style insurance options were presented. In those years social and political
forces developed the general contours of their respective projects step by step.
That was certainly no linear and uninterrupted process. Positions formulated
in the late nineteenth and early twentieth century were abandoned in the
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19205 and 19305. Swedish history of social politics shows that no strict and
limited combinations exists between the characteristics of specific societal
projects and special social classes, and/or representative social and political
organizations of classes. That certainly holds true for the first phases in the
evolution of social politics, the period of (re)formation of societal projects
(-1870s) and the period of differentiation and institutional establishment of
projects. While employers' organizations, Conservatives and Liberals opted for
more selective, workers' and status-oriented insurance solutions, the represen-
tatives of the farmers pleaded for universalistic and more etatist options.
Social Democrats moved around between the contributory workers' insurance
option, and more universalistic options of an effective people's insurance, as
formulated at the Sixth Congress in 1905. The period between 1850 and 1920
constituted a further learning epoch of Swedish social and political organiz-
ations. They were tom between several, and sometimes even opposite options
on social ordering. It was only during the 1920s, and especially the 19305 that
positions in terms of societal projects became more articulated. From their
1919 Gothenburg Programme onwards Social Democrats opted for a project
containing universalistic people's insurance, a recognized right to employment
and active labour market policies, public support of housing construction,
equal educational opportunities, economic efficiency and an extension of co-
determination in industry. Based on their first experiences in government in
the 19205 and the arrival of a dominant position in the 1930s and after the war
Social Democrats elaborated and specified their project, and ended up with
the concept of the folkhem (people's Home). New aspects were added, study
loans, extension of public work and vocational training, deficit spending and
fiscal policies, counter-cyclical investment funds, and population policies. Li-
beral and conservative forces, supported by employers and farmers, originally
opposed social democratic policies with more selective and market -oriented
options. During the late 19305 and the post-war epoch their positions moved
more and more towards the social democratic project. Swedish post-war
settlements essentially witness the slow, but vigorous emergence of social
democratic hegemony. That hegemony was not only based on social and
political relations, their strong electoral position and the close links with the
trade unions, but also on the appeal, the practicability and the success of their
social politics lines and their more general societal options.

3.3. The Netherlands. Confessional Continuity

Until the late nineteenth ccutw-jt Dutch social politics followed the road of
surveillance and disciplining. From that time onwards social politics increas-
ingly became a deliberate practise of social and political ordering. Three more
or less explicit lines of argumentation concerning the relationship between
state and society surfaced. The struggle for hegemony led to a mixed and
combined process of differentiation and institutional establishment of societal
projects. Where before 1918 a kind of political balance existed between con-
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fessional parties and organizations, most of the time supported by the advo-
cates of state abstinence, and progressive Liberals and Social Democrats with
their interventionist options, since the end of World War confessional hegem-
ony emerged. Since that time major settlements in the field of social insur-
ance, as well as debates and further decisions on social politics followed the
Jines of the confessional societal project.

That did not change with the arrival of the Great Depression after the early
1930s. The crisis was not of a sudden kind, but manifested itself through a
gradual decrease of economic activities. The decline accelerated after 1931,
and prolonged until the worst year of the crisis, 1936. The immense growth
of unemployment constituted the main challenge for social politics. Unemploy-
ment rose from 138.000 in 1931, to more than 300.000 in 1933 and 1934,
350.000 in 1935, to the highest officially registrated number, 475.000 in January
1936. That was about one-third of the dependent labour force. Less official
estimations even suggested a number of 630.000 unemployed in the winter of
1935/36.34

This strong growth of unemployment led first of all to problems in the
field of support to the unemployed. Trade union funds could no longer bear
the financial burdens and became more and more dependent on state support.
Besides that, for the first time, the right to work was brought forward within
the broader framework of social politics. A continuation of this right and a
serious battle against growing unemployment, was however only feasible if
the state would strengthen its grip on economic and social life.

The first demands in that direction were formulated by the Social Demo-
cratic Party, the SDAP, and the social democratic trade union, the NVV. They
asked for: an unemployment insurance act, unemployment benefits and public
work, wages that were price-indexed, and the execution of large public work
projects linked with a reduction of the work-time. None of these demands was
new. Already in 1919, the Minister of Social Affairs of that time, the Catholic
Aalberse, promised to take initiatives in the field of unemployment insurance,
and in 1927, the NVV demanded the introduction of such an insurance sche-
me. Adaptation of benefits and wages to growing prices was an enduring
demand since the early 1920s. In 1925 an active labour market policy was de-
manded in a joint report of SDAP and NVV, WeTkve17Uimingen Industnalisa-
tie (Extension of Employment and Industrialization), and again in 1928 in the
report Bedrijfsleven en Vemiiming van de Nederlandse Asbeidsmaskt (Industry
and Extension of the Dutch Labour Market). In the 1928 report a path was
sketched along which industrial activities could be enlarged: state support for
enterprises, enlargement of vocational training, introduction of an apprentice
system, foundation of new enterprises, and installation of a publicly controlled
industrial bank.35 Confessional organizations, although some years later. also
formulated their ideas. In 1936 the Roomsch Katholiek Werldiedenvemond
(Roman Catholic Workers Union) asked for 'an effective, deliberate and plan-
ned campaign against unemployment.' In their Program vanActie 1937 (Action
Programme 1937) the R.K Staatspattij (Roman Catholic State Party) explicitly
stated: 'To provide our People with work, to reduce unemployment is as well
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a christian as a national obligation ..36 And Smeenk, with protestant christian
roots, insisted in its Christelijke Sociale Beginselen (Christian Social Principles)
for stronger state interventions. 'The definition of state tasks, presented in
christian literature, i.e. to combat dreadful conditions, is too narrow and
negative. There already exists quite different feelings on what should be re-
garded as dreadful conditions ..., but besides that, they should also act in a
positive direction in order to meet public interest: to prevent distress, to soften
contradictions, to activate social welfare, and to lead the activities of the
people in order to bring them to a higher level..37 However, besides these
short statements hardly any concrete plan on social politics was formulated
by catholic and protestant christian organizations.

Social Democrats took the lead in drafting a more fundamental alternative
for existing social politics. Following a programme, that the Belgian Socialist
Hendrik de Man had presented with some success in its own country, repre-
sentatives of SDAP and NVV developed a similar Plan van de Arbeid. Four
central issues of action were formulated: to raise the economy from its paral-
ysis and to reduce unemployment; to moderate future cyclical economic
fluctuations; to command and guide production in order to meet people's
needs; and finally, to enhance public welfare along an enduring line. Major
importance was given to the struggle against growing unemployment. Exten-
sions in compulsory education and work-time reduction were proposed, while
at the same time pleas were held for an expansive growth of public works and
public expenditure in order to create about 200.000 new jobs within three
years and a corresponding boost in purchasing power. These measures in the
field of labour market policies were accompanied by more structural proposals
in order to guarantee full employment and enduring public welfare, propo-
sals to order industrial production, to guide the expansion of economic activ-
ities and to control the cyclical fluctuations of the economy. The installation
of a Centraal Conjunctuumureau (Central Plan Bureau) would provide the
basis for statistical calculation of future needs and available productive capac-
ities. Based on the advice of that institution a Algemene Economische Road
(General Economic Council) would produce terms of reference for economic
activities in the different branches of industry.38 The impact of this plan,
however, was quite limited. After disappointing elections in 1937, in which the
plan was promoted as a major issue, the ideas retreated into the background.
Besides the Plan van deAmeid ideas regarding industrial ordering only emerg-
ed from Catholic employers' organisations. In Lijnen voor de uitbouw van de
samenwerking onder bedrijfsgenoten tot ordering van het economische leven
(1935) they asked for the installation of'institutions, appropriate and called. __ . .a. ..._,1 ,..11 ....... 1.._ !_. ....,. _& ..L_ ..._'-:_1 -._:_ 1:&__ ... .- ....1.._1_ ,
"V p.aV&&.l.v ......, cu.au t3ul'l""'''1. u..a ..... Ul.L'-'&""t3LQ UI. LU~ ~J.CU-""""""UUUl.l" u.l1I;I CI.3 a WUUI~.

These institutions, organized along the principle of subsidiarity, had to be
coordinated by a central institution composed of 'representatives from indus-
trial life as a whole.' That institution 'should in the long run, within the boun-
daries of a drafted legislative framework, produce independent general regula-
tions for industrial activities..39
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Social politics during the crisis, however, were mainly reactive and defeas-
ive. In the field of social security activities were limited to plans for an unem-
ployment insurance, a sickness fund act and family allowances. With regard
to economic policy and the struggle against unemploymen~ the government
held that in the long run only a restoration of international economic activ-
ities and trade could produce any economic recovery. Already during the
budget debates of 1931/1932 the Ruys de Berenbrouck m Government
argued for a decrease in labour costs. In that context the cabinet aimed at
indirect measures to lower wages. Through wage cuts of public employees and
public servants, and cuts in the wages earned in public work projects pressure
was exerted on the wage level in private industry. Further state activiti~
support for the unemployed, public works, as well as subsidizing private
industry were looked upon as hampering economic recovery. In a speech
defending lower public expenditure Colijn explicitly stated that a recovery of
economic life could only be achieved through state abstinence. In his opinion
it is important 'to lower the cost level of our production with as little social
distress and undermining of the foundations of the existing social order as
possible.,40 And in 1937 the Social Minister emphasized: 'The absorbtion of
as many workers as possible has primarily to be an objective of the business
community'.41 Even when some proposals were brought forward, for instance
by the catholic Social Minister Romme, to fight growing unemployment, they
were characterized by their exclusivist nature: public work programmes, work-
time reduction, exclusion of married women and some other categories from
the labour market, prohibition of mechanisation and rationalisation.42 In the
field of industrial ordering two measures were carried through. The Wet op
de Bedrijfsraden (Act on Industrial Councils) of 1933 opened a possibility to
employers' organizations and trade unioas to construct councils for collec-
tive consultation on a broad range of economic and social issues. Between
1933 and 1940 only 21 such councils were established, most of then outside
industry. A second act of 1937, on the declaration of the binding force of
regulations for collective agreements, empowered the Minister of Social
Affairs to broaden regulations that were negotiated in collective agreements
to specific sectors or branches of industry, or to declare collective agreements
as a whole or partially as non-binding. Although new, these acts did not
change existing practices, and were limited to a formal ordering of economic
and social relations.43

The more the crisis prolonged also in catholic and protestant christian
circles the opinion settled in that the strongly defensive attitude of the govern-
ment would remain without any success. Pleas were held, especially from the
labour wing, for more active interventions in the economy in order to restore
employment. From the catholic side LJ. Valk formulated that opinion in an
article in the reviewEconomie, 'What we don't need, are occasional solutions,
that live from one day to the next. We need a well-defined plan, based on the
feasible future development of the world economy.' In the protestant christian
camp Prof. Lieftinck argued for a general revision of economic policy: the
government should no longer use simple stop-gap measures, but act from a
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general concept of economic dynamics. He even held 'that it is no longer
tolerable that economic decisions are left to private pursuit of profit. From a
general economic point of view they should be withdrawn from private
hands.""

Although the plans, from the proposals in the Plan van de Arbeid up to the
ideas in catholic and protestant christian circles, were quite diverse, they
manifested growing opposition to the governments' crisis policies. In 1939 the
Colijn Government V failed to persist that growing opposition. Advocates of
more active economic and labour market policies, Confessionals, especially the
oppositional elements in the catholic camp, and Social Democrats, took
power. Although it was not directly clear how a new economic approach had
to be translated into concrete policy proposals, it was evident to the De Geer
II Government that the power and traditional rights of property owners had
to be restricted. The war, however, prevented any concrete translation of this
mood and a further elaboration of efficient and active economic and labour
market policies.

In 1943, the Dutch Government in exile in London initiated a State Com-
mission, the Van Rhijn Commission. This commission had a mandate: 'To
prepare an explanatory examination, as much as possible accompanied with
conclusions, concerning the foundations and outlines of social insurance in the
Netherlands, and a blueprint for a future evolution of that system and related
social provisions, including health care; that all taking into account recent
wisdom on the necessity to enhance the security of existence, and with incor-
poration of recent evolutions in that field in allied countries, especially in the
United Kingdom ....s The report of the commission was published in May 1945.
Both central pre-war issues, the legal ground of insurance and the question
of administration and control again took a major position. The commission
argued that the legal ground of the existing social insurance system, the labour
contract, no longer constituted a sufficient basis. A new legal ground was
formulated: 'The society, organized by the state, is responsible for social insu-
rance and freedom from want of all its members under the condition that
these members take initiatives to provide that social insurance and freedom
from want themselves.' In that light the commission proposed a major exten-
sion, and a far-reaching organizational reconstruction of the existing system:
a universal set of insurance schemes (volksverzekeringen), based on the prin-
ciple of state responsibility for the well-being of all citizens, and executed and
controlled by state institutions. Although the existing principle of earnings-
related benefits was preserved for some of the social insurance schemes, a
strong plea was held for the introduction of overall minimum benefits, linked
with a likewise newiy proposed minimum wage. Propositions that wouid equip
the Dutch social security system with a profound minimum subsistence level
for all citizens.

These proposals provoked for several years, more precisely between 1945
and 1952, an intense struggle between the major social and political organ-
izations. The debate started in the Stichting van de Atbeid (Labour Founda-
tion). In the first reaction, dated 8 December 1945, the Foundation as a
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whole, inclusive the social democratic trade union, the NVV, opposed the
formulated legal grounds. Social insurance should be based on labour and not
on citizenship. Furthermore the Foundation held that social insurance was in
the first place a responsibility of circles that were closer to the interested
parties, employers and employees, and not of the state. Bedrijfsverenigingen
(Industrial Insurance Boards) had to administer and control social insurance.
Public financing was only acceptable if the state had special interests, or new
schemes had to be started. In the second reaction, on: 11 May 1946, under
instigation of the NVV, some slight distinctions were made concerning the
legal ground. It opened the possibility to provide old-age insurance and family
allowances with a broader legal basis, and to involve in some cases, besides
the bedrij/sverenigingen, also state institutions in administration and control.
These reactions of the Foundation, and a broader political support for their
criticism resulted in the installation of a new commission in 1947, the so-
called Gemengde Commissie Van Rhijn (Mixed Commission Van Rhijn).
While the first commission was completely composed of civil servants, this
second commission also included representatives of the Stichting van de
Arbeid. The Gemengde Commissie published its report on 8 March 1948. The
ideas of the commission, deviating from the principle line of the first commis-
sion, followed the route set out in the second reaction of the Stichting van de
Arbeid. Social insurance should be restricted to wage-earners, with a slight
opening to self-employed persons, and with regard to old-age and family
allowances to a broader target group. Administration and control had to be
in the hands of the interested parties, employers and employees. That meant
more concretely in de hands of the bedrijfsverenigingen, coordinated through
a Centrale Sociale Verzekeringsraad (Central Social Insurance Council). The
report opened the possibility to transfer the administration of insurances
schemes to a central administration office."

It was evident that the dominant political forces, the confessional-cum-
liberal block, including the confessional trade unions, from the beginning op-
posed a far-reaching reconstruction of the social security system, as proposed
by the first Van Rhijn Commission. Their motives were twofold. Firstly, they
opposed the introduction of insurance schemes, in which labour no longer
constituted the legal basis for insurance. And secondly, they strongly resisted
the dominant role of state organizations in the envisioned administrative
structure. That ran against the corporatist organizational principles of the
existing system. Only the Social Democratic Party and, to a lesser extent, the
NNV supported the major outlines of the report of the Van Rhijn Commis-
sion. The plans of the Gemengde Commissie Van Rhijn were strongly wel-
comed by the confessional-cum-liberal block, while the Social Democratic
Party and the NVV reacted in a more reserved way. Final arrangements and
decisions in Parliament up until 1952, closed by the enactment of the Organi-
satiewet Sociale Verzekeringen (Organization Act Social Insurance) in that year,
followed the lines as formulated in the report of the Gemengde Commissie
Van Rhijn.47
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The first post-war cabinet, the confessional/social democratic Schermer-
horn-Drees Government gave priority to economic and social reconstruction.
Prime Minister Schermerhorn presented its Government declaring: 'As far as
social matters are concerned, it should be noticed that the interest of the
whole people urgently requires an enlargement of employment and the cre-
ation of relations that permit dedicated work and the absence of labour
conflicts... A minimum standard of living has to be guaranteed, whereby the
prices of distributed goods should be taken into consideration ... With might
and main the extension of the social security system and social provisions,
already started in London during the war, should be continued ...A first matter
of importance is the necessity to improve the care for the old-aged ..48 Late
1946the Social Minister, Drees, submitted the Noodwet Ouderdomsvooniening
(Old Age Provisions Emergency Act). Although that act was important in
principle, as a universal provision, it was only modest in practice. It did pro-
vide all poor inhabitants, except married women, with an individually means-
tested pension benefit, financed over the general state budget. But it was
meant as no more than as a supplement in utter need. Soon about 300.000
recipients became known as Dreestrekkers, 'Drees beneficiaries'. A later
government prepared and introduced the Werkloosheidswet (Unemployment
Insurance Act) in 1952, and in the same year the Pensioen- en Spaaifondsen-
wet (Pension and Savings Funds Act), establishing regulations concerning the
organization and administration of pension and saving funds. In the field of
employment and price policies some initiatives were taken, although their
character was mainly defensive in terms of controlling the labour costs. More
far-reaching ideas as formulated by the trade unions and some years later an
advice of the Sociaal-Economische Road (Social-Economic Council), to extend
public works, to enlarge social housing, to provide subsidies specific economic
activities, and to use state pressure to expand investments, were not followed
by successive governments. Even when between 1950and 1952 unemployment
increased from 2.8 up to 4.9 per cent, and the Social Democrats, trade unions
and also some representatives from the confessional camp asked for more
active labour-market policies, a majority of the Drees-Van Schaik Govern-
ment, and with them the Centraal Planbureau, the Nederlandse Bank (National
Bank), and the employers' organizations preferred policies to stimulate the
international position of the Dutch economy,

The debate on societal ordering, already started in the 1920s and continued
in the 193Os,was taken up after the war. Confessional organizations and par-
ties emphasized, as in earlier days, the principle of subsidiarity. Social Demo-
crats choose for a more active role of the state. The first plans of the Scher-
merhorn-Drees Government (1945-1946)were strongly based on social demo-
cratic ideas, as formulated in the Plan van de Atbeid of 1935. A major role
was attributed to the state in ordering economy and society. That role had to
be materialized through the introduction of a Nationaal Welvaansplan (Na-
tional Welfare Plan), the installation of vertical publiekrechtelijke bedrijfsor-
ganiuuies (Public Industrial Organizations), the Industrialisatienota and wage-
and price-control. For example, the publiekrechtelijke bedrijfsorganisaties were
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conceived to have far-reaching competencies on the establishment and close
of enterprises, financing and profit sharing, vocational training, labour condi-
tions, and extension of employment, and to be equipped with a CentnmI Pion
Bureau, as a chief agency for managing what was going to be a 'guided econ-
omy'. The government planned to subject economic activities by general go-
vernmental directives. These proposals met strong resistance from employers'
organizations, liberal and confessional political parties and the confessional
trade unions. The employers' organizations primarily objected the possibility
that through theinstallation ofpubliekrechtelijke bedrijfsOl'gQllizaties, state and
trade unions could gain control over major industrial decisions. Confessional
voices vocalized that the productive forces, capital and labour, were capable
of taking their own course and decisions. The final 1950 Wet op de Publiek-
rechtelijke Bedrijfsorganisatie (Public Industrial Organization Act) manifested
the strength of the oppositional forces. The act revealed a predominantly
confessional concept of societal ordering, in which subsidiarity constituted the
main principle. Industrial and commodity boards were to be established, in
which employers and employees, under some minor form of public
supervision, maintained the interests of their industrial branch. These boards
had to be headed by a Sociaal-Economische Road, since that time the main
governmental advice institution in social-economic matters. In practice, hardly
any of these public industrial organizations were installed. Since the early
19505 the voices for state intervention in economic and social life weakened.
And finally, in 1954 the social and political relations between confessional and
non-confessional organizations and parties were put under strong pressure
through the episcopal charge De katholiek in het openbare teve« van deze tijd.
Here the episcopacy pleaded for a stronger impact of the Catholic organiz-
ations in order to influence and guarantee the Christian character of public
life. Membership of many liberal, humanistic, socialist or communist organiz-
ations was strongly discouraged or even forbidden.49

During the 19305 and 19405 no fundamental changes took place within Dutch
politics in general and social politics more in particular. The hegemony of the
confessional societal project continued. Debates and actual policy making in
the fields of societal ordering and social politics remained dominated by the
principles of soevereinueit in eigen Icring (sovereignty in its own circle) and
subsidiariteit (subsidiarity), although the catholic interpretation clearly gained
ground against the more restrictive protestant-christian one. The further
institutional development of the social security system followed Bismarckian
lines, mainly based on wage-earners' insurance schemes controlled by em-
ployers and employees. During the crisis state interventions in the economy
and labour market were mainly of a defensive nature, concerned not to hinder
the autonomous recovery of international trade and the economy. And first
legislation in the field of societal ordering did not change long existing prac-
tices, and was limited to a formal ordering of economic and social relations.
Concrete initiatives, such as the report of the Van Rhijn Commission in order
to change the social security system, and governmental plans in 1945-1946 to
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come to a more strict framework of societal ordering through public industrial
organization were obstructed by the confessional-cum-Iiberal power block. The
division of roles between the confessional organizations and parties, and their
hegemonic project on the one hand, and the Social Democrats with their
alternative project on the other hand, remained untouched. After having deve-
loped their etatist and interventionist options in the Plan van de Arbeid Social
Democrats moved more and more in the direction of confessional corporatist
ideas. The final outcome of the post-war settlements, expressed in the con-
crete policy measures of the so-called rooms-rode (roman-red) coalitions in
the 1940s and early 19508, can be regarded as a confessional success. Confes-
sional organizations and parties succeeded in obtaining social democratic
support for a further continuation of a market economy and a pillarized social
order.

3.4 Other European Countries

Austria

In the early 1930s the Austrian economic and political situation became
critical. Unemployment increased rapidly and tensed political relations led to
the so-called Selbstauschaltung (self-elimination) of the National Council in
March 1933. Political instability remained until, on 13 March 1938, the Ger-
man troops marched into Austria, and put an end to Austria's political inde-
pendence. Growing unemployment caused deficits in almost all branches of
social insurance during 1930s. The Government reacted with restrictive measu-
res, such as cutting back benefits and increasing claim requirements, while
maintaining the system in general. With the Verordenung uber die EinfUhrung
der Soziaiversichenmg im Lande Osten-eich (Decree on the Introduction of
Social Insurance in Austria) of 22 December 1938 German social insurance
laws were brought into force in Austria as of 1 January 1939. Unemployment
as a mass phenomenon disappeared entirely. The majority of the unemployed
were integrated in the labour market, and the rest were enlisted into the
labour service to build roads.

After the war Austria remained occupied by the allied forces up until 1955.
That reality, together with pre-war experiences, when conflicts between social
and political organizations led to the loss of national sovereignty, constituted
the basis for consensual politics in the post-war years ...A Grofje Koalition
(Grand Coalition) between the Catholic People's Party. OVP. and the Social
Democratic Party, SPO, ruled for more than twenty years and iaid the founda-
tions of Austrian social politics. However, political consensus did not rule out
some controversy with respect to the organization and control of social poli-
tics. The first issue was the transition of wartime German social insurance law
into Austrian law by means of theSoziaiversicherungs-Oberleitungsgesetz (Social
Insurance Transition Act) in 1947. On that occasion the social democratic
trade union, the OGB, and the SPO wished to introduce a unified social
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security system, to initiate national insurance schemes, and to strengthen the
position of the employees within ..the social insurance administration. These
objectives were blocked by the OVP and the employers' organizations. Al-
though the 1947 Act showed some accommodation to social democratic
options, the main tenor was the maintenance of the occupational character of
the existing system. Up until 1955 Social Democrats continued their efforts for
unification. In the second round of debates on the Austrian social security
system, in preparing the Allgemeine Sozialversicherun&fgesetz (General Social
Insurance Act) of 1955, some unification was accepted by the OVP and the
employers. However, although all wage earners' insurance schemes were
brought under the same legislative framework, the system as such maintained
its strongly occupational character, and left no room for national insurance.58

Belgium

The major evolution of Belgian social insurance policy lines of the post -World
War I period, was the gradual introduction of the idea of compulsory insur-
ance instead of the principle of subsidized freedom which was typical for the
pre-war period. Compulsory insurance was introduced for old age pensions in
1924 (manual workers) and 1925 (white-collar workers), for occupational inju-
ries in 1927 and for family allowances in 1930 (for all employees) and 1937
(for self-employed). Sickness, disability and unemployment insurance however
remained free and subsidized. Ingeneral the Belgium social insurance system
became increasingly based on insurance principles. 51

The Depression induced debates on alternatives for the fiscal conservatism
and strong beliefs in deflationary politics. It was the Social Democrat Hendrik
de Man, who formulated his Plan van de Ameid. It emphasized deficit spend-
ing, public works, partial nationalization, new credit institutions, and greater
government involvement in the economy. In the year of the plan's appearance,
1935, the Social Democrats reentered a three-party cabinet headed by a
progressive Catholic banker, Paul van Zeeland. This cabinet broke with the
deflationary politics of the previous decade and set the stage for Belgium's
economic recovery. The Social Democrats thus participated actively in resha-
ping Belgian politics after 1935, but de Man, minister of public works after
1935, did not succeed in implementing the core of the Plan van de Arbeid. The
bourgeois majority in the coalition refused to go along with it.52 In the field
of labour-market policies a Rijksdienst voor Arbeidsvoomening (National
Office for Employment Exchange and Unemployment) was established, but
it was unable to cope with unemployment, which again increased in 1937.53

As did other Western governments, the Belgian government in exile (in
London) prepared plans for the post-war period. It installed the so-called
CEPAG Commission (Commission pour I'etude des problemes d'apres guem!) ,
headed by the former Prime Minister, Paul van Zeeland. Major attention went
to economic reconstruction. In that context the commission also elaborated
ideas on social insurance, highly inspired by the Beveridge Report: all citizens
would be insured against all risks; the benefits, adequate for subsistence,
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would be flat rates equal for all; employers, employees and the state had to
contribute; and a unified administration would be introduced. However, this
plan never became an issue in post -war debates on social politics. During the
war parallel plans were developed in occupied Belgium. Clandestine, but
regular meetings of a small group of employers, trade union leaders and civil
servants in 1944 resulted in a so-called Ontwerp van overeenkomst tot sociale
solidariteit (Draft Agreement on Social Solidarity). That draft constituted the
basis for post-war social politics and industrial relations. It formulated general
principles and a number of specific measures that strongly referred to the
existing workers' insurance tradition, and specified five sectors of insurance
(old age, family allowances, sickness and invalidity insurance, unemployment
insurance, and annual holidays). The system would be limited to wage-earners,
fmanced through contributions from employers and employees, and be admin-
istered along pre-war institutional lines. In fact only two major changes were
devised. Firstly all insurance schemes became compulsory, and secondly all
contributions were from that time on collected by one single institution, the
Rijksdienst voor Maatschappe/ijke Zekerheid (State Service for Social Security).
In more general terms the draft agreement also contained recommendations
on wage policies, work-time and labour relations. However, no further refer-
ences were made to more active state interventions in economic and social
relations. This draft agreement was supported by the great majority of Belgian
social and political organizations. Although some more universal ideas re-
sounded within social democratic circles, the Social Democratic Party largely
followed the position of the social democratic trade union. That union opted,
as did confessional unions, for the maintenance of existing relations and
institutions. 54

Denmark

In Denmark a more or less fundamental debate on social politics was launch-
ed in the early 193Os.Major decisions, as a kind of post-war settlement avant
10 lettre, were made before the war started. Itwas the so-called Great Reform
of 1933 that rationalized and simplified the up till then existing multitude of
different programmes, schemes and laws. Actually they were brought under
four basic acts: the Public Assistance Act (introducing communal social assis-
tance, special assistance and poor relief), the National Insurance Act (covering
sickness insurance, invalidity insurance and old age pensions), an unemploy-
ment insurance act, and an accident insurance act.

The 1933 Social Reform set the route for the post -war evolution of the
Danish wl".lfarl".statl"._This rl".form was nnlitir~l1v haSl".n on a rflmnromiSl". fv.:-- -- ..--~- ------ -- ------ .-- r-----.1 ---- -- - ---r-------
tween the ruling social democratic/radical liberal government and the non-
governmental Agrarian Liberals. It was not so much a fundamental recon-
struction of the system, as it was an administrative reform which consolidated
already existing schemes. Yet the reform was historically significant because
it replaced the previously discretionary mode of benefit allocation with the
modern entitlement principle. In this context it is worthwhile to mention that
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the social democratic/radical liberal government not only concentrated its
efforts on social security in its strict sense, but also took action in the field of
economic policy, especially the fight against the economic crisis and the high
unemployment level through direct market interventions." General social
policy lines continued after the war. Political disagreements and a relatively
weak Danish labour movement however inhibited the development of active
labour market policies. As a result the central administrative organ to develop
and implement labour market policies remained very weak.56

Finland

It was not until the depression of the early 1930s that the Finish state accepted
some responsibility for social politics in the form of organizing relief work,
maternity grants and the first National Pension Act of 1937.This pension act
provided no immediate relief to the old aged since the protracted contribution
period prevented any payment before 1949.57

After World War ITeconomic and political relations drastically changed in
Finland. In the first post-war election in 1945, the Social Democrats, the Com-
munists and the Agrarian Party won three-quarters of the seats in parliament,
with the parties of the left just failing to gain a parliamentary majority. These
three parties formed a majority government which held power during the most
intensive period of reconstruction between 1945 and 1948. Although some
notions were formulated that 'social policy must be directed so that it provides
maximum social security to every citizen', social policy practices remained
quite limited in the 194Os.Emphasis was on support for children and families,
and the organization of social services and benefits for war victims.58

Germany

During the Weimar Republic social politics mainly followed previous, Bismar-
ckian routes. Only in the fields of collective bargaining and the settlement of
labour conflicts was state intervention enhanced. Some. income maintenance
reforms took place with the introduction of war victims' benefits in 1920 and
the transformation of the post -war emergency unemployment relief system
into a regular assistance scheme. The Nazi period led to the abolition of the
autonomous self-administration of social insurance by employers and em-
ployees, and a further widening of the scope of social insurance. Especially
family policy became a core activity of the Nazi regime.S9

In Germany most social programmes still functioned after World War IT.
In 1946 the Allied Control Commission drafted a plan for reorganization of
existing programmes. They proposed the introduction of a unified national
insurance system along Beveridgean lines. This proposal met some support
from social democratic, communist and trade union circles, but immediately
encountered strong opposition from the bourgeois parties, employers' organiz-
ations, and private insurance companies. Around 1948 the Allied Control
Commission lost its interest in implementing a unified national insurance
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system. That opened, under christian democratic governments, the door
towards restoration of the social insurance principles of the pre-war period,
of the Weimar Republic. One of the major initiatives in that context was the
re-introduction of the traditional self-administration by employers and em-
ployees. Social democratic and trade union plans to follow more Beveridge-
an lines were, however without strong political controversies, rejected. The
German social security system preserved its highly fragmented structure, which
remained strongly characterized by its Bismarckian signature."

Ireland

The period between the attainment of independence in 1922 and the end of
World War II saw only few new developments in social politics. Existing,
former British institutions were taken over by the incoming regime and con-
tinued to operate in a relatively unchanged fashion for the following two
decades. In the 1930s some income maintenance schemes were improved. In
1933 an unemployment assistance scheme was introduced in response to the
deteriorating employment situation as the international recession worsened.
Social insurance coverage, however remained mainly limited to manual wage-
earners and low-income salaried employees. Agricultural workers, and the
self-employed, who constituted over 40 percent of the active population, were
largelyexcluded.'1

The period from 1945 to the early 1950switnessed heightened interest and
activity in social politics. The Beveridge Report and reforms taking place in
Britain strengthened pressure for change, supported by dissatisfaction with
existing practices. Changes were especially conceived in the field of health
care and social insurance in terms of extending the scope of systems to cover
more risks and to include sections of the population excluded under the
existing system. Pressure for reform came from a variety of sources, political
parties, the medical profession, the general public and members of the Roman
Catholic hierarchy. There were also signs of opposition to any major extension
of the role of the state in social politics. Catholic circles embodied a deep
suspicion of state intervention and administrative centralisation, favouring the
organisation of society along vocational lines. State influence grew for health
care after a series of changes between 1945 and 1947. In the field of income
maintenance changes remained limited. Although the system was remodelled
in 1952, the only extension of coverage was the inclusion of male agricultural
employees in the unemployment insurance scheme.'2

Itwas the foundation of the fascist Corporatist State in 1927, that gave strong
impulses to social policy activities. The 1930s and 1940s witnessed a strong
increase in welfare programmes, arrangements, and institutions, especially in
the field of sickness and family policies. At the onset of World War II the
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Italian welfare state existed as a fairly well articulated institutional system, in
which Bismarckian aspects dominated.63

As in other European countries a debate started on the overall approach
to be chosen for social policy lines after World War ll. All parties favoured
a transformation of the Fascist legacy, but ideas diverged on the specific
direction. The left pressed for workers' and union self-management and con-
trol, and for drastic reform. The Catholic Party opposed a dismantling or
secularization of the Church's social assistance network. The smaller liberal-
democratic parties, although attracted by the Beveridge reforms, accentuated
economic and financial constraints upon social reform. In 1947 a Parliamen-
tary Commission was installed, chaired by the socialist Senator D'Aragona.
A year later the commission submitted its proposals for a far-reaching recon-
struction of the existing system. The main points of these proposals were
institutional simplification and centralization according to a one-risk-one-
scheme approach, extension of coverage to all employees for the unemploy-
ment insurance, sickness and family cash benefits, introduction of a single
scheme for old age pensions for all employees (providing a basic pension),
and the introduction of earnings-related benefits for all other schemes. Al-
though the proposals of the Commission were certainly no blue-print of the
Beveridge plan, the approach was quite innovative and inspired by the prin-
ciples of equity and efficiency. However, the elections of 1948 resulted in a
change of the political climate. The position of the Christian-Democrats, and
its centre and right allies was strengthened, at the expense of the communist-
socialist Popular Front. This change, and the beginning of the Cold War,
coupled with a decline in the economic situation, blocked the proposals of the
Commission D'Aragona and led to a preservation of the pre-war institutional
framework.64

Norway

The second half of the 1930s was a period of marked social reform. In 1936
a compulsory old age pension scheme, covering all residents, with contribution
from all income-earners aged between 18 and 70, and providing means-tested
benefits. An invalidity pension followed immediately, and the first and only
compulsory unemployment insurance in Scandinavia came in 1938. In general
these reforms carried the support of all parties, except unemployment insur-
ance which was opposed by the Agrarian Party, primarily because it excluded
agricultural workers.'S

During the war core principles of future social politics were articulated by
leading Norwegian politicians and trade unionists, heavily influenced by politi-
cal thinking in Britain and Sweden. The Norwegian Central Federation of
Trade Unions (LO) took a leading role in the formulation of post-war social
politics. In 1944 it published in Stockholm a programme, Pramtidens Norge
(The Future Norway), asking for the coordination of all types of social security
schemes in one comprehensive system and for universal coverage by all sche-
mes. New advances in social politics were considered to be dependent on full
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employment and economic growth. In 1945 all Norwegian parties agreed on
a common programme for post-war social politics, the so-called Folkertrygd
programme. This programme promised to eliminate the need for social assist-
ance, to guarantee an acceptable minimal income standard for all; to secure
uniform and equal treatment of all with an emphasis on greater equality, and
to promote continued full employment. Immediately after the war, under
absolute parliamentary social democratic majority, lasting almost two decades,
a whole series of measures were taken in the fields of education, housing,
health and social insurance. A plan to establish an integrated Insurance
Scheme had been presented to Parliament in 1948, but was not acted upon,
partly for economic reasons. The principle of universal coverage was spelt out,
however, and the various single-risk schemes were made universal during the
following decade."

The Norwegian labour market authority, the Labour Directorate, was first
formed in 1947 as a result of the Employment Act legislated the same year.
The importance of full employment was underlined by a constitutional amend-
ment in 1954 to the effect that 'it shall be the duty of the state authorities to
create conditions which ensure that every able-bodied person can earn a living
by his labour'. The Labour Directorate, however, remained weaker than its
counterpart in Sweden. That was party due to the fact that before the 1970s
industrial and credit policies rather than labour market policies were the
cornerstones in the maintenance of full employment in Norway."

Switzerland

In 1911 the National Assembly accepted, as a first major national social policy
event, a draft bill on Sickness and Accident Insurance, the Bundesgesetz uber
die Kranken- und Unfallversicherung (KUVG). The people accepted the bill on
4 February 1912. In the summer of 1919 the Federal Council submitted a bill
to the National Assembly for the adoption of a provision in the federal consti-
tution which authorized the federal government to introduce old age and
surviving dependants' insurance. This was followed by a Federal Law on the
Payment of Contributions to Unemployment Insurances in 1924. The world
economic crisis of the 1930s was then not favourable for any further develop-
ment of social insurance before World War D.68

Since World War D social insurance developed turbulently. Apart from the
KUVG all the more important laws on social insurance were passed after
1945. Favourable economic developments provided plenty of room for socio-
political discussions and decisions on social politics. The war increased the
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how that was to be done. The Federal Ministry of Economic Affairs engaged
a board of experts as early as 1944 in order to clarify the situation for the
introduction of an old age and surviving dependants' insurance, Alters- und
Hinterlassenenversicherung (AHV). The board concluded its work with a
comprehensive report, dated 16 March 1945.About one year later the Federal
Council submitted the communication and draft of a Federal Law on AHV
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to the National Assembly. Although a referendum was organized against the
law, it was accepted with a large majority. The AHV covers the whole resident
population and grants pensions - indemnification in some cases - to widows
and orphans of a deceased insured person and also to insured persons who
have reached a certain age. The AHV is financed by contributions from
employers and insured persons, by federal government and cantonal subsidies
and by the profits of the Ausgleichsfonds (compensation funds). Some other
laws followed. In 1949 the Federal Law on Military Insurance was accepted,
in 1951the Federal Law on Unemployment Insurance, and in 1952 the Feder-
al Law on Family Allowances for Agricultural Workers and Smallholders. In
general, step by step pragmatism dominated Swiss social politics more than
political doctrine.'!)

3.5. Contours or Alternative Projects

The 1920s and 19305,more specifically the Great Depression and the mass
unemployment to which it gave rise, stimulated discussions on alternative
societal projects. In the midst of this debate, the discussion on basic income
once again became topical. One approach, developing a kind of undercon-
sumption theory, started with Clifford Douglas. In 1920 his book Economic
Democracy appeared, followed in 1924 by Social Credit.70 As an adherent of
the underconsumption theory Douglas defended the thesis that instead of
accumulating savings at banks money should be divided among all citizens as
social credit. Purchasing power would then be large enough to buy all pro-
duced goods, which would prevent economic crises in the future. In the 19305
his ideas, further based on Keynes' contemplations, found broad support
within the Social Credit Party in Canada. This party even gained an electoral
majority in Alberta and British Columbia.

Jacques Duboin also departed from the underconsumption theory in his
book Liberation. Des bras a la machine, de la disette a l'abondance, de I'echan-
ge a la distribution in 1936.71Duboin proposed to pay every citizen a social
income which was linked with the duty to supply work. That income should
obtain the shape of monnaie non thesaurlsable, money that was only current
for a limited period, so that it would not become the object of saving. That
way Duboin hoped to counteract the creation of capital and property - and
the resulting inequality.

A second approach, whose chronology was unearthed only very recently72,
followed a surprising course: from Mable and Dennis Milner in their book
Scheme for a State Bonus73 through George D.H. Cole, who was the first
person to conceive the idea of basic income in the term 'social dividend' in his
Principles of Economic Planninl4, Abba P. Lerner, James E. Meade, Joan
Robinson, The Cambridge Circus and the London School of Economics to the
debates during and after World War II. In his book Money. Its present and
future (1944), Cole advanced the concept of 'social dividend' as a solution for
existing economic problems. 'This deficiency, it is alleged, can be made good
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only by a policy of 'social dividend', financed not out of existing incomes by
taxation or borrowing, but out of new money created for the purpose."5 This
argument can be found in much the same words in solutions put forward such
as 'demand management' by Lerner and Meade, and to some extent by Ro-
binson too.

After World War II, amidst more or less fundamental debates on the future
of Western welfare states. the idea of basic income remained propagated. A
major contribution came from Lady Julliet Rhys-Williams. In Something to
Look forward to (1943)'(' she explicitly formulated her proposal for the intro-
duction of a basic income as an alternative for the plans of William Beveridge.
Although often. and especially in more recent discussions on basic income, it
is suggested that there existed a world of differences between the plans of
Beveridge and the proposals of Lady Rbys-Williams, contemporaries seemed
to hold a quite different opinion. In the Christmas issue of The Economist"
the idea of a basic income was. with an explicit reference to Something to
Look forward to, situated in line with the Beveridge Report. And James
Edward Meade, Beveridge's collaborator in his study on full employment. Full
Employment in a Free Society, pleaded in almost all his writings for a basic
income, and proved to be a fervent advocate of the ideas of Lady Julliet Rhys-
Williams. However, from the mid 19405 onwards alternative projects disap-
peared from the public debate on social politics. The explosive economic
growth. and the disappearance of unemployment took away much of the basis
for a more alternative approach to social politics.

3.6. Project Competition as Prerequisite for Modern Social Politics

The (further) differentiation of societal projects resulted in the emergence of
new, autonomous projects. Alongside to more market -oriented liberal projects,
coloured by strong state-abstinence positions, especially confessional and
social democratic projects started to take shape. The arrival of the Great
Depression and the associated political upheavals led to considerations, de-
bates and revisions of social policy options. During the 1930s and 19405
fundamental debates took place. Old. revised and new societal projects com-
peted for their impact on the future of social politics. The outcome of these
debates and struggles constituted the basis for the evolution of Western social
politics and the arrival of matured welfare states in Western democracies
during the 1950s and 19605.

In the political debates and struggles during the 1930s and 1940s two more
general social polley options, and undeilj'ing societal projects seem tv com-
pete, a more market-oriented or subsidiary/selective one, and a more institu-
tional/universalistic one. The market-oriented or subsidiary/selective option
can in terms of social insurance principles be characterized as a Bismarckian
one: strong emphasis on maintenance of existing occupational schemes, on
wage-earners as main target group, on administration and control by em-
ployers and employees, on financing through contributions of employers and
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employees, and on income-related benefits. In other social policy fields, espe-
cially economic planning and labour market policies, this option choose for a
more or less distant relationship between state and society, and state and citi-
zens. Primary responsibility for guaranteeing subsistence, labour(-market)
regulation, and the structuration of general living conditions and environment
of (groups and/or classes of) citizens is attributed to the market, labour-
market organizations and other social associations. Only if these respon-
sibilities were not met, did the state have to enter the picture. The institution-
al/universalistic option can in terms of social insurance principles be charac-
terized as a Beveridgean one: universality, all citizens will contribute to and
be eligible for benefits, minimum benefits being adequate for subsistence or
even more, and a unified and centralized administration. In other social policy
fields this option choose for a more profound, and interventionist relationship
between state and society, state and citizens. In this context a strong prefer-
ence was given to the realization of the right to work, that is to say the main-
tenance of full employment along active labour-market policies.

In terms of social and political actors the first position was mainly com-
posed of conservative, liberal, and confessional parties, employers' organiz-
ations, middle-class organisations, and professional organizations. The second
position was made up of social democratic, communist and other progressive
parties, trade unions, and organizations of consumers of services and other
welfare state clienteles.

Although both options surfaced in almost all countries, the social and politi-
cal circumstances and relations were different. Ingeneral, four major patterns
can be distinguished. The first pattern emerged in Austria and Belgium. Here
the political debates and struggles on social politics resulted in a so-called
negotiated compromise. Although the precise substance of the compromise was
different, the major social and political organizations found each other on a
shared platform. In Belgium that platform was mainly subsidiary/selective.
Here the social and political forces right of the centre dominated the dis-
course and process of policy-formation. The Social Democratic Party and the
trade unions in general lines accepted the maintenance of the existing Bismar-
ckian tradition. In Austria a strong emphasis on political cooperation, incited
by the allied occupation up until 1955, led to compromises in the field of
social politics. Bourgeois forces, political parties and employers' organizations
dominated the process of policy formation. Although some unification of the
system was accepted, the social security system as such maintained its occupa-
tional character.

The second pattern is the one of the political conflict. In Germany, the
Netherlands, Italy, and indeed in France too the debates during the 1930s, and
especially the post -war period led to strong controversies between different
coalitions of social and political organizations. In these countries (govern-
mental) commissions launched recommendations for a far-reaching change in
social politics. They were mainly characterized by strong institutional/uni-
versalistic positions. As far as social insurance was concerned, Beveridgean
principles were emphasized. In other social policy fields stronger intervention-
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ist state activities were asked for. InGermany, France, Italy, and the Nether-
lands the left wing, and trade union circles supported the call for change.
Strong opposition came from the right wing, employers' organizations, insur-
ance companies, organizations of self-employed persons, existing social insur-
ance corporations and diverse professional organizations. In Germany, Italy
and the Netherlands this opposition was dominated by confessional social and
political organizations. Here the institutional/universalistic principles became
challenged by subsidarian/selective ones. Pleas were directed towards the
maintenance and strengthening of existing occupational social insurance
schemes, and a relatively distant relationship between state and society. In
France more liberal, market-oriented/selective ideas dominated the debates:
more room for private insurance, voluntary insurance, strong differentiation
in benefits, and plurality as far as administration and control were concerned.
The final outcome of this confrontation between the two different social policy
options was in all countries the same. The forces that opted for a more mar-
ket-oriented or subsidarian/selective option won the battle. In Germany and
the Netherlands the power relations enabled them to obstruct a far-reaching
reconstruction of the social security system, and more interventionist state
activities. The social security systems largely maintained their Bismarckian
outlook. In Italy the more or less institutional/ universalistic proposals of the
D' Aragona Commission originally found support by the left majority of com-
munist and socialist social and political organizations. Only after a change in
the political climate, after the elections of 1948, were the Christian Democrats
and its right and centre allies able to obstruct the proposals of the D' Arago-
na Commission and to preserve the Bismarckian pre-war institutional frame-
work. In France the left wing succeeded in introducing certain reforms. Social
insurance was extended to all existing risks, and all workers became covered
under one general system. At the same time a partial unification was carried
through. However, as in Italy, a change in the political climate in 1948, when
the left wing forces were defeated by a centre-right coalition, ended the
process of reconstruction, which was still in its initial stage.

A third pattern, that of a minimalist consensual agreement, can be devised
for Denmark, and the United Kingdom. In these two countries the major
social and political organizations found each other in building up a minimal
universalistic, Beveridgean, social insurance system. Concerning a stronger
state intervention in economic and labour-market affairs, in the United King-
dom the necessity of a more interventionist attitude was generally accepted,
but was never realized. In Denmark some efforts to fight the economic crisis
and the high unemployment of the 1930s were undertaken. However, political
disa~ cements and a relatively weak labour iiiu'Yement inhibited the. develop-
ment of active labour market policies.

The fourth pattern is the one of an institutionalized consensual agreement.
In Norway and Sweden, the strong, and even hegemonic position of social
democratic organizations, and a cooperative attitude of the centre and right-
wing parties, and employers' organizations, linked with successful social policy
practices during the 1930s, resulted in the dominance of institutional/universa-
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listie options in social politics. Not only were the social security systems
strongly extended in a universalistic, Beveridgean direction, and was social
citizenship envisaged in social politics, but at the same time the maintenance
of full employment was institutionalized through employment acts, and the
introduction of the Norwegian Labour Directorate and the Swedish National
Labour Market Board. In general, strong interventionist state activities were
regarded as an imperative for guaranteeing subsistence, labour( -market) regu-
lation, and the structuration of general living conditions and environment of
(groups and/or classes of) citizens.

Inthis general context it is difficult to render Ireland and Finland a definite
position. In these countries major social policy evolutions took place in the
1950s and 1960s. Thereby Ireland followed mainly subsidarian/selective social
policy lines, while Finland tended towards the Danish and British case. Swit-
zerland remains a case of its own. Here step by step pragmatism dominated
social politics more than political doctrine.

This overview shows that the contours of post-war social politics, the so-
called 'post-war settlements', were mainly the result of social and political
(power) relations, and the accompanying competition between different social
policy options, or seen from a broader perspective underlying societal projects.
The stronger the position of organizations in the left wing of politics, the
better the opportunities to introduce more institutional/universalistic options,
resulting in more Beveridgean tinted social security structures, and stronger
state interventionist activities in guaranteeing subsistence, labour(-market)
regulation, and the structuration of general living conditions and environment
of (groups and/or classes of) citizens. The stronger the position of organ-
izations in the right wing of politics, the lesser the chance of far-reaching
(Beveridge-oriented) changes in social politics, as proposed by several govern-
mental commissions, and the better the opportunities to maintain existing
Bismarckian system structures, and a relatively detached relationship between
state and society.
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Chapter 4

Societal Projects and the Relationship between State and
Society

In the first three chapters of this study social politics. and the arrival of mod-
em welfare states was studied from the perspective of the (re)formation, dif-
ferentiation, institutional establishment, and competition of societal projects.
The analysis of societal projects was mainly historical and empirical. During
the long historical period before the 1860s social politics can largely be char-
acterized as a learning process of ruling elites, how to structure social reality,
to intervene in the living conditions of specific social groups (and classes), and
to integrate (discipline) them politically and culturally. That is however a
strongly discursive process that should not entice one into unilateral reasoning.
In that context diverse, and sometimes even antagonistic strategies came
together and were forced into a massive and hardly differentiated project of
societal reproduction, i.e. guaranteeing subsistence, labour(-market) regula-
tion, and structuration of general living conditions and environment. From the
1870s onwards the introduction of the first social insurance programmes
explicitly carried the issue of societal projects to the national level. From the
late nineteenth century ordering society and the relationship between state and
society meant the advancement of centralized and nation-wide institutionalized
social politics. Societal projects first of all became differentiated along differ-
ent lines of argumentation, especially on the specific relationship between
state and society, and became institutionally established. That process of
differentiation deepened during the first decades of the twentieth century and
resulted in the emergence of different, more and less clearly formulated pro-
jects during the 1930s and 19405.Political parties, employers' organizations,
trade unions, and other social and political organizations not only expressed
their views and opinions on the ordering of society, and the structuring of the
relationship between state and society. They also brought forward concrete
ideas and demands, acted and reacted, struggled and compromised in the
process of social policy formation. It was the 'postwar settlements', as the
final outcome of these struggles and compromises, that laid the foundations
for the explosive evolution. in Qualitative (development of programmes and
welfare state arrangements), and quantitative (strong growth -of the social
policy share of GDP and public expenditure) terms, of Western welfare states.

It is at this stage of the study, the arrival of the post-war settlements, where
the societal projects are, from a historical point of view, clearly differentiated
and solidly embedded in social and political relations, that the historical and
interpretative perspective is replaced by a more theoretical one. In this chap-
ter societal projects and the relationship between state and society are studied
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from four different angles: a definition of social politics and the welfare state,
some general argumentations on (social politics) welfare-state theory, the de-
velopment of the 'societal project' concept, and an elaboration of the specific-
ities of the relationship between state and society.

4.1. Social Politics and Welfare-State Definition

General definitions of the state were rare in the post 1970 history of state
theory. Usually the state was not defined, but located in a broader context of
socio-economic, social, political, ideological and legal relations: the state as
government, 'by which is meant the collective set of personnel who occupy po-
sitions of decisional authority in the polity'; the state 'as public bureaucracy
or administrative apparatus as a coherent totality' and as an institutionalized
legal order; the state as ru1ing class; and the state as normative order. 1

It was the conjunction between state and welfare state that led to a fur-
ther elaboration of (welfare) state definitions. Up until the mid 1980s efforts
to define the welfare state were focused on the demarcation of the boun-
daries of the welfare state vis a vis state and society (and the market). The
best example is Asa Briggs' definition of 1961.2The welfare state was most of
the time defined in terms of reach and range. From that perspective one could
argue that since the end of the nineteenth century most Western states started
to become active as a welfare state, and became more and more active as
such. In the early 1980s Goran Therbom even specified this option by outlin-
ing a quantitative measure: "a welfare state is a state in which transfer pay-
ments to households and/or the caring and the education of persons other
than state employees constitute the quantitatively predominant everyday
routine spending and activities of the state and its employees", or, "a welfare
state is a state in which welfare activities dominate everyday state routine".3

Since that time there have been some initial attempts to develop a more
theoretical definition of the welfare state. That is to say a definition that
generates an interpretative and explanatory setting for (earlier and) recent
changes in the relationship between state and society. Under perfect condi-
tions such a definition should grasp the interconnection between demographic,
economic, social processes and the state (problems and challenges), political
activities of classes, social groups and individual citizens, and the state's own
dynamics. One of the first examples was presented by Peter Flora. The wel-
fare state "should not be interpreted primarily as an attempt to eradicate
poverty or to integrate the industrial working class, but rather as an attem~
to influence the distribution of individual life chances of the total population.'W4
Flora not only related welfare state evolution to the market, and so to the
development of capitalist production, but also to the emergence of democratic
political structures where groups, classes of citizens and individual citizens
exercise power on social and political processes. The second defmition was
more recently drafted by Goran Therbom. He defmed the welfare state as
"state institutions and state arrangements for the simple and the expanded
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human reproduction of a given state population. These institutions and ar-
rangements entail provisions for procreation, subsistence, education, ho~
health, care, income guarantees, income maintenance, and social services.
Therborn linked the emergence of the welfare state to the establishment and
expansion of markets, and the exclusion that was a result of that. New ar-
rangements for ensuring human reproduction were developed to compensate
for the extension of exclusion.

The perspective both authors offer, reproduction of the population in itsfull
and positive nature, is important for a correct understanding of the structural
'embedding' of the welfare state in Western democratic societies. However,
some critical comments should be made here. Firstly, both definitions refer
to existing routines of social politics and matured welfare states. In purely
theoretical sense, it is still to be seen to what extent that reality belongs to the
'hard core of social politics and the welfare state as such'. Between the ulti-
mate boundaries of human reproduction of a given population, the secured
guarantee of an expanded (social) reproduction of individual citizens on the
one side, and the Poor Law on the other a broad range and reach of social
policy options is possible. A theoretical definition of social politics and the
welfare state should cover that (whole) area of possibilities. Secondly, the
scope of the term reproduction (life chances) is to some extent ambiguous.
Interpreted in its strict sense, guaranteeing living conditions of the population
in terms of labour and income, this perspective is too narrow. Besides that
guarantee social politics and welfare-state activities also focus on a broader
structuration of social reality and socio-political integration. Thirdly, both
authors at least end up as a result of their strong emphasis on reproduction
as such, with a certain functionalist suggestion. Social politics and the welfare
state as 'problem response' to economic and social processes. That would pro-
bably be more correct for more minimal interpretations of societal reproduc-
tion standards. As far as expanded reproduction or redistribution of individual
life chances are concerned, social and political action and struggle, and the
state's own dynamics seem similarly relevant variables.

Obviously it is not possible to aggregate all the aspects referred to above
in a single defmition. But using various parameters a 'working defmition' of
social politics and the welfare state can be formulated: 'public (state) pro-
grammes, arrangements and institutions as materialization of more or less
specified options for societal reproduction; that is to sayfor guaranteeingsubsis-
tence, labour(-market) regulation, and the stmcturation of general living condi-
tions and living environment of (groups and/or classes of) citizens'. From a
historical perspective these (public) state programmes, arrangements, and
institutions were settled aiong different routes. in the eariy days of poor relief
and the first attempts at labour market regulation, more or less restrictive
cum repressive options surfaced. These public programmes, arrangements, and
institutions were located at the local and regional level. In that context they
cannot be interpreted as state programmes, arrangements, and institutions. It
was not until the nineteenth century that the level of the national state became
the major basis of social politics. Later, welfare state options broadened under
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the influence of the further evolution of industrial society, the ripening of class
and mass-politics, expressed in the activities of political parties, parliaments,
governments, trade unions, employers' organizations, and pressure groups, and
a growing economic surplus.

This process of broadening touched three aspects of social policy activities,
goals, target groups, and means. The first aspect, broadening of goals refers
to the process in which collective societal reproduction is broadened from
rudimentary organization of the social life (most indispensable level of regula-
tion), minimal level (hardly enough to survive) of guaranteed living conditions
and politico-cultural integration (merely beyond repression) towards an ex-
tended interpretation of the concept of societal reproduction in terms of an
extended level of subsistence, a better environment, elements of redistribution
and equality, individual autonomy and emancipation, 'decent life', and a higher
rate of social and cultural participation. The second aspect, broadening of
target groups, refers to the enlargement of the (welfare state) clientele. From
wage-earners, state employees and to some extent self-employed persons,
apart from the older poor law clientage the first exclusive target groups,
welfare state clientele expanded to include other family members of wage-
earners, elderly people, early handicapped persons, unemployed persons
without rights that were built up in the labour market, and ftnally all individ-
uals whom for whatever reason cannot support themselves through paid work,
or otherwise have to rely on the state for an improvement of their living
conditions. The third aspect, broadening of means, refers to the immense ex-
pansion of state capacities and institutions, of welfare state arrangements and
general legal grounds.

4.2. Social Politics and Welfare-State Theory

Overlooking the impressive multitude of attempts to formulate theories and
theoretical models to explain the development of Western social politics and
welfare states, one observation attracts attention. A large number of vari-
ables have been used to explain some aspects of that development, indus-
trialization, modernization, political mobilization, free trade, capitalism, the
working class, social democracy, catholicism, corporatism, civil servants, state
bureaucracy, war, etc. However, in testing general hypotheses based on cross-
sectional international comparisons only a single or a few of these variables
were operationa1ized. If one or a restricted number of variables have explain-
ed some variation, taken together they have hardly led to unequivocal con-
clusions. At the other side of the research spectrum, historical analyses of
one or some cases certainly have revealed more fundamental relations be-
tween individual variables, but have failed in providing a solid basis for more
general conclusions. Nevertheless, progress has been made. Both approaches,
as well as all efforts somewhere in between, have contributed to a further
enlargement of theoretical knowledge of social politics and welfare-state deve-
lopment. None of these approaches, neither large-scale, quantitative cross-
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sectional international comparison, nor detailed historical case-studies can
claim a predominant position. They hardly address the same problem in the
same fashion. Some sense of the welter of their approaches can be made by
dealing with them in accordance with their type and level of argument. By
proceeding from the general to the specific, from underlying to immediate
causes, a sense can be made of which theories belong together, and comple-
ment each other.' In general, or to put it from a different angle, in a hypo-
thetical sense, social politics and welfare-state evolution seems to be deter-
mined through a very complex interaction of various kinds of variables. In
Scheme I, fivegeneral types of variables and parameters are brought together:
economic, social and demographical changes, political processes, existing
(welfare) state institutions, social policy activities, and the evolution of the
welfare state (social politics). As point of departure this scheme simplyem-
phasizes the fact that social policy activities, and as a consequence the evol-
ution of the welfare state, can.be understood as the outcome of a complex
interaction process between the three mentioned types of variables; while at
the same time social policy activities, and welfare state evolution constitute the
basis for a next sequence of interaction. At this point no further specification
is given neither for the specific relationship between these types of variables,
nor for their individual contribution to the continuation of the whole. Besides
its capacity as a heuristic model, this scheme at the same time facilitates a
more general summary of existing welfare-state theories.

Before arguing along the variables and parameters of this scheme, two
further comments should be made. Firstly, social policy activities, social
politics and the welfare state should not, as frequently has been done, be
solely considered in terms of expenditure. Expenditure as such hardly tells us
anything. It presents a circumspect and possibly misleading picture of social
policy activities and welfare-state structures and contents. If social structurat-
ion, the strength of social rights, equality, universalism, the institutional divi-
sion between the market, social entities and the state, political legitimation or
politico-cultural integration are at stake, social and public spending levels may
camouflage more than they reveal," Secondly, the whole complex of variables
and parameters, as sketched in Scheme I, does not allow quite strict argumen-
tations in terms of causality, of 'independent' and 'dependent' variables. The
(historical) evolution of social politics and the welfare state has constituted a
recursive process of impulses, actions, interactions, and reactions. It depends
on the question where in the recursive process an argumentation starts. If
social policy activities are regarded as a 'problem-response' to changes in the
economic, social or demographical relations, a response translated through
political and (state) institutional processes, these social policy activities, and
as their final outcome the further evolution of social politics and the welfare
state, constitute dependent variables. When the effects and repercussions of
social politics and the welfare state on the evolution of economic and social
relations are studied, social politics is regarded as the independent variable.

This interactive and recursive model can be used to structure and organize
a broad series of questions in the field of social politics and the welfare state.
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The first type of variables, economic, social and demograpbical changes, re-
fers mainly to variations in economic, social and demograpbical relations, such
as industrialization, modernization, economic growth, expansion of the labour
market, urbanization, family patterns, scope and composition of the popula-
tion. These changes have provoked problems in terms of guaranteeing subsis-
tence, labour(-market) regulation, and the structuration of general living
conditions and environment of (groups and/or classes of) citizens. Or from
an opposite perspective, these changes produce problem-pressure that demands
problem-solutions in terms of social policy and welfare-state activities. More
concretely it concerns changing working conditions, the development of free
labour contracts, the dominance of the wage-relation with all its insecurities
in the case of unemployment, sickness, invalidity and old-age, socialization and
qualification of the labour force, the provision of certain (public) goods in
terms of housing, health, education, and also in a more specific context,
economic growth and economic stagnation.· This last aspect, economic growth
and economic stagnation refers to the fact that boundaries for social policy
and welfare-state activities have also been determinated by industrialization
and economic growth, and that sources ultimately have to be extracted from
the economic process.

The relation between economic, social, and demograpbical changes on the
one hand, and the evolution of social politics and welfare states on the other
constituted the object of a long tradition of welfare-state theorizing, and of
numerous research projects.' In more descriptive terms these approaches, and
especially concrete research practise has been recapitulated under the title of
logic-o/-industrialization perspective .10 Industrialization and economic growth
were regarded as the ultimate cause of social politics and welfare-state devel-
opment. Western democracies were thought to be caught up in a universal and
evolutionist logic of industrialism through which technological imperatives pro-
duced increasing convergence in social structures and basic policies as nations
moved from traditional-agrarian to modern-industrial. Regardless of the forms
of regimes or the dominant political ideologies, industrializing nations have
instituted similar sequences of social policy and welfare-state arrangements.ll
A rather similar line of argumentation can be found in neo-marxist theorizing
on social politics and the welfare state. Transition from agrarian to industrial
society was amended by the functional demands of rising capitalist production,
and growing contradictions within this mode of production. U

Empirically, the logic-of-industrialization perspective was mainly based on
the post-war (1940s-1960s) junction between strong enduring economic growth
and an explosive evolution of social policy and welfare-state activities. But
n",..p t"pC!;:'!lp,..bhP,.~tnP ft'\l"\rp Il"\nmtlltJin~l nr cp.ncltivp. tn p~rlip:r nr l~tp.r timp.---- .---- ---- --_.----0-"--- _.----_.- ..- ----- -- ----..--
periods, and once more specific fields of social politics were closely examined,
the logic-of-industrialization perspective was undermined as a sufficient guide
to causal processes. Several more specific argumentationslJ were formulated
in that context: levels of industrialization failed to predict the timing of the
adoption of social insurance programmes by twelve European nations between
the 1880s and 1920514; neither levels nor significant thresholds of industrializ-
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ation explained the timing of social insurance programme adoptions in 59
nations between the 1880s and the 1960s15; and fmally the expansion of vari-
ous categories of social public expenditure in 18 democratic capitalist nations
during the 19605 and 1970s recently diverged rather than converged, a fact
that also could not be attributed to economic level nor economic growth
rates.16

The shortcomings of the logic-of-industrialization perspective point at the
second type of variables, political processes, or the impact of politics. The poli-
tical context constitutes a complex type of variables. It mainly refers to the
role of social and political organizations that are involved in the formation and
implementation of social policies. Within the heuristic scheme political pro-
cesses are presented as an independent variable that transforms problem-
pressure to problem-solutions or eventually to non-solutions. For instance, the
socio-economic demand for socialization and qualification of the labour force
led to problem-pressure in terms of educational activities. In what form and
under what conditions this demand was met, remained the outcome of politi-
cal processes, and led to rather diverse solutions among Western democracies.
However, in concrete research terms political processes certainly do not refer
to a consonant set of variables. A large range of distinctive interpretations of
'politics' was presented in social politics and welfare-state theorizing and
research: bonapartism, modernization and state-formation, political mobiliz-
ation, social citizenship, popular protest, representative structures, electoral
processes, party systems and party organization, corporatism, the social demo-
cratic model, power and discipline. All these specific interpretations followed
their own research patterns, and generated diverse knowledge regarding the
way 'politics' influenced the development of social politics and welfare states.
Some arguments were hardly touched by international comparative research
(bonapartism, state-formation and modernization, political mobilization, social
citizenship, popular protest, power and discipline), and led to rather general
argumentations, while others were explicitly studied along comparative lines
(representative structures, electoral processes, the social democratic model,
party systems and party organization, and corporatism). The first category of
arguments refers to relatively time-fixed, or quite general reasoning on the
'impact of politics'. The Bonapartism approach regarded social policy in a
politically functional sense, as a means used by social elites to preserve the
status quo, and sidestep the threat of major reform by granting modest con-
cessions to increasingly important but still largely disenfranchised classes.17

A quite similar kind of argumentation has been brought forward by represen-
tatives of the 'popular protest' orientation. Here new or improved welfare
state arrangements have been regarded as concessions by elites to protests
from the poor and the workers. It has been argued that improved arrange-
ments were conceded only when economic and political crises rendered elites
in a formal democracy unable simply to repress riots, strikes or demonstra-
tions.18 The state-formation and modernization perspective has regarded the
emergence of social politics and the welfare state as an attempt to formulate
solutions to problems in the economic as well as the political domain. Follow-
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ing Stein RokJcan's four stages of political development, after the first two,
state-formation and nation building, the third phase of participation consti-
tuted the basis for the development of social politics and the welfare state in
the fourth phase, that of redistribution. The development of mass democracies
and the establishment of citizenship through the equalization of political rights
cleared the way for the establishment of social citizenship.19 A fairly similar
line of argumentation was followed by the social citizenship approach. Here
the development of civil, political and social rights was regarded as an exten-
sion of scope to include the whole population, and in that sense also their
mobilization and democratization in the context of modern society. Political
rights, initially restricted to the aristocracy were extended first to the middle
classes, and then to the working classes. Similarly social rights, in the form of
the Poor Law, were at first restricted to the needy. As social services they
were later extended to the working classes and eventually to the whole popula-
tion.20Finally the power and discipline view broadened the common perspec-
tive that the evolution of social politics brought advancing humanization and
improvement of the rights and living conditions of citizens. It showed that
social politics has also included practices of confinement, punishment and
disciplining.21However, such more general approaches may explain why social
politics developed at all, but are less persuasive on its variation. Here a
macro-political analyses, like the industrialization perspective leaves a lot of
interesting questions untouched.

The second category of arguments in terms of representative structures,
electoral processes, the social democratic model, party systems and party or-
ganization, and corporatism, have provided some possibilities to study vari-
ations in the evolution of social politics and the welfare state among West-
ern democracies.ll As far as representative structures and electoral processes
were studied the explanatory power for national variety was still relatively
limited. Formal democratic structures, mass electoral participation, or com-
petitive elections were simply related to the origins or growth of social politics
across nations. No statements were made about either the class basis or the
substantive ideological commitments of the social and political organizations
that brought about social politics. The idea was that something about West-
ern-style liberal democracy as a set of institutions or processes was in itself
sufficient to encourage the earlier or more extensive enactment of social poli-
tics. The evidence of this kind of research was hardly convincing.Z3In some
analyses the impact of participatory and electoral processes were probed more
precisely. Here a positive relation was found between political and electoral
participation and the evolution of social politics.24Historically major legislative
breakthroughs followed advances iii socialist or social democratic power.
Based on that evidence the 'social democratic model' of welfare development,
or the 'labourist' or 'social interpretation' emerged.25 From that perspective
it was argued that universalistic welfare policies were pursued and largely
brought about by those who stand to benefit most. The social democratic
model of welfare-state development held that the earlier and more fully the
workers became organized into centralized unions and social democratic party,
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and the more consistently over time the social democratic party controlled the
state, the earlier and more 'completely' a modem welfare state developed.
During the last 10 years a great deal of empirical evidence has been gather-
ed in support of the causal connections assumed by the model.'" In addition
cross-national quantitative studies27 focused on explaining post-war expan-
sions of government social expenditure and reached conclusions favourable to
the social democratic model. However, a lot of questions still remained to be
answered. Some scholars showed that the social democratic model did not
apply to origins of European social insurance programmes.- Others offered
analyses that underlined the importance of social democratic-agrarian coali-
tions rather than just the organizational strength of unions and social demo-
cratic parties themselves.19 Where Sweden seemed to fit the model univocally,
similarly social democratic regimes differed markedly as welfare states. Clearly
other factors must also have played a role. Some of these factors were re-
vealed in studying party systems, party organization and corporatism. Corpora-
tism, catholic party power, and especially alteration in the rule of Catholic
and left-wing parties seemed to promote social security efforts.30 Others found
that the parliamentary and cabinet representation of right-wing parties dis-
couraged welfare state spending in general more than social democratic
representation promoted it. At the same time right-wing and centre parties
were far less antagonistic to social transfer payments than to social welfare
services, because the transfers were often based on insurance principles and
interfered little with the operation of the market.31

Finally, a third type of variables, the impact of (welfare) state institutions,
arrangements, and practices, refers to the organizational structures and capac-
ities (of states) in shaping social policies, and to the effects of previously
created policies.32 Here social politics is analyzed as an outcome of the state's
ability to perceive and solve problems, formulating responses that do not
simply mirror the demands of a particular group. Several aspects come to-
gether: contributions of civilbureaucrats to the creation or reworking of social
policies; the inherent tendency of strong state bureaucracies to expand social
spending; alternative intervention modes; specificity of organizational and
intellectual resources; centralization and bureaucratization of states. Beyond
such examinations of state capacities, state institutions, arrangements and
practices were assumed to affect social politics over the long run through their
impact on political parties and political culture.33 The contributions of this
statist interpretation certainly showed that a simple equation between interests
of social and political organizations and legislative outcome ignores the com-
plexities of policy formulation and implementation. However, they run the risk
of overestimating the role of the state, and ignoring the impact of the politi-
cal process as such.

AlI this analyzing and theorizing on the laws of motion of social politics and
the welfare state in terms of production, changing socio-economic conditions,
class struggle, political mobilization, autonomy as an intervening variable, or
autonomy as an exogenous variable, can not hide the fact that state pro-
grammes, arrangements, and institutions constitute a recursive process of



The Relation between State and Society 117

reproduction of the social system (society) subjected to its rule and the state
itself. One-direction determination does not exist. Demographic, economic, so-
cial, political, ideological and cultural changes determine, each in its own way,
the evolution of the welfare state, while at the same time the state settles new
conditions for these processes. In that setting there is some room for 'func-
tionalist' interpretations of the relation between demographic, economic and
social processes and the state. Problems, challenges and limitations show up
that cannot be mastered by the market and non- market associations, and
stimulate state action. However these impulses tell nothing about how and in
what form solutions to problems, challenges and limitations are found. Here
social and political activities of (groups and/or classes of) citizens continually
reproduce state programmes, arrangements, and institutions. Finally there is
a third edge in this model, the state itself (state institutions, state capacities,
auto-dynamics, auto-genese, etc.). In that context the state is regarded as an
actor in its own right. Whether in its institutional form or in terms of specific
policies, the state cannot merely be understood as a simple reflection of
demographic, economic, social, political, ideological and cultural processes.
Here emphasis is asked for institutional constraints, both formal and informal
on behaviour of social and political actors. Actors in the political system,
whether social classes, groups or individual citizens, are bound within these
structures and institutions, which limit, and even to some extent determine
their conceptions of their own interests and their political resources.

4.3. Societal Projects

In discussing definitions and theories in the above paragraph, a prominent
role has been assigned to social and political activities of (groups and/or
classes of) citizens. In that context the concept of societal project deserves
attention. As already defined, that term refers to a more or less coherent
entity of demographic (volume and extension of the population) economic
(production, accumulation and distribution), social (social configuration,
socialization, disciplining, control, and societal cohesion), political (nation-
building and state-formation, citizen and political rights, dominance, hegem-
ony, legitimacy, security), cultural (nation-building in terms of language,
communication, socialization, standards and values), and institutional (state
formation, institutionalization and organization, regularization) ideas on order-
ing society and the relationship between state and society.

Theoretical reasoning regarding broader socio-political concepts such as
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rent social politics and welfare-state options were undertaken in the British
debate. Vic George and Paul Wilding developed a rather formal classification
in which a multifarious assortment of beliefs, values and prescriptions were
reduced to four logically related 'ideologies' - 'Anti-Collectivism', 'Reluctant
Collectivism', 'Fabian Socialism' and 'Marxism'. Peter George34 observed that
since then, although the terms and the boundaries of their categories may
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vary, most, if not all of the more recent contributions to the analysis of wel-
fare ideologies, or social policy options merely offered variants of George and
Wilding's continuum. However, most of these classifications refer to relatively
formal options in terms of beliefs, values and prescriptions. They hardly point
at concrete projects, views, demands and proposals of social and political
organizations, or policy activities of governments and states. Furthermore, the
continuum used by all these authors, is strongly one-dimensional with econ-
omic individualism and the free market at the one end, and out-and-out col-
lectivist and the command economy at the other, with the welfare state as the
middle way between these extremes.3!

Scheme 2: Classilkatioa of 'WeIfuoe IdeolotPes,36

Market State COU~
Association

Anti
Collectivism

Reluctant Fabian Marxism
Collectivism Socialism

(George and WIIdin& 1976)

Market
Liberals

Political
Liberals

Social
Democrats

(Room, 1979)

Neo-
Marxists

Classical
Economic
Theory

neo-Mercantilism
Marxism
'its socialist
derivatives'

(Pinker, 1979)

Residual Institutional 'Normative'
or 'socialist'

(Mishra, 1977; George and Mannin& 1980; after TiImuss, 1974)

Conservatism
Positive
State

Social
Security
State

(Furniss and Tilton, 1977)

Social
Welfare
State

Radicalism

Richard Titmuss' typology of social policy options probably offers the best
possibilities for the development of a more concrete classification. The closest
Titmuss appears to have come to a systematic discussion of different dimen-
sions or typologies of social politics was in his posthumously published lecture
notes where he differentiated between three types of social policies: institu-
tional, marginal (or residual) and economic growth types.37 Based on Titmuss'
analysis Walter Korpi presents two, more or less opposite models of social
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policy options. The residual welfare model is based on the assumption that
private markets and the family constitute natural channels through which the
needs of citizens are to be met. Social policy is to come into play only when
these natural mechanisms do not function and then only as a temporary
substitute. However, according to the institutional redistributive model, social
policy is an integrated part of society and offers citizens public services outside
the market on criteria of need. In this latter model, socialrlicy thus has an
important function for redistributing resources in society.

In the context of social and political analyses the term 'project' was used
by Bob Jessop et al., analyzing 'Thatcherism', in their concept of political pr0-
ject. In their view a political project rests on a certain 'commonsense, practi-
cal morality, philosophy, and ethic.' Insofar as it is a new commonsense (or
a rearticulation of older commonsensical themes), it would have no neces-
sary class or partisan belonging but would inform the political attitudes, activi-
ties and loyalties of people from various classes and partisan constituencies."
This concept, although to some extent comparable to the societal project
concept, is however rather limited in referring more concretely to policy for-
mation, and not so much to more structural relations between state and
society, and state and citizens.

Gosta Esping-Andersen developed a conception of social policy options that
probably comes closest to the above defined concept of societal project, the
concept of welfare state regimes. That concept includes, for one, the capacity
of social policy to decommodify wage earners, that is, to endow individuals
with a relative independence of the cash nexus and work compulsion. It also
entails the stratification attributes of social policy - does it cultivate universal
solidarity, status segmentation, or individualism? And it contains the degree
to which guaranteed employment is institutionalized. Esping-Andersen distin-
guished three types of welfare state regimes, classical-liberal, conservative and
social democratic welfare state regimes. The classical-liberal social policy type
is designed to maximize the commodity status of each individual wage earner;
there exists a powerful attachment to a means-tested, targeted form of social
policy. In that sense liberal social policy is residual in that it establishes nar-
row boundaries for government intervention and maximum scope for markets
in the determination of welfare. The conservative social policy type was initial-
ly not so much guided by desires to establish market hegemony and rugged
individual self-reliance. In its Catholic version it favoured a traditional cor-
porative social policy that promoted occupational or status-exclusive sche-
mes. More in general it favoured an organization in which the employer oc-
cupies a paternalistic guiding role. In Esping-Andersen's opinion the political
aim is io build and consolidate status cleavages among the wage-earner popu-
lation, to thwart broader class formation. The social democratic social policy
type is alongside the aim of full employment directed towards a decommodi-
fication of the status of wage-earners. That is a question of securing adequate
means of subsistence independent of market chances. It requires that finan-
cial burdens be socialized, status differences are eliminated with respect to
conditions of entitlement and benefits, rights and benefit distribution are
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divorced from initial inequalities or performance, and entitlements be basically
conditionless.40

However, even this fairly elaborated typology of Gosta Esping-Andersen is
still rather impressionistic and unbalanced. On the one hand this typology of
welfare state regimes is too strongly, although even only partially, tied to poli-
tical reality. How about confessional welfare state regimes as an autonomous
type41, and social democratic parties that follow more classical liberal or
conservative social policy lines? On the other hand the typology is not built
along comparable theoretical lines. Sometimes more institutional and inten-
tional notions are utilized (the social democratic type), now and then more
strategic and political ones (the conservative type), and at times intervention
boundaries (the liberal type). A more abstract and theoretical framework
seems to be needed.

The general outlines of the societal project concept can be developed along
at least three components: (a) a socio-political component in terms of basic
economic, ecological, social, political and cultural options; (b) a state compo-
nent in terms of the 'responsibility balance' between state (public institutions)
and non-state entities (market, social associations, basic collectivities) for
maintaining collective societal reproduction (labour(-market) regulation,
guaranteeing subsistence, and the structuration ofgeneral livingconditions and
environment); and (c) afunctional component in terms of intervention modes
of the state (public institutions). In a strict theoretical sense no relation has
to exist between these three components. However, the concept of a societal
project also refers to real existing clusters of social policy options, where not
only theory constitutes the guiding principle, but political practice. From that
point of view a relatively strong relation exists between the socio-political
component and the state component, and a to some extent weaker relation
between these two components and the functional component.

In order to construct a first typology of societal projects Scheme 3 is used.
The socio-political component is (quite compactly) defined as a dichotomy: in-
dustrial options, directed to the preservation, strengthening, and in that context
even (intra-systemic) changes in existing (industrial) economic, ecological, s0-
cial, political and cultural relations, versus post-industrial directed to radical
changes in existing economic, ecological, social, political and cultural relations
(nowadays for instance promoted under the banner of 'green fundamentalism'
or an 'escape from industrial extermination'). This dichotomy is a relative one.
Projects can be more or less industrial or post-industrial, and above that the
interpretation of the notions industrial and post-industrial, in terms of econ-
omic, ecological, social, political and cultural options can differ between con-
crete projects.

The state component refers to the answer to the question where primary
responsibility for societal reproduction is located. Four options seem to exist:
(a) a market-oriented option (the market as primary area for reproduction);
(b) a subsidiary option (primary responsibility for reproduction for social ass0-
ciations as the family, firm, industrial branch and/or social partners, i.e.
employers and employees; only if these responsibilities are not met does the
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state obtain the right or even more, is obliged to intervene); (c) an institu-
tional option (primary task is assigned to the state); and (d) a collective option
(social collectivities of self-reliant individuals at a decentrallevel with a state
that provides the necessary pre-conditions). These positions determine in a
high degree the way in which the relationship between state and society, and
state and citizens is modelled.

Scheme 3: A Typology of Societal Projects

'UNCTIONAL
COItIPONENT

RtltJuI.tlw

8TATE
COMPONENT au

Finally, the functional component can also be specified as a dichotomy: regula-
tive intervention modes (providing legal structures, paying transfers, furnishing
provisions, subsidizing activities, and bringing together major interest organiz-
ations in order to encourage collective actions) versus creative intervention
modes (improving the economic, social, political, personal and ecological
circumstances of citizens in terms of rights, work, income, participatory possi-
bilities, organizational strength, housing and health situation, level of educa-
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tion, individual autonomy, emancipation, and an environment suitable for
living in).

As mentioned above, theoretically all kinds of combinations can be envi-
sioned. In (historical and recent) reality however specific combinations of the
three components have turned up. The fast more or less organized activities
on social politics emerged during the sixteenth and seventeenth century. These
activities can actually be seen as a fast manifestation of (a) more or less
coherent societal project(s), that constituted the basis for the arrival of mu-
nicipal social policies and growing interventionist practices by local authori-
ties. The main characteristics of these projects can hardly be described in
terms of the above mentioned typology. Pre-industrial relations still domi-
nated. Yet local authorities tried to develop some industrial-like, market-
oriented and regulative lines of activity. Since the second half of the eight-
eenth century these activities accumulated in the first project-like options. In
that context integration and disciplining of the industrial working class (and
the dependent wage-earner) became the principle objective of social politics.
Earlier social policy activities, such as prohibition of begging, introduction of
forced labour, centralization of existing (local) relief funds, and other previous
instruments of social politics were exchanged through labour legislation,
employment exchange. social insurance, vocational training, industrial inspec-
tion, education, housing and health care activities. The major character of this
approach can be classified as industrialjmarket-oriented/regulative. The pre-
eminent historical example constituted the formation of Bismarck's conser-
vative societal project during the 1870s and 188Os.The arrival of the modem
welfare state in Germany under Prussian influence was not only induced by
recognition of the inadequacy of traditional means to eliminate social distress
in the wake of emerging industrialism. Major impulses also originated from
serious internal political challenges such as growing working class mobilization
and the spread of political democracy. In elaborating social policy lines the
Prussian state had to deal with contradictory demands, power relations and
new situations and challenges. The state was forced to define its relationship
with society, citizens and specific groups and/or classes of citizens.

In nineteenth-century Dutch social politics no exclusive dominant societal
project existed. As analyzed in chapter 2, three lines of argumentations existed
for years side by side, each influencing specific aspects of the relationship
between state and society. The concrete debates on social politics, and the first
state interventions in the late nineteenth and early twentieth century, up until
1918, revealed the decline of the state abstinence line, and a kind of stalemate
situation between confessional and state interventionist lines of argumenta-
tion. Since the end of World War I the confessional project became dominant
as a consequence of the final establishment of confessional hegemony within
Dutch social and political relations. Here souvereiniteit in eigen kring, subsidio-
riteit and the corporatieve maatschappij (corporative society) formed the major
organizational concepts.

Both projects, the Bismarckian as well as the Dutch confessional societal
project can be characterized as an industrial/subsidiary/regulative project,
although the Bismarckian project certainly revealed some fast institutional
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lines of argumentation. The Dutch progressive liberal and social democratic
project was based on the first institutional and even creative lines of argumen-
tation.

4.4. Welfare State, State and Soclety42

Where challenges and problems on the one hand, and the state as an actor in
its own right on the other hand outline the necessities and possibilities of
social politics, the specificity of the relationship between state and society,
state and citizens, is mainly dependent on the outcomes of the political pro-
cess. Here social and political activities of (groups and/or classes of) citizens
have continually reproduced state programmes, arrangements, and institut-
ions. These social and political activities can be described in diverse ways: the
character of the major societal projects; concrete ideas and demands that are
deducted from these projects in specific cases of policy formation; relations
of power between the major social and political actors; strategic options of
major social and political actors; and the process of decision making. Within
this context the specific character of the dominant societal project(s) deter-
mines outcomes in terms of the relationship between state and society, state
and citizens.

In societal projects specific options have been formulated on the relation-
ship between state and society, state and (groups and/or classes of) citizens.
In strict theoretical sense two more or less opposite positions can be found.
States and (groups and/or classes of) citizens meet each other either as con-
ditions, or as (re)sources. As condition, the theoretical expression of a rather
passive (regulative) relationship between state and citizens (and vice vena),
the state, in terms of welfare state programmes, arrangements, and institu-
tions, mainly regulates the general setting in which the process of societal
reproduction (labour(-market) regulation, guaranteeing subsistence, and the
structuration of general living conditions and environment) is realized. As
(re)source, the theoretical expression of a more active (creative) relationship
between state and citizens (and vice vena), the state provides welfare state
programmes, arrangements, and institutions in order to intervene actively in
the process of societal reproduction. Where citizens are regarded as condi-
tions, they are primarily treated as objects of state activities, while in terms of
(re)sources they are looked upon as subjects of state activities.

Where states and (groups and/or classes of) citizens encounter in a rather
passive (regulative) way, they merely facilitate intended activities in order to
mllintain thp. dlltm; rnm. Tn that setrine the welfare state (aF. condition) nro-
vides-a legal-st;~ctur~f~~ ~ti~tie~-~f (g..~~p~-~d)~;~l~s~~-of)-ci"t~~, P~Ys
transfers to citizens who can legally appeal to these arrangements (social
security), furnishes provisions (as social assistance) to citizens who are in
needy circumstances, subsidizes (social) activities (health, education, housing,
care) of citizens, and brings together the major interest organizations in
society in order to encourage corporatist or collective action on social, labour-
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Sebenae 4: Conceptions 01 the Relationship between State and Citize ..
In Fonns or Social Polky

the state as:

condition (relsource
(regulative) (creative)

the poor
as:

condition 1. Poor relief practices

(rel!gurce 2.8. Proclamation of 3. First social policy
(subject) the 'Ordinance of activities during the

Laborers' French Revolution
2.b. Labour-market pro-
visions and vocational
training
2.c. Control of hygie-
nic conditions

the_ran
as:

condition 4.a. Bismarck's social S. aassical social-
(object) security system; democratic policy op-

4.b. Corporatist forms tions;
of social security in
the Netherlands;

(relsou~ 6. Factory acts, housing
(subject) activities, health care,

and education: eoncep-
tion of social policy as
reproduction of labour
force;
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the state as:

condition
(regulative)

(re)source
(creative)

dtizeas as a
w_1e as:

condition
(object)

Cre)source
(subject)

7.a Social provisions
(social assistance);
7.b. The Beveridge
plan; the introduction
of the Dutch voIksver-
zeJceringtn;
7.c:.Recent social po-
licy options towards
minimal social securi-
ty systems;

9.a. Policy aimed at
public education for
all citizens;
9.b. Population poli-
cies;
9.c. Active labour-
market policies

8.a. Social security 11&

result of mass politics
through universal
suffrage and/or elec-
toral cycli;

10.a. Social policy con-
ception of the Myr-
daIs as population
policy;
10.b. Basic income (in
its far-reaching variant
of 'full basic income)
as social policy option.

market and environmental issues. Looking at (groups and/or classes of) citi-
zens as conditions indicates that they are merely perceived as objects of state
regulation and state intervention. Although citizens possess their political and
social rights, they are first of all understood as a quality to be controlled and
integrated.

When state and (groups and/or classes of) citizens meet in a more active
(creative) manner, they reciprocally intend to stimulate and use their abilities
and capacities in order to give full scope to their further development. In
other words the welfare state (as [re]source) acts as a source for (groups
and/or classes of) citizens in order not only to guarantee their legal position
and rights, but also to materialize their outcomes in terms of an improvement
in their economic, political, social, personal and ecological circumstances in
the shape of rights, work, income, participatory possibilities, organizational
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strength, housing and health situation, level of education, individual autonomy,
emancipation, and an environment suitable for living in. Looking at (groups
and/or classes of) citizens as (re)sources means that the state perceives them
as subjects. Citizens possess abilities, skills, status, and property which should
be furthered. They are regarded as subjects that can be procreated, educated,
used and reproduced not only as soldiers and a labour force, but also as
responsible and creative individuals that as collectivity constitute the corner-
stone of society, the prerequisites for a peaceful and secure future.

More concretely, in industrial/market-oriented [or subsidiary]/regulative
societal projects the relationship between state and society, state and citizens
is formulated in terms of conditions, while in (post)industrial/institutional [or
collective]/creative societal projects it is devised in terms of (re)sources.

Scheme 4 can be used in order to obtain a more encompassing grasp of his-
torical and recent social policy options in terms of the relationship between
state and society, state and (groups and/or classes of) citizens. Citizens are
not only treated as a whole (citizens as population), but also subdivided into
some groups and/or classes. This subdivision is not a complete one, but
certainly useful in order to delineate major lines along which social politics
and welfare states have developed. For, whichever other social cleavages and
forces may have influenced the evolution of social policy - religious ones,
linked with class relations, as have been of crucial importance for Belgium, the
Netherlands, and to a certain degree also for the German Federal Republic
- the formation of welfare states in Western democracies is closely con-
nected with social (group and class) relations.tion of welfare states in West-
ern democracies is closely connected with social (group and class) relations.

To comment some cells:

1.a. Poor relief practices obtained their first more general contours in Euro-
pean cities during the sixteenth century: prohibition of begging and vaga-
bondage, forced labour (workhouses and workfare), provisions in money,
food and/or fuel, medical care and treatment, hospitalization, admission
in other (mental) institutions, and popular education.

3. During the French Revolution pleas were held for a fundamental right
to subsistence for each citizen by offering work to those who needed it
in order to live, and to assist without work those whose age or infirmity
deprived them of the ability to work. Similar universalistic and institu-
tional ideas were expressed some years earlier by a representative of the
American CivilWar, Thomas Paine. He presented one of the first propo-
sals for the introduction of some kind of social insurance system.

4.a. The evolution of large scale social insurance, mainly initiated by
Bismarck, was aimed at the working class as a condition of state activ-
ities; a condition that was threatened by the rise of marxist social democ-
racy. Neither concern about the poverty of the citizens, nor care about
social rights, but rather control over the working class, and integration of
that class within state boundaries, as well as a corporatist structuration
of the relations between state and society were the aims of that initiative.
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4.b. In contrast to the British and Scandinavian social security systems, conti-
nental European systems are mainly nominated as Bismarckian or conti-
nental. That is however quite misleading, and disregards the completely
diverse forms that the relationship between state and citizens embraced
in continental Europe. Take for example the post-war evolution of the
Dutch welfare state. After World War n Dutch politics were confronted
with a Beveridgean proposal to reconstruct the social security system.
However, each notion of social citizenship, and every thought of the state
as a (re}source was repelled. The dominant opinion held that social
security should be organized by employers and employees. while the state
should remain at a distance. That as part of a more general corporatist
framework of social and economic organization. In other words not only
the notion of social citizenship was rejected. but also the (Bismarckian)
idea of a strong state commitment to and public control over social secur-
ity arrangements. The control over class relations was looked upon as a
condition for state activities, while social policy was regarded as part of
a corporatist conditioning of class relations through minor state interven-
tion.

7.a. Provisions in the field of poor relief and assistance to needy families are
an old. and generally applied instrument in order to create conditions for
minimal subsistence of citizens.

7.b. The Beveridge Report introduced new social insurance principles. Along
the more selective Bismarckian tradition universality was proclaimed. All
citizens would contribute and be eligible for benefits; Oat-rate contribu-
tions and benefits; minimum benefits being adequate for subsistence; and
unified administration. Although similar ideas were rejected in de post-
war debate in the Netherlands, Beveridge-like schemes. the volksverzeke-
ringen (national insurance schemes), were introduced in the late 1950s
and the 1960s.

7.c. More recent developments in Western welfare states witness the 'drift
away from contributory and towards means-tested benefits,.43That trend
can be attributed to two factors: socio-economic developments that
enlarge the clientele for social assistance regulations (growing divorce
rate, an increase of the number of one-parent families, and a rise in long-
term unemployment), and changes in social policy whereby conditions of
entitlement were sharpened and the level of benefits was lowered .....
Social security systems tend to evolve towards social assistance systems
or 'minimal systems' (in the Dutch discussion called mini-stelsel).

9.a. Public policy directed to education of all citizens evolved during the nine-
tAAfttJ.. ,.afth " f tl.", "''''$rc.onA,.t:''A tlu)t tn ArlUI"'!lotp ,..;t~"7~'''U! u,nrlrp.r- Goft,f"""'''"'u """' } &AV "'_"'" .t' ~t'''''''''&. •• .., ~.a~, .,.v. __ .~ _
soldiers was a method for developing (re)sources for the state.

9.b. Birth and family policies were developed in the Interbellum, especially in
France, Belgium, Germany, and Sweden. Although marked by a relative
decline, the size of the population and social demography still played a
notable role in post-war social policy in France.
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10.a.In Sweden population policy was a major instrument for the broad so-
cial policy offensive in the 1930s and 1940s. It was originally initiated by
Alva and Gunnar Myrdal, and later on used by the social democratic
Minister of Social Affairs, Gustav Moller, as a method to legitimate the
utilization of the state as a (re )source for social change, It was used agaiJ!
during the formulation of post-war social policy under Tage Erlander.45

The Myrdals were not only occupied with the size of the population, but
also with the quality, as determined by social relations that could be im-
proved by state interventions. From that point of view attention was given
to maternity policy, special arrangements for children, and the quality of
housing, and furthermore a wider range of social changes, including a
reinforcement of the social position of women.

10.b.After the early 1980s a revival took place in the basic income concept as
a major challenger of existing social policy options. Inmost Western wel-
fare states a diverse pallet of social and political organizations (political
parties, trade unions, organizations of welfare state beneficiaries, chur-
ches, etc.) pleas for the introduction of a full basic income in order to
enlarge the individual autonomy of citizens, to overcome the traditional
linkage of work and income, to re-assess the value of paid work vis a vis
other forms of work (black, grey, informal and household work), and
finally to broaden existing options in the struggle for a better environ-
ment."

These relations, in terms of conditions (regulative) and (re)sources (creative)
are closely related to the two earlier mentioned (Chapter 3) general social
policy options, selective and universalistic ones. A specific relation seem to
exist between the precise character of the state-citizen relationship, and a
preference for selective or universalistic options. Generally, a regulative
relationship shows a stronger tendency towards more selective options, and a
creative one towards more universalistic options.

Social politics and the (evolution of the) welfare state were considered from
the perspective of the development and maturation of societal projects. Social
politics and the welfare state as 'public (state) programmes, arrangements,
and institutions as materialization of more or less specified options for societal
reproduction' form the expression of an ongoing societal process in which the
'responsibility-balance' for societal reproduction has been worked out. Essen-
tially, the relationship between state and society, and between the state and
(groups andj or classes ot) citizens was at stake. The general theoretical outli-
nes of different societal projects were translated through an historically based
conceptualization of the specific relationship between state and society to-
wards distinct social policy options. The major objective for further analysis,
in the second part of this study, is to explore to what extent diverse options
for the relationship between state and citizens, or more concretely the domi-
nance of specific societal projects, originated different types of welfare states,
and alternative social policy lines in Western democracies.
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PART TWO

THE DIVERGENCE OF WESTERN WELFARE STATES



Chapter 5

The Emergence of Strong and Soft Welfare States

Post-war welfare-state evolution emerged from the aftermath of the Great
Depression and World War n. That period, in chapter 3 characterized as the
period of the 'post-war settlements' witnessed major social and political de-
bates and struggles in order to set out general lines for a further evolution of
social politics and the welfare state. Diverging encounters, in terms of he-
gemony, competition or compromise, between distinctive societal projects deter-
mined the specificity and the particular characteristics of social politics and
welfare state evolution in Western European democracies. These settlements
laid the foundations for the programmatic and institutional advancements of
the 19508 and 1960s. These years embodied a period of expansive growth, as
well in qualitative (commitments, and programmatic and institutional advance-
ments), as in quantitative (expenditure growth) terms. Furthermore, full em-
ployment was for long safeguarded through the continuity of strong economic
growth. From the early 1970s onwards a new period in the evolution of social
politics started. In a strictly empirical sense, i.e. in terms of qualitative and
quantitative evolution, that period can, at least provisionally as a hypothesis,
be characterized as the period of consolidation. In terms of (public and social)
expenditure, also as a share of the Gross Domestic Product (GOP), social
politics and welfare-state contours remained largely unchanged. In more
qualitative terms, major social policy institutions, arrangements and activities,
despite changes that took place, maintained their fundamental core and
institutional form.

However, a more profound analysis leads to less straightforward conclusions.
Starting with the same strict empirical line of argumentation, there is at least
one facet of social politics that revealed growing contradictions after the mid
1970s. In terms of labour-market performances Western European welfare
states followed quite dissimilar routes. This dissimilarity is a rather intricate
phenomenon. In purely empirical terms, which is the perspective of this chapter,
it had, from the late 1970s onwards, a far-reaching impact on social politics
--...I ......_ll"n .. .a. ........... 0. _ .. ,,_1......:__ T.. !_ft........__o....a __ .. __ 1.... I...,. ,a"' ...- _.'L!_L _
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ments felt compelled to change current social policy options, but it also provok-
ed more fundamental debates on the necessity to reconsider the parameters
of prevailing societal projects. However, from a more theoretical and historical
perspective this dissimilarity is itself the result of the permanence and domina-
tion of specific societal projects or combinations, in terms of compromise, of
distinctive projects. This complexity as a whole constitutes the subject of the
second part of this study.
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In this chapter the post-war evolution of Western European welfare states
is analyzed along three different lines of argumentation: the arrival of matured
welfare states, contradictions under pressure of the crisis, and the emergence
of strong and soft welfare states.

5.1. The Arrival of Matured Welfare States

Although the impact of post -war plans, and the political settlements that follow-
ed, did not immediately result in significant changes, the general lines were
set out for an explosive evolution of Western European social politics and
welfare states once social and political relations stabilized. From the early 19508
onwards social politics and welfare states developed, in qualitative, as well as
quantitative terms in an unprecedented way.

Table 1: Members 01 Social Insurance Programs:
Avenge Coverage

Occupational Unemploymentb Health Health Pensions-
injuriesa cash benefitse medical costsd

As % of pop. 15+

1950 39 23 39 51 59
1955 44 26 42 60 64
1960 48 28 43 68 76
1965 47 29 4S 71 78
1970 47 30 46 78 78
1975 49 3S 48 83 79

As % of lab. force

1950 63 39 6S 84 60
1955 70 44 68 101 70
1960 77 47 71 115 77
1965 78 50 75 122 77
1970 80 S3 79 137 78
1975 84 61 84 144 83

a For AU, FI, GE, IT, NO, SWE, and UK (% of population of 15 years and older);
b for AU, GE, IT, NE, NO, SWE, and UK (% of labour force).

Exclusive NE.
e For AU, BE, GE, IR, SWI, and UK.
d For AU, BE, DE, GE, IT, NO, SWE, and SWI.
e For AU, DE, FI, GE, IR, NE, NO, SWE, SWI, and UK (% of population of 15 years

and older); for AU, GE, IR, and UK (% of labour force).

Sources: Appendix II.
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Four major characteristics of qualitative expansion and progress can be out-
lined. Firstly, all welfare states, without exception, made strong progress in
terms of expanding commitments, and programmatic and institutional evolution.
Actually, the parameters for an explosive development of expenditure were
set: extension of protected risks and coverage, enlargement of groups of citi-
zens that were entitled, an increase in benefit levels, and the indexation of
benefits according to the evolution of wages and/or prices. As an concrete
example Table 1 (and for more detailed information see Appendix Tables 1-5)
reveals the growth of average membership of the five major social insurance
schemes. It is quite obvious that the number of citizens that became members
of these schemes clearly expanded. Increases were strongest for health insur-
ance (medical costs) from 51 per cent in 1950 to 83 per cent of the population
older than 15 years, and for pensions, from 59 per cent to 79 per cent. These
figures related to the population of 15 years and older are even somewhat dis-
torted by demographical developments. The growing number of young persons
who were not yet members of the labour force and the expanding number of
persons of 65 years of age and older exert a restrictive impact. In member-
ship as percentage of the labour force these distorting factors are eliminated.
Here the same trend can be found, even more pronounced, than that related
to the population of 15 years and older.

Secondly, the post-war development of separate welfare states is character-
ized by different tempi. Not only were some countries in the 1940s experiencing
a higher level of development than others (Germany and the United Kingdom),
there existed also difference in post-war timing. In some countries major pro-
grammatic and institutional changes occurred in the 19405 (Finland, Sweden,
Switzerland, and the United Kingdom), in other countries these did not take
place until the 1950s (Austria, Germany), the late 1950s and early 19605 (Bel-
gium and the Netherlands), or even the 19605 and 1970s (Ireland, Italy, and
Norway). Denmark falls out of this time-schedule since basic decisions were
made in the 1930s. Differences also occur with respect to more specific aspects
of the post -war evolution, for instance the indexation of benefits (a major
explanatory variable for the explosive post-war expenditure growth). Indexation
was introduced in Belgium, Germany, and Sweden in the 1950&, in the mid
19605 in Austria and Denmark, and in the late 19605 and early 1970s in Italy,
the Netherlands, Sweden, and the United Kingdom.

Thirdly, the programmatic and institutional configuration of Western
European welfare states during the 19505 and 19605 is also characterized by
a trend towards convergence. In social-security systems with a strong continen-
tal (or Bismarckian) outlook employees' insurance schemes were extended with
flat-rate aiTangem6ilts for all citizens (fOi instance the Dutch national insurance
schemes, the volksvenekeringen), with 'residual schemes to cover population
groups with uncompleted social rights' (Belgium), or the introduction of
minimal provisions within social insurance schemes, especially pension schemes
(the Swiss pension system) or a right to a subsistence minimum (Belgium and
the Netherlands). At the same time systems with anglo-scandinavian (or
Beveridgean) characteristics were expanded with earnings-related benefits (for
unemployment and sickness in Ireland, Sweden and the United Kingdom, and
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earnings-related pensions in Denmark, Norway, Sweden, and the United King-
dom). A similar trend can be found in housing and education policies. A good
example is the introduction of a nine-year comprehensive school in most coun-
tries.

Fourthly, however, beyond that convergent trend, diversities persisted. Diffe-
rences in the general institutional setting were not completely wiped out by con-
vergence. The contrast between con:tinental and anglo-scandinavian social secur-
ity systems endured in terms of more concentrated emphasis on occupational
and income related schemes on the one hand, and universal cum egalitarian
arrangements on the other hand. Furthermore, the British and Scandinavian
welfare states remained endowed with a more extended public health sector,
a more prolonged comprehensive school system, and stronger reliance on ge-
neral tax revenues in financing the welfare state. Major differences continued
in the field of active labour-market policies. For Norway and Sweden a full-
employment commitment remained a cornerstone of social-policy activities.
Denmark and the United Kingdom indeed emphasized in the first post-war
years the necessity of labour-market interventions by the state, but hardly suc-
ceeded in materializing that ambition in real policy activities. Some countries
even started labour-market interventions after the late 1960s. Austria intro-
duced its Arbeitsmarktforderungsgesetz in 1969, and its Sonderunterstillzungs-
gesetz in 1973, while Germany enacted itsArbeits/orderungsgesetz in 1969. Other
countries explicitly or implicitly choose for more market-oriented policy lines,
and abstained from interventionist practices in the labour market.

The advancement of Western European welfare states, as far as their more
quantitative contours are concerned, is an outcome of the period between 1955
and 1975. In a long term perspective, the extraordinary changes of that period
stand out.i Table 2 shows that in the relatively uneventful years of 1955-1975
overall public expenditure (as percentage of GDP) grew by an average of 18.6
per cent in the twelve countries. As a point of reference, the combined effects
of the two World Wars, the 19305 with its, sooner or later, ensuing turn of
economic policy orientation (the arrival of Keynesianism) brought an increase
of 16 per cent between 1913 and 1949. Between 1955 and 1965 the average in-
crease was 6.1 per cent and between 1965 and 1975 even no less than 125
per cent. In Denmark, Sweden and Switzerland public expenditure grew more
between 1960 and 1975 than in the whole period from 1913 to 1960.

Although the growth figures were high for all countries, no convergent
pattern comes out of Table 2. Inter-state relations of ranking have changed,
but inter-state differences have persisted. The frontrunners from the 19305 up
until the 1950s, Germany and the United Kingdom, descended to middle posi-
tions after 1950, while the leading countries during the 1960s and 197Os, the
Netherlands and Sweden, surfaced from their middle positions before 1960.
The difference between the top and the bottom remained somewhere about
17 per cent. Some countries show an average annual growth figure for the
period 1950-1975 of more than 1 per cent, Belgium, Denmark, the Netherlands
and Sweden, other countries about 0.75 per cent, Austria, Ireland, Italy and
Norway, and finally a group of countries scores somewhere around the 0.5 per
cent annual growth (in terms of GDP-share).
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Table 2: Public Expenditure in S- Western European States 1913.1975
(in percelltllge 01 GDP)

1913 1925 1937 1949· 1949 19S5 1960 1965 1970 1975 50/75

Austria b,c 34.8 39.3 43.7 45.0 52.2 0.87
Belgium ca 10 15/16 18/19 26 27.3 33.3 35.7 41.1 48.3 1.05
Denmark 10 13 17 21 22.2 25.4 25.9 30.7 43.1 SO.O 1.11
Finland 23.4 25.2 25.6 31.2 31.7 38.0 0.58
Germany 17 22 29 31 37.2 37.0 37.6 39.2 40.9 SO.3 0.52
Irland 3O~ 30.1 28.8 34.4 39.7 48.3 0.72
ItalyC 14 15 26 25 24. 29.1 31.4 34.2 33.9 43.4 0.78
Netherlandsc 8 12 18 27 28.7 30.1 31.2 36.0 44.6 53.5 1.18
Norway 9 13 17 29 26.3 26.9 29.9 34.2 41.0 46.6 0.81
Swedene 10 14 17 23 24.1 27.2 30.0 37.1 44.6 53.5 1.13
Switzerland 14 18 25 20 21.4 19.9 21.4 25.0 28.3 36.8 0.62
United Kingdom 13 24 25 36 34.9 33.7 35.0 36.3 41.1 49.6 0.59

a The 1949· co'Mmn relates to the earlier years, the 1949 column to later years.
b For 1913-1949 central government expenditure only. This limitation of the data had only

a marginal effect upon the totals of the countries in question.
~ Estimate from percentage of Net Domestic Product for 1913, 1925 and 1937.

IT (1951); IR (1983).
e SWE (1956, 1960, 1966, 1970, 1976)

Sources: Appendix II.

The increase of state activities and public responsibilities since the first decen-
nia of this century, but especially the accelerated growth after 1960,has mainly
been due to welfare state growth (see Table 3). In other words, the welfare
state has been the major factor in the growth of the interventions of the state
in society and the enlargement of public responsibilities in Western Euro-
pean democracies. No other force is comparable to it. This deepening of state
intervention in Western European democracies resulted from that perspective
in a silent transformation of the state. In its everyday activities the state was
for a long time mainly an apparatus of armed forces, bureaucratic ordering,
and public transport and communication. The coming of the welfare state
meant a maior internal transformation of advanced Western European states
and their public responsibilities. They became institutions of public educa-
tion, housing, health care, social work, income maintenance, and more re-
cently of environmental activities. In short. advanced capitalist states have, in
their everyday routines, became welfare states.
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Table 3: Soda) Espenditure fa Soae Western European SUtes lH9.D75
(Ia peree .... 01 GDp)

1950 1955 1960 1965 1970 1975 SO/75

Austria 19.2 22.3 24.8 30.3 0.68
Belgium 15.0 18.7 21.3 23.4 31.5 0.83
Denmark 12.3 13.3 16.0 23.8 31.5 0.88
Finland 10.5 11.6 12.7 14.8 17.2 21.5 0.44
Germany 19.2 19.1 21.9 23.2 24.7 32.7 0.54
Irland 14.7 15.5 14.1 16.8 19.8 27.2 0.50
Italy 13.3 16.5 20.0 21.3 27.0 0.65
Netherlands 12.2 14.2 17.6 22.1 27.1 35.4 0.93
Norway 9.2 10.8 13.7 15.7 21.1 24.6 0.62
Swedena 11.3 13.6 15.2 19.9 25.9 33.5 0.85
Switzerland 7.4 7.5 8.8 10.7 12.5 18.8 0.46
United Kingdom 14.8 14.1 15.1 18.2 20.0 25.6 0.43

a SWE (1956, 1960, 1966, 1970, 1976).

Sources: Appendix D.

Table 4: 'Welfare Stateness' 01 Western European States 1,.9.1975
(social expenditure as peIftntage 01 public expenditure)

19SO 1955 1960 1965 1970 1975 1980

Austria 48.9 52.1 55.1 58.0 58.7
Belgium 54.9 56.2 58.9 56.9 65.2 64.9
Denmark 48.8 51.4 53.4 55.2 63.0 57.8
Finland 44.9 46.0 49.6 SO.6 54.3 56.6 61.7
Germany 51.6 51.6 58.2 60.8 60.4 65.0 62.1
Irland 48.5 51.5 49.0 50.4 49.9 56.3 52.9
Italy 45.7 52.2 60.0 62.8 62.2 59.1
Netherlands 45.0 47.1 56.4 61.2 60.9 66.1 66.7
Norway 35.0 40.1 45.8 47.4 51.5 52.8 52.9
Swedena 46.9 49.0 SO.7 52.6 58.1 60.9 61.2
Switzerland 34.6 37.7 41.1 42.3 44.2 51.1 52.3
United Kingdom 42.4 41.8 43.1 48.5 48.5 51.6 53.3

Sources: Appendix D.
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Table 4 demonstrates that domination of the welfare state from a quantitat-
ive point of view. After World War ITin all Western European states social
expenditure crossed the line of 50 per cent of public expenditure. In some
countries that even holds true for the first ten years after the war, in Germany
followed by Belgium, and Ireland. Most states joined between 1955 and 1965.
Norway, Switzerland and the United Kingdom reached the 50 per cent line in
the 1970s.So even in the most 'market-oriented' state, the Swiss,welfare state
budgets dominated public expenditure in 1975 (51.1 per cent). Although these
figures can only be used as a very rough indicator, they show the powerful
march of the welfare state in Western European democracies.

Along this silent transformation of capitalist states and public responsibil-
ities to welfare states, a second, even more important process took place, the
interiorization of the relationship between state and society. It was as if the
domination of the welfare state was no longer linked with the question wheth-
er its interventions were maximalized or minimalized, or somewhere in the wide
area between these two locations. That domination became more and more
interrelated with the specificity of its interventionist practices. Specificity in
terms of its growing (indispensable) importance for societal reproduction. The
life chances or living circumstances of groups and/or classes of, or individ-
ual citizens could no longer be perceived without welfare state intervention.
Welfare state programmes, arrangements, and institutions started to constitute
an irreversible component of social life and societal reality. One expression
of this evolution was the significance of the welfare state as a source of income.

For five countries between one fourth (Italy with 27 and United Kingdom
with 28 per cent), and one third (Germany with 32, the Netherlands with 37,
and Sweden with 33 per centl of the sum of household income has been de-
rived directly from the state. In terms of income recipients the significance
of the welfare state is even greater. For the Netherlands about one-third of
persons of twenty years and older received their income through welfare state
programmes in the late 19705.That number almost doubled between 1960
(17.2) and 1980 (31.6), and rose up to 34.2per cent in 1982.3In Germany about
a quarter of all persons above nineteen years and older obtained their income
through welfare state programmes in 1980.Although the growth of the number
as percentage of all persons of nineteen and older was not so spectacular as
in the Netherlands, a quite steady growth rate can be found.4

Besides social policy activities in a more general sense, a second major
feature of the evolution of post-war welfare states is made up by their labour-
market performances. These performances refer to the extent to which welfare
states succeeded in guaranteeing citizens (or specific groups of citizens)
participation in productive and decision-making activities. Labour-market
participation, and the inclusion of individuals in the official circuit of paid work
not only establishes income patterns and a specific social distribution of income,
but also constitutes a decisive factor of social ordering and societal organization.
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Although in terms of policy orientation, whether or not explicitly pursuing an
active labour-market policy, dissimilarities continued during the 1950s and
1960s, the all over record of labour-market performancesf of Western Euro-
pean states showed, with the exception of some cyclical differences a quite
stable picture in the 1960sand early 1970s (see Table 5). Full employment was,
apart from Ireland and Italy with their structurally higher unemployment rates,
ensured in all other Western European states. That was partly the result of
welfare-state evolution itself.Public sector employment increased in allWestern
European countries (see Appendix Table 6). Sweden and Denmark were front-
runners with an increase (in terms of share of total employment) of 17.9 per
cent (1960-1980), and 11.5 per cent (1970-1980), while Ireland, the Nether-
lands, and Switzerland showed the lowest growth with about 3 per cent between
1960 and 1980. The rise of public employment was also accompanied by
changes in the public employment structure. In Sweden, as a frontrunner, the
share of state employment (exclusive state-owned firms in the competitive
sector) rose from about 10 per cent in 1950 to 33.7 per cent of the labour force
thirty years later. The absolute number trebled from under half a million to
almost one and a half million. That expansion has mainly occurred in the
welfare-state sector, particularly in public health and social services. In 1980
welfare-state employment amounted to 13.7 per cent of the total labour force
(70.1 per cent of total public employment).' Somewhat unexpectedly, the same,
although with a slightly different structure, holds for the Netherlands, as a
backward state in terms of all over public employment. In 1965public employ-
ment amounted to U per cent of total employment. Although the number of
state employees increased by about 50 per cent in terms of men years, the
progress of public employment in terms of total employment was rather piece-
meal, 3.8 per cent. However, the majority of welfare-state activities were
provided by state subsidized denominal organizations, the so-called kwanaire
sector. In 1980 employment in this sector contained 9.6 per cent of total
employment. Taken together employment in the public and the kwanaire sector
amounted to 25.3 per cent of total employment, of which about 15.2 per cent
(60.2 per cent of total 'public' employment) could be regarded as welfare-
state employment.'

The same relatively stationary evolution can be found in terms of employ-
ment and average annual growth of employment. However, despite that domi-
nant positive trend, it is clear that the evolution of the employment rate
showed some further difficulties for countries like Ireland and Italy, and new
ones for the Netherlands. In these countries the decline of an already low
employment rate, coupled with relatively high unemployment figures in the
early 19705, and a negative employ went SIowth fate for the Netheclands disclos-
ed the arrival of negative labour-market records.

In more general terms the post-war evolution of state interference in
Western European democracies has been impressive. The state has become
more actively involved in ordering economic and social relations. That refers
to programmes to raise economic production, to strengthen infrastructure, to
order labour and wage relations, and to improve the living conditions of
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citizens. Public expenditure strongly increased, in absolute (at constant prices)
terms, as well as in relative terms (as percentage of GOP). Moreover, the
explosive growth of public expenditure after 1960 has to be ascribed to the
expansion of state activities in employment, education, housing, health, income
maintenance, and social care. Along this line, from the mid 1950s onwards, up
until the early 1970s, the relationship between (welfare) state and society
became increasingly close. Two main characteristics constituted the core of that
evolution: a deepening of state intervention; and a domination of welfare state
activities. In more qualitative terms apart from its original legal and military
tasks, the state became active in modelling societal ordering, bureaucratic
control, public transport, communication, economic planning, working and living
conditions, income maintenance, health, education and housing. The number
and areas of public responsibilities did strongly expand. The former relatively
distant relationship between state and society became a reciprocal one.

5.2. Contradictions under Pressure of the Crisis

The specific character of the (reciprocal) relationship between state and socie-
ty, or state and citizens for a long time seemed irrelevant for the post-war deve-
lopment of Western European welfare states. Actually, structural differences
between specific states in terms of that relationship did not even show up.

It was the arrival of economic restraints and social upheavals of the late
1960s and early 1970s, and the political changes these brought in their wake,
which affected the parameters of welfare-state evolution. To some extent con-
tradictorily, the arrival and first years of the crisis emphasized earlier conver-
gent trends in a specific way: on the one hand the crisis, and especially its pre-
dominant outcomes, resulted in growing structural unemployment and a de-
crease in incomes of families at the bottom of the income-building, in a strong
growth of welfare state activities and public interventions; on the other hand
governments tried to redress welfare state institutions, arrangements and
activities.

Convergence also continued in terms of the evolution of public and social
expenditure. After the relatively high growth figures, accompanied byhigh levels
of economic growth, between 1960 and 1970, the years between 1970and 1975
showed explosive average annual growth rates of public and social expenditure
as a share of GOP, 1.58and 1.28 per cent. That was the result of two determi-
nants. On the one hand economic growth stagnated, while on the other hand
public and social expenditure, especially as a first (defensive) reaction to the
consequences of the crisis, to growing unemployment in particular, expanded
at a high rate. From 1975 onward, the influence of the social policy adjust-
ments of European governments became apparent. The annual growth rates
of public and social expenditure as share of GDP reached 0.71 and 0.38 per
cent for the period 1975-1980.As Charts 1 and 2 disclose, that trend in specific
national cases even resulted in a negative growth rate for public expenditure
(Germany for the period 1975-1980, and Norway for the period 1980-1985),
and social expenditure (Germany and the United Kingdom for the period 1975-
1980.
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Chart 3
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The evolution of real growth figures reveals a somewhat different picture. Here
the highest growth figures for social expenditure can for some countries be
found in the period 1960-1965 (Italy, the Netherlands, and the United King-
dom), for others in the period 1965-1970 (Denmark, Norway, and Sweden),
and for the remaining countries between 1970-1975. Although no negative
growth rates showed up between 1975 and 1980, it is clear that real social-
expenditure (and also public-expenditure) growth strongly declined after the
mid 1970s.

These figures and charts can be summarized in one final conclusion: after
the mid 1970s the growth of public and social expenditure slowed down and
seemed to reach a kind of maximal level in terms of share of GDP. Public and
social expenditure in terms of GDP consolidated around the 1980-level. As
Charts 3 and 4 reveal, that holds true for all Western European countries
together, as well as for individual countries. It is a combined effect of the
maturation of Western European welfare states in terms of reach and coverage
of welfare state arrangements and the number of people that use these arrange-
ments on the one hand, and growing economic and political pressure on
governments to redress welfare state activities on the other hand.

However, beyond these convergent trends, to some extent accentuated in
the first years of the crisis, a more structural divergent evolution emerged. That
evolution is strongly interrelated with the specific nature of the relationship
between state and society, and state and citizens in Western European wel-
fare states. In strictly empirical terms, it looks as if the economic, social and
political restraints of the mid 1970suntil the mid 1980sgave rise to a historical
tum in the history of post-war welfare states, which was at the same time
strongly linked with a historical divergence between Western European demo-
cracies. Although this divergence can be illustrated in almost all social policy
fields, the concrete evolution in two areas is quite indicative: the labour market
and the social security system (social insurance and social assistance). The
analysis is restricted to the years 1975-1985for the reason that in this period
the divergence manifested itself as a turning point.

The most characteristic empirical indication of the divergence of Western
European welfare states are their labour-market records (Table 6). These
records are not simply measured in terms of unemployment. In a more struc-
tural sense labour-market records for the period 1970-1985can be evaluated
through three variables: employment (employment as percentage of the
population between 15 and 64 years old), unemployment, and employment
growth (the annual growth figure of employment).

Looking at the labour-market records of Western European welfare states
two categories of countries can be distinguished: (a) countries with au 'em-
ployment' labour-market record; in ideal-typical sense that means low unem-
ployment, high employment and high employment growth; Norway and Swe-
den are leading countries from that perspective, followed by Finland, Switzer-
land (with both a medium score on employment growth), and Austria (me-
dium employment and medium employment growth); (b) countries with an
'unemployment' labour-market record; in ideal-typical sense that means high
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unemployment, low employment and negative employment growth; from that
point of view Belgium and the Netherlands constitute the most obvious cases;
Ireland (medium employment growths) and the United Kingdom (medium em-
ployment) are not far behind. Of the three remaining countries Denmark can
be considered as a welfare state that recovered from an 'unemployment' la-
bour-market record in the early 1980s up until 1985, and Germany and Italy
as welfare states that hardly escaped 'unemployment' labour-market records.

Table 6: UMmployment, employaMat and employment ar-th 1970-U15

EmplO)'D.!ent
Growthc

Unemployment- Employmentb

Austria
Belgium
Denmark
Finland
Germany
Ireland
Italy
Netherlands
Norway
Sweden
Switzerland
United Kingdom

low (3.6)
high (ll.3)
medium (9.0)
low (5.0)
medium (7.2)
high (17.3)
high (10.1)
high (11.2)
low (2.6)
low (2.8)
low (0.8)
high (ll.2)

medium (63.6)
low (56.0)
high (74.8)
high (73.9)
low (59.7)
low (51.5)
low (53.7)
low (51.5)
high (75.5)
high (79.6)
high (70.9)
medium (65.3)

medium (106.7)
negative (98.5)
high (110.4)
medium (106.3)
negative (95.9)
medium (102.7)
medium (109.2)
negative (96.7)
high (123.4)
high (110.8)
medium (101.1)
negative (99.0)

a Low is 0-5 per cent, medium 5-10, and high is more than 10 per cent (in 1985).
b Low is less than 60 per cent of the adult population between 15 and 64, medium between

60 and 70 per cent, and high is more than 70 per cent.
e Negative is a decrease between 1970 and 1985, medium is a growth between 0 and 10

per cent, and high is an increase of more than 10 per cent.

Sources: See Appendix II.

For many years during the post-war period unemployment as such seemed to
be a simple economic artefact. Simple in the sense that it resulted from short-
time economic fluctuations, was limited in its range, disappeared after a brief
period and had hardly any social or political consequences. However, since the
mid 1970sthis 'harmless' character of unemployment completely vanished. Un-
employment, in its massive, structural and long-term form, its specific division
over (groups and/or classes ot) citizens, and distinct employment-patterns
became more than ever a social and political reality.

(Un)employment as an undifferentiated phenomenon does not exist. In the
post-1975 evolution more specific profiles of employment and unemployment
showed up (see Table 7). The distinction of 'employment' and 'unemployment'
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labour-market records can further be enlarged by the contrast between 'exclusi-
vist' and 'non-exclusivist' records. Employment/non-exclusivist patterns can be
found in Norway and Sweden, and to a minor extent in Finland and Denmark.
In these welfare states the employment profile, low unemployment, high em-
ployment, and medium/high employment growth have been accompanied by
high over all labour-market participation, and relatively low differences in male
and female participation. The high labour-market participation of women is
accompanied by a high share of part-time employment (about a quarter of
total employment), and at the same time high female part-time employment
(more than 40 per cent). Unemployment is relatively equally shared between
men and women (exclusive Denmark), while youth unemployment is low, al-
though clearly higher than overall unemployment. Long-term unemployment
remains low, and is fairly equally shared between men and women. Employ-
ment/ exclusivist employment patterns seem to exist in Austria and Switzerland.
Here low unemployment, medium/high employment, and medium/high em-
ployment growth have been accompanied by medium overall labour-market
participation, and relatively large differences in male and female participa-
tion. Although hardly any further indications exist in terms of part-time work
and the division of unemployment, it can be assumed that part-time work will
be relatively low, especially for men, and somewhat higher for women. Long-
term unemployment will be low, while unemployment in general, and long-term
unemployment more specifically will be fairly equally shared between men and
women. Theoretically the third labour-market profile would be the unemploy-
ment/non-exelusivist one. Here mediumjhigh unemployment, low/medium em-
ployment, and negative employment growth would be accompanied by medium
participation and relatively small differences between specific social categories
in terms of employment and unemployment patterns. Possibly Germany and
the United Kingdom show some aspects of such a profile, but are on the other
hand also characterized by features of the fourth kind of pattern, the unemploy-
ment/exclusivist profile. That pattern seems to exist in Belgium, Ireland, Italy
and the Netherlands. It is first of all based on high unemployment, lowemploy-
ment, and negative employment growth. Labour-market participation is relative-
ly low, while large differences exist in male and female participation. Part-
time work is (exclusive the Netherlands) relatively low, especially for men.
Unemployment is unequally distributed, and mainly befalls women and youth.
Long-term unemployment is fairly high, and also indicates the existence of a
more or less structural 'division of unemployment'.

Viewed from a long-term perspective the arrival of divergent labour-market
performances, and of different profiles of (un)employment since the mid 1970s
can be related to diverse policy reactions to (the threat of) rising unemploy-
ment, and later to existing mass-unemployment. From this perspective a very
general, hypothetical statement can be formulated: 'employment' labour-market
records on the one hand, and 'unemployment' labour-market records on the
other seem to be related to the existence of a societal and political commit-
ment to, ard an institutional guarantee of full employment on the one hand,
and the / istence of societal and political projects where labour market poli-
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cies can not be qualified as employment-policies, but rather as unemployed-
policies (de-politization of the unemployment problem, reconstruction of the
labour market and labour relations, and disciplination of the labour force) on
the other hand.' In the context of this more specific argumentation on the
divergence of Western European welfare states, the relationship between the
arrival of divergent labour-market performances and of different profiles of
(un)employment, and more recent evolutions of social policy lines is at stake.

Table 8: Welfare Polides: A Series or Govel1Ullentai Actions

Action Crisis Reconstruction Actual
Statement Statement! Statement Reconstruction

First Sig-
nificant Cuts

Austria 1983
Belgium 1976 1980
Denmark 1980 1980
Finland 1983
Germany 1975 1976
Ireland 1982 1983
Italy 1978 1983
Netherlands 1978 1980
Norway 1982 -
Sweden 1980 19s08
Switzerland 1975
United Kingdom 1975 vm

1983

1983 1985

1985 1985

a The Swedish 'crisis statement' was announced by the bourgeois government in 1980;
after the re-election of the social demoerats in 1982 the major cuts that accompanied
the 'crisis statement' were withdrawn, and never took effect.

Sources: See Appendix II.

The slow-down of economic growth figures and the threat of rising unemploy-
ment coincided with the maturation of Western European welfare states. An
optimal situation in terms of goals, target groups and means was reached. This
conjunction induced processes of reconsideration of welfare state institutions
and programmes, especially in the field of social 8e\;uiit-y. In most countries
this reconsideration began with a kind of 'action statement', i.e. the perception
that the future of social policy lines should be explicitly placed on the political
agenda. Incountries, where full employment has been maintained, that recon-
sideration resulted in a general continuation of existing institutions and pro-
grammes, with on minor places some redressment, and on other places further
enlargements and improvements. Inother countries the (political) acceptance
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of mass-unemployment, and the enforcement of unemployed-policies put pres-
sure on existing social security and social assistance programmes and provi-
sions. Not only in terms of unemployment or social assistance benefits, but on
the one hand also in terms of financial basis (social security contributions and
taxes), and on the other hand in terms of side-effects of long-term mass-
unemployment. Here governments, and not only right-wing liberal regimes, but
also coalition governments with social democratic participation undertook
actions in terms of 'crisis-statements' and 'first significant cuts'. 'Crisis-state-
ments' refer to the moment that governments explicitly announced that social
policy lines could not be continued without drastic changes. The measures,
taken as result of the 'crisis-statement' and resulting in the first significant cuts,
were nearly the same in the countries in question: (a) changes in indexation
of benefits, implying less than full compensation of price and wage increases;
(b) direct lowering of the level of benefits; (c) more strict entitlements to
benefits and services; (d) the introduction of more and more income- and
means-tested arrangements within the social security system; (e) certain tenden-
cies towards privatization of insurance schemes, and health care; (f) rationaliz-
ations, especially in welfare state services; and (g) shifting costs, in terms of
less redistribution to the public budget and more emphasis on insurance contri-
butions and direct payments for public services. In Belgium, the Netherlands
and the United Kingdom these measures were accompanied by a 'reconstruc-
tion-statement', a statement by which the government took the initiative for
a possible fundamental reconstruction of major parts of the welfare state, espe-
cially the social security system and/or the health sector. Finally, in two
countries, the Netherlands and the United Kingdom, an actual reconstruction
took place.

Using these specific lines of activities, 'action-statement', 'crisis-statement
followed by first significant cuts', 'reconstruction-statement', 'actual recon-
struction' as a kind of rough indicator, a second empirical indication of the
divergence of Western European welfare states can be found: different policy
options facing the social policy problems and challenges.

5.3. The Emergence of 'Strong' and 'Soft' Welfare States

Based on the outcomes of these two analyses, and especially the specific
location of individual welfare states two ideal-typical sets of countries can be
distinguished: (a) countries where an 'employment' (non-exclusivist) labour-
market record (low unemployment, high employment and high employment
growth) is linked with a societal and political commitment to and an institu-
tional guarantee of full employment, and in which, although sometime in the
early 1980s an 'action-statement' was formulated, since then no further actions
were undertaken, and even some welfare state institutions and programmes
were enlarged and improved; (b) countries where an 'unemployment' (exclusi-
vist), labour-market record (high unemployment, low employment and negative
employment growth) is linked with unemployed-policies, and in which, an
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'action-statement' was formulated sometime in the mid 1970s, followed by a
'crisis-statement, by first significant cuts', a 'reconstruction-statement' and an
'actual reconstruction'.

This classification can be regarded as a first, merely empirical definition of
strong ('employment' labour market record and welfare state maintenance) and
soft (,unemplow,ent' labour market record and welfare state reconstruction)
welfare states. 0 In its ideal-typical sense Norway and Sweden are the strong
welfare states, and Belgium and the Netherlands the soft welfare states among
Western European democracies. Austria, Finland and Switzerland can, con-
sidered from this rather empirical point of view, also be classified as strong
welfare states. Ireland and the United Kingdom belong to the soft welfare
states. Denmark tends to be a strong welfare state, while Germany and Italy
look like soft welfare states.

Beyond these first empirical observations two further theoretical arguments
can be brought forward. First, returning to the more abstract point of depar-
ture in the previous chapter, the relationship between states and (groups
and/or classes of) citizens, the ideal-typical classification of Western European
welfare states as strong and soft welfare states as presented above can be
interpreted in terms of conditions or (re)sources for the actions of states and
(groups and/or classes of) citizens. The relationship between states and citi-
zens in strong welfare states can be defined in terms of (re)sources, while in
soft welfare states, states and citizens regard each other primarily as conditi-
ons.

Second, this argumentation in terms of strong and soft welfare states consti-
tutes an additional explication of the relationship between states and citizens,
and should not be regarded as a qualification in terms of the solidity of that

..relation. Where welfare states follow 'unemployed-policies' (soft welfare states)
the relationship between state and citizens may be even more tied than when
welfare states pursue 'employed-policies' (strong welfare states). Here a kind
of paradox emerges. In more general terms it can be argued that the arrival
of mass-unemployment in some welfare states and the stronger involvement
of other welfare states in labour market activities, the maturation of welfare
state programmes, arrangements and institutions, the enlargement and improve-
ment of these programmes, arrangements and institutions in some countries,
and the redressment and reconstruction in other countries witness a further
deepening, with all its positive and negative aspects, of the relationship between
state and society.

The empirical, and first preliminary theoretical argumentation on welfare-
state divergence in Western European democracies since the mid 1970s asks
fnO'" ",nr .... l"hnO'"t ..tf ..Ynl"n"tnrv I'nnt,.vt C;:n",,. I'nnC,.nCI1C".Mctc nn th,. th ..c;c-~-- ---~-----~~------·-r----~·J----.-. ~~-----~----- -._--~---- -----
that demographic, economic and social developments changed the environ-
ment for welfare state evolution after the early 1970s.At the same time it is
unquestioned that since that period major political changes have taken place
which have modified the landscape of social policy decisions. However, would
it be this post-1970 complex of changed demographic, economic and social
environment on the one hand, and modified political relations on the other that
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caused this divergence? Or to take the example ofthe Dutch welfare state; Did
the economic slowdown following the 'oil crisis', the changed power relati-
ons between employers' organizations and trade unions, and the strengthening
of the right -wing political parties since the early 1980s transform the successful
(in terms of full-employment and broadening of welfare state programmes,
arrangements, and institutions) Dutch welfare state into a soft welfare state
('unemployment' labour market record and welfare state reconstruction)?

It is not yet time to answer these questions solidly. However, some prelimi-
nary hypothetical outlines can be presented. It were not the changes in the early
1970s thatprovoked fundamental variations and metamorphoses in the evolution
of Western European welfare states. These changes merely uncovered underly-
ing structural dissimilarities which had never showed up before. Strong and
soft welfare states, although structurally different, followed similar paths of
development in the post -war period of reconstruction and explosive econo-
mic expansion. Their structural disparity in terms of the specific constitution
of the relationship between state and society, and state and citizens (in terms
of conditions or in terms of (re )sources) appeared in the 1970s, but was as such
the result of long-term social and political processes, that is to say of the
character of major societal projects, policy formation, power relations, stra-
tegic options, processes of decision making, and fmally state variables over
many decades. Although the other aspects of social and political processes are
certainly important, for long-term welfare state evolution a major role should
be granted to the nature of hegemonic societal projects that were carried
through in single nations.

More concretely, the major hypothesis on the relationship between the na-
ture of hegemonic societal projects, the divergence of Western European
welfare states and the arrival of specific types of welfare states (strong and soft)
with their characteristic social policy configuration, runs as follows: the exist-
ence of an active relationship between state and society, and state and citizens,
in terms of (re )sources, turning into a strong welfare state route after the 1970s
(employment-policies and maintenance of relatively solidary welfare state
arrangements) is the outcome of the long-term (actually pre-war) dominance
of an industrial/institutional/creative (social-democratic) societal project; the
existence of a rather passive relationship between state and society, and state
and citizens, in terms of conditions, turning into a soft welfare state route since
the 1970s (unemployed-policies and reconstruction of welfare state arrange-
ments in a more selective direction) is the outcome of the long term (actually
pre-war) dominance of an industrial/market-oriented or subsidiary/regulative
(sometimes mixed up with more solidary elements (conservative, [neo- ]liberal
and confessional) societal projects.

The dominance or hegemony of specific societal projects as such is the out-
come of socio-political power relations, that is to say a more general power
matrix, wherein the positions of social and political actors advocating societal
projects come together. Two aspects seem to be highly critical in this context.
First of all a high level of power mobilization is likely to be effective only if
it is durable. For instance, a brief stint of left wing government, preceded and
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then followed by conservative cabinets, is unlikely to produce lasting institutio-
nal changes. Secondly, the translation of labour-party electoral support into
power will almost invariably require the formation of cross-class alliance: in
two party systems through incorporation and in multi-party systems through,
more likely, governing coalitions.ll

Up until today hardly any profound empirical research exists that explored
the relation between this divergence and the (long-term) dominance of societal
projects. Gosta Esping-Andersen found a relation between 'levels of full em-
ployment commitment' and 'left-wing power' (social-democratic welfare state
regime). He uses three indices to capture the full employment commitment:
expenditure on active manpower programmes; the size of public-sector em-
ployment as a per cent of the total (1980); and the expansion of public employ-
ment during the recessionary 1970s. In all three cases, it is obvious that full-
employment commitments are heavilydependent on left-wing political power.12
Besides these facts some evidence can be found in a study of Walter Korpi and
Michael Shalev. They studied working class organization and their control over
the government, in terms of post-war unionization and the proportion of the
electorate which supported parties of the left (traditional social democratic
parties and those to their left).13 This study resulted in a categorization of
OECD-countries over five groups of countries in terms of power distribution:
(a) Sweden, Austria and Norway where the working class has a high degree
of mobilization and has had a relatively stable control over the political execu-
tive; (b) Denmark, New Zealand, Britain and Belgium, where the working class
is relatively highly mobilized but where its control over the government has
been much more unstable and sporadic; (c) France, Finland, Italy, Japan and
Australia where the working class is relatively highly mobilized but where it
has been largely excluded from or only weakly represented in the govern-
ments; in France, Finland and Italy the labour movements are split between
social democrats and communists; (d) Ireland, United States and Canada,
where the working class has a relatively low degree of mobilization and has
been almost entirely excluded from the government; and (e) the Netherlands,
Germany and Switzerland; these countries are split by the Catholic-Protestant
line of cleavage; the mobilization of the working class is about average in the
Germany and the Netherlands, and relatively low in Switzerland, while in all
countries social democratic parties have been included in the governments for
relatively long periods, often as minority representatives in coalition govern-
ments. For the strong welfare states par excellence, Norway and Sweden, and
also Austria the findings of Korpi and Shalev fit with the above formulated
hypothesis. Long-term working class dominance can be equated with the hege-
mony ofan industrial/institutional/creative (social-democratic) societal project.
Finland is a somewhat difficult case. The data of Korpi and Shalev cover the
post-war period up to the late 1970s. Finland's relatively high score on the
strong-soft welfare state continuum results from more recent (post 1980)
developments in terms of governmental representation. That argument however
runs a prima vista against the long-term dominance thesis. Switzerland as a
strong welfare state (and the same would hold for Japan) is anyhow a specific
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case. Here the dominance of conservative societal projects seem to produce,
at least as far as labour market records are concerned, strong welfare state
outcomes. For the soft welfare states, Belgium, Ireland, the Netherlands and
the United Kingdom, the findings of Korpi and Shalev suggest that the socio-
political relations in these countries constituted no basis for a long-term
hegemony of industrial/institutional/solidary (social-democratic) societal pro-
jects.

Post-war growth of public (state) programmes, arrangements, and institutions
has mainly been due to the evolution of social politics and the welfare state.
For long, up until de mid 1970s it seemed that political relations, different
opinions on societal ordering and concrete demands hardly touched dailysocial
politics. Structural differences between welfare states in Western European
democracies seemed to evade. Arguments in terms of growing convergence
and uniformity gained ground. Nevertheless, from the mid 19705 onward a
historical tum surfaced in the history of Western European welfare states.
Divergence became to prevail convergence. In simply empirical terms that
divergence resulted in twodifferent categories ofwelfare states: countries where
an 'employment' (non-exclusivist) labour market record went hand in hand with
more or less unaffected welfare-state arrangements and institutions; and
countries where an 'unemployment' (exclusivist) labour market record ran along
plans and activities to reconstruct welfare-state arrangements and institutions.
In other words, welfare states diverged in strong and soft welfare states. That
divergent evolution was than, mainly in hypothetical terms, related to the nature
of the hegemonic societal project. The dominance of an industrial/institutional/
solidary (social-democratic) societal project was considered to be at the basis
of an evolution towards a strong welfare state, while the dominance of an
industrial/market-oriented or subsidiary/selective (sometimes mixed up with
more solidary elements) (conservative, [nco-]liberal and confessional) societal
projects was supposed to lead to the development of a soft welfare state.
However, these findings can only be regarded as a primary indication for the
existence of a relation between the divergence of Western European welfare
states and the nature of hegemonic societal projects. In the next two chapters
a more extended argumentation is presented.
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Chapter 6

The Arrival of a Soft Welfare State. Post-war Social Politics in
the Netherlands

The history of the Western welfare states is in many aspects a fascinating one.
The historical lines along which the individual states became mature welfare
states were so dissimilar that one could hardly expect to find so much in
common after World War Il. The German social insurance state, built in the
last decades of the nineteenth century under imperial surveillance, the Scandi-
navian welfare states based on broad workers-agrarian coalitions, the British
welfare state conceptualized during World War II out of a feeling of national
unity, The Dutch and Belgian welfare states marked by their pillarized struc-
tures and confessional hegemony, or the Italian welfare state as a remnant of
the fascist Corporate State.

However, after relatively strong pre-war, and immediate post -war dissimilar-
ities Western welfare states showed during the 1950s and 1960s a trend towards
growing convergence. The specific character of dominant societal projects, their
impact on the process of societal ordering. and divergent patterns in the
relationship between state and society for a long time seemed irrelevant for
the post-war evolution of Western welfare states. It was economic, social and
political restraints from the mid 1970s until the mid 1980s which affected the
parameters of welfare-state evolution. Although several aspects of convergence
remained, more structural differences became dominant. The crisis originated
a historical tum in the history of post-war welfare states, at the time accom-
panied by a historical divergence. Western welfare states were divided into
strong and soft welfare states.

In this and the following chapters these post-war peculiarities are further
examined. In that context, one thorough case-study, the development of the
Dutch welfare state (Chapters 6 and 7), is combined with a more general
comparative analysis of the evolution in other Western welfare states (Chapter
8). More extensive case-studies would go beyond the scope of this study. Apart
from specific knowledge of Dutch welfare-state evolution, the fact that the
Netherland .. renresents the soft welfare state amonz Western democracies is
~f-d~~i~i~e-hn~rt~~.- Compared to strong welfare ~tates, with their 'employ-
ment' labour-market records, and their maintenance of welfare-state institu-
tions, programmes and arrangements, the history of a soft welfare state more
explicitly uncovers the dynamics behind welfare-state evolution. Here contradic-
tions and constraints came up earlier, and also more distinctly than in strong
welfare states. Social politics and the welfare state started to dominate social
and political debates, obtained a central position on the political agenda, and
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originated tensions within the socio-political relations, the relationship between
state and society, and between the state and citizens. And at the same time,
the first shadows of alternative routes for welfare-state evolution, and alterna-
tive relations between state and society emerged.

The analysis of the post-war evolution of the Dutch welfare state is split
into two chapters. In this chapter concrete patterns, and even alternative
future routes of Dutch social politics are analyzed. That analysis is structured
along four distinctive phases. In the next chapter correlates and causes for the
emergence of a soft welfare state are studied in terms of demographical and
economic parameters, the role of politics, and the significance of dominant and
alternative societal projects.

6.1. The Post-war Evolution of the Dutch Welfare State: Four Phases

Incomparative perspective, the Dutch welfare state has been a late-comer, but
from the beginning of the 1960sit has developed at a speed unique for Western
democracies, and only approximated by Sweden. Four phases can roughly be
discerned in the post-war evolution (see also Charts 1 and 2).1

Table 1: Welfare State Rates and:
Social Expenditure Growth Rates

Phases of Years Average teal Average real Standard Average
Development growth rate growth rate deviation annual

of social of income increase ~
expenditure maintenance GDP-share

expenditure

Take-off 1952-1962 8.2 9.3 2.70 0.58

Expansion 1963-1975 85 11.3 1.63 1.30

Consolidation 1976-1982 3.9 4.8 1.71 0.83

Reconstruction 1983-1988 0.9 05 1.36 ~.58

6.3 7.7 356 0.70

1 Percentage points.

Sources: See Appendix U.
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Chart 1
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Until the first years of the 1950s the evolution of the Dutch welfare state
followed, in terms of institutional forms, pre-war lines. It was a period of
deliberation. But, although a fundamental reconstruction of the welfare state
reached the political agenda, as a result of the far-reaching proposals of the
Van Rhijn Commission, little changed. The only major institutional novelty was
the introduction, in November 1947, of the Noodwet Ouderdomsvoorziening
(Old Age Provisions Emergence Act). In the main field of social politics,
income maintenance, compulsory social insurance for sickness, occupational
injuries, and old age was still restricted to wage-earners, benefits and contribu-
tions were income-related, and the administrative organization was multiform
and corporatist of character. The average annual growth rate of social expendi-
ture was 1.8 per cent, and social expenditure of GDP even decreased between
1945 and 1951.

6.2. The 'Incrementalist Paradox'

In 1952 the 'take-off phase' of the Dutch welfare state, which lasted until
1962, started. During the first years of this period (1952-1958) the Netherlands
was governed by several confessional/social democratic coalition governments.
Between 1958 and 1962 governmental power was in the hands of a confes-
sional/liberal coalition. In institutional terms three major social insurance acts
were introduced, in 1952the Werkloosheidswet (Unemployment Insurance Act),
in 1957 theAlgemene Ouderdomswet (General Old Age Pensions Act), and in
1959 the Algemene Weduwen- en Wezenwet (General Widow's and Orphan's
Act). Especially the introduction of the Algemene Ouderdomswet marked a
crucial moment in the evolution of Dutch social politics. It was the first volks-
verzekering (national insurance scheme), covering all males and single women,
providing an indexed minimum flat-rate benefit, financed by income-related
contributions and administered by public councils. Here Dutch social insurance
left its strongly Bismarck oriented route in order to embrace the first Beverid-
gean social insurance principles.

The annual average growth rate of social expenditure reached 8.2 per cent.
In terms of GOP social expenditure rose from 12.7 per cent in 1952 to 18.5
per cent in 1962.Income maintenance (9.3 per cent) and housing outlays (12.6
per cent) showed the highest annual growth rates, expenditure on education
was about average (8.8 per cent), while health spending (5.6 per cent) remained
somewhat behind. In absolute terms income maintenance accounted for 42.1
per cent of total social expenditure growth, education for 39.3 per cent, health
for 13.3, and housing for 3.0 per cent.

The 'expansion phase' lasted from 1963 until 1975. Mainly under confes-
sional/ liberal governments, with confessional/social democratic interregnums
for the years 1965-1966 (the Cals Government) and 1973-1975 (the Den Uyl
Government), the Dutch welfare state reached a high degree of 'welfare
stateness'. In institutional sense the line of the first phase was continued. The
principle breakthrough towards general social insurance on the basis of citizen-
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ship since the introduction of the Algemene Ouderdomswet and the Algemene
Weduwen- en Wezenwet in the late 19505was continued. Firstly, another three
volksverzekeringen were introduced: the Algemene Kinderbijslagwet (General
Family Allowances Act) in 1962, the Algemene Wet Bijzondere Ziektekosten
(General Exceptional Medical Expenses Act) in 1967, and the Algemene
Arbeidsongeschiktheidswet (General Disablement BenefitsAct) in1975.Second-
ly, a general subsistence minimum, in order to protect the income of families
and single persons, emerged both within social insurance and the wage building.
This was accomplished along several steps. In 1963 the Algemene Bijstandswet
(General Public Assistance Act) was introduced. That act provided through
means-tested supplementary allowances support for people whose income was
below the minimum level. The degree of support varied from city to city. In
1964 the old age pension for a married couple was raised to the level of 70 per
cent of the minimum guaranteed gross income for an industrial worker, while
a single person received 70 per cent of a couple's pension. In 1968 a law on
minimum wage passed Parliament, wherein a minimum daily wage for bread-
winners (as basis for the calculation of benefit levels) was introduced in the
Werk/oosheidswet, as it was already without law introduced in the Wet op de
Arbeidsongeschikmeidsverzeketing (Disablement Insurance Act) of 1967.From
1970 onwards benefits according to the Algemene Ouderdomswet and the
Aigemene Weduwen- en Wezenwet were structurally enhanced attaining the level
of the net minimum wage in 1973.The Besluit Landelijke Normeting (National
Standardization Decree) of 1974introduced general rules for the determination
of the social assistance level. Net benefits according to theAlgemene Bijstands-
wet were fixed at 100 per cent of the net minimum wage for a married worker
aged 23 and older. Finally, the minimum benefits for breadwinners in social
insurance schemes were equalized to the net minimum wage in 1975.After that
time an overall social minimum for wages and benefits existed. This rather
incrementalist introduction of a sociaal minimuum(social minimum) was legally
completed in 1979 with the adoption of the Wet Aanpassingsmechanismen
(Adjustment Mechanism Act), which linked at a net-net basis all minimum
social benefits with the minimum wage, and along that line with the general
evolution of wages.

This institutional and programmatic evolution caused an explosive quantitat-
ive progress of the Dutch welfare state. The average growth rate of social
expenditure was high, 8.5 per cent, while the average annual increase of GDP
share, 1.30 per cent, is another indicator for the explosive evolution of Dutch
social politics. Between 1962 and 1975 social expenditure as a share of GDP
increased from 18.5 to 35.4 per cent. Income maintenance (11.3 per cent) and
L .............!__ /1'"" £. _'-" '"' ,1:., ... ,m .au.a. .. la.,f .,.,_ ...l..."'lPA a'IPA ...~ftA ...... ,,''''tJ.. ,...,1.:1,:1;
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outlays for education (4.7 per cent) and health (8.2 per cent) remained some-
what behind. In absolute terms income maintenance expenditure mainly ac-
counted for the enormous growth of social expenditure (64.8per cent), whereas
the share of education and health was about the same, 16.3 and 15.3 per cent.
The impact of housing outlays was fairly negligible, 1.5 per cent.
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The labour-market performances of the Dutch welfare state between 1952
and 1975 can be characterized as relatively stable. Although the employment
rate remained, seen from an international perspective, continually quite low,
somewhere around 60 per cent, employment growth scored annually about 0.9
per cent during the whole period, while unemployment stayed from 1954 up
until 1971 under 25 per cent. It was only in the last five years of this period
of growth that the first signs of stagnation and a worsening in labour-market
performances became apparent. The employment rate declined from 58.7 per
cent in 1970 to 54.3 per cent in 1975, employment growth was negative (-0.2
per cent) for these years, while the unemployment rate climbed from 3.3 per
cent in 1972 up to 5.3 per cent in 1975.

It is true that after the mid 1960s some of the first critics could be heard
from the side of the employers' organizations, right-wing Confessionals and
the conservative liberal Partij voor Vrijheid en Democratie (Party for Freedom
and Democracy; VVD). In 1970 even the President of the National Bank
warned against the fast growth of public expenditure. He argued for a slowing
down of or even an end to 'existing over-spending'. In that light the confessio-
nal/liberal Biesheuvel Government (1971-1973) opted for a restriction of the
growing inflation through retrenchments in social programmes and wage mode-
ration. However, retrenchments met with strong opposition, not only from
the trade unions, but also the centre-left of politics, and were withdrawn. In
their place, the government accentuated voluntary mitigation of wage demands
in exchange for abandoning retrenchments.

6.3. Basic Contradictions of the Dutch Welfare State

Up until the mid 1970s no barriers seemed to exist to a further successful pro-
gression of Dutch social politics and the Dutch welfare state. However, after
this time dark clouds appeared somewhat abruptly on the horizon of social poli-
cies and the welfare state. Economic, social and political restraints were intro-
duced. From a social policy perspective, the phases of expansion and growth
came to an end, and the phases of consolidation, and after 1983, reconstruction
began.

Unemployment as crucial parameter of Dutch social politics

If there is any factor in the post -war history of the Dutch society that has been
crucial for the development of economic, social and political relations, and has
been decisive for the evolution of Dutch social politics and the welfare state,
it is the arrival of mass-unemployment since the late 1970s. Although the labour
market participation was quite low, with 54.3 per cent even the lowest figure
for the major OECD-countriesZ, unemployment increased from 1.1 per cent
in 1970 up to 5.2 per cent in 1975. Since that time unemployment grew strongly
to it highest point in 1983, 12.5 per cent, and remained somewhat above the
10 per cent level during the late 1980s. This high unemployment figure has
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surfaced in a more general exclusivist labour market context: a low labour
market participation of women (41.1 per cent in 1987), high part-time employ-
ment for women (55.2 per cent compared to 10.1 per cent for men in 1987),
a relative higher unemployment figure for women (12.2 per cent compared to
7.1 per cent for men in 1987), and a high number of long-term unemployed .
persons (53.2 per cent in 1987).3This evolution first of all resulted in a strong
growth in the number of persons entitled to an unemployment benefit, either
according to the social insurances schemes, the Werldoosheidswet (Unemploy-
ment Insurance Act), and the WerldoosheidsvooTZiening (Unemployment
Provisions Act», or according to unemployment assistance, the Rijksgroeps-
regeling Wetkloze Werlcnemers (Government Unemployment Assistance ReguIa-
tion) (see Chart 6). In 1970 about 58.000 beneficiaries received an unem-
ployment benefit. That number increased up to 197.000 persons in 1975, and
up to 235.000 persons in 1980.After the early 1980s the number exploded, and
reached its highest point of 658.000 beneficiaries in 1984. A growing number
of these beneficiaries had to turn to social assistance regulations. In 1975 that
was about 18.8 per cent, in 1980 34.0 per cent, and in 1985 60.3 per cent. The
cost explosion for unemployment benefits was especially strong. In absolute
(constant 1975) terms from 1.2 billion HFL. in 1970, up to 10.3 billion HFL.
in 1983, and 8.3 billion HFL. in 1988. Or, translated into terms of total social
expenditure growth, the rise of unemployment expenditure accounted for about
18 per cent of the entire outlays for the period 1970-1983, and 17.7 per cent
for the period 1970-1988.

Chart 3
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Another important aspect of the Dutch labour market situation is the strong
growth in the number of disabled persons (arbeidsongeschikten). The number
of persons receiving a disablement benefit rose from 278.000 in 1970, 310.000
in 1975, 608.000 in 1980, 698.000 in 1985, up to 766.000 in 1990. From some-
what above 4 per cent to about 12 per cent of the labour force. According to
estimations by the Ministry of Social Affairs and Employment half of this
disablement can be ascribed to an 'unemployment component'. That reflects
the more or less unofficial purpose of the disablement schemes, being hidden
unemployment schemes in times of a far-reaching reconstruction of the Dutch
economy during the 1970sand 19808.Older workers of disappearing industries
were channelled out via the disablement insurance scheme, the so-called
WAD (Wet op de arbeidsongeschiktheid), with its long-term (up until the age
of 65) earnings-related benefits. Taking into account the official number of
unemployed, the 'unemployment component' as hidden unemployment in the
disablement schemes, and the impact of 'labour-market discouragement' about
one-fifth of the Dutch labour force did not participate in employment.

Its seems evident that growing unemployment and 'non-participation',
provisionally identified as economic artifacts, have in the wake of the economic
slowdown put pressure on the basic institutions and programmes of the Dutch
welfare state. Unemployment and 'non-participation' accounted for about 40
per cent of the growth of the Dutch welfare state clientele, and about a quarter
of social expenditure increase between 1970 and the mid 19808.In that light
the relationship between economic development and welfare state evolution,
or economic slowdown and growing contradictions within the welfare state,
seems to be a rather complex one, in which several countervailing factors
have come together. While economic growth decreased, or was even negative,
weakening the material basis for welfare state activities, rising 'non-participa-
tion, mainly in the form of unemployment and disablement, strengthened the
trend towards higher social outlays.

However, to what extent can Dutch unemployment and massive 'non-partici-
pation' be regarded as a strictly economic feature?4 For the period 1974-
1976 Dutch economic growth (2.6 per cent per annum), clearly surpassed
OECD (1.7 per cent) and EC (1.8 per cent) averages. In 1977-1979 the Dutch
economy grew somewhat more than the international average, but still at a
respectable rate, 2.4 per cent.S In all of the first years of the crisis (1974-
1976), the Netherlands had a surplus in their transactions with the rest of the
world, unrivalled by any other OECD-country and, except for a small deficit
in 1978-1980,they have been running a surplus up until the late 1980s.' Labour-
force pressure was at first relatively low, an annual increase of 0.4 per cent in
1973-1976,as compared with 1.5 per cent in the OECD and 05 per cent in the
EC.7 In the latter half of the 1970sthe Dutch labour force increased significant-
1yby 2.5 per cent between 1979 and 1984, as compared with 1.1 per cent in
the DECD. That growth resulted from a combination of a firm increase in the
labour-market participation of women, to some extent catching up with the
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lowest rate of Western democracies (29.2 per cent in 1979), and a surplus in
the immigration and emigration balance.'

In the context of these figures it is unlikely that the Dutch mass-unemploy-
ment can be explained simply or more precisely mainly by economic arguments.
A close examination points towards a more intricate explanation, in which the
relatively positive conjunctural preconditions, in terms of economic growth and
balance of payments, combined with structural weaknesses of the Dutch econo-
my (especially in terms of employment and employment growth) crossed
specific 'policy legacies", institutional barriers and policy responses. This mix-
ture of policy legacies, institutional barriers and policy responses can also be
followed along the specific welfare state phases. The developments during the
first two periods, the 'take-off phase' and the 'expansion-phase', are briefly
outlined, before for the third and fourth period and more integrated analysis
is presented.

During the 'take-off phase' of the Dutch welfare state (1952-1962) full em-
ployment was formulated as a major socio-economic target. In the 1951 in-
augural declaration of the Social-Economic Council (Sociaal-Economische
Raad), full employment was explicitly included as an aim of this tripartite
consultative body of the government, employers' organizations and trade unions.
The confessional/social democratic Drees Governments (1948-1952)formulated
in its government policystatements the willingness to anti-cyclical interventions
in the case of conjunctural unemployment. However, after growing unemploy-
ment in 1951 and 1952 the government adopted a submissive position. Only
under pressure from the trade unions, the Partij van de Asbeld (Labour Party;
PvdA) and some representatives of the confessional parties, and a changeover
in government did the Drees III Government (1952-1956) take some action
by means of fiscal expansion and public work provision. Full employment
policies remained however submitted under other policy goals, of which an
equalized balance of payments was dominant. Although keynesian ideas
certainly took some root in the late 195Os,labour market policies continued
to be confined to the supply side of the labour market. In that context the
centraal geleide loonpolitiek (centrally controlled wage policy) became the main
policy instrument of post-war reconstruction, industrialization and reorder-
ing of the economy. A controlled wage policy, regarding the strongly labour
intensive character of the Dutch industry, aimed at lowering the production
costs in order to stimulate exports. In that reasoning low labour costs would
induce balanced payments, economic expansion and along that road growing
employment. The arrival of the first confessional/liberal Beel Government
(1958-1959), after a long series of rooms-rode (roman-red) coalition govern-
ments, the completion of the industrial reconstruction, and low unemployment,
the geleide loonpolitiek came under strong pressure. The relations on the labour
market became tensed, and employers started to offer black wages and all kinds
of special bonuses to workers. In 1963 the centrally controlled wage policy was
officially abandoned.

The 'expansion phase' (1963-1975) was characterized by a further retreat
from interventions in industrial development and labour market relations. The
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basic ideology was 'that business should work out its own problems'. Although
fiscal policies of the successivegovernments were expansionary, public borrow-
ing was restricted to the capital market without using the instrument of money
creation. Although some labour market activities were initiated, (re )training,
employment exchange and mobility furtherance, these measures remained re-
stricted to the supply side of the labour market. More active (demand side)
labour market policies, arrangements and measures, leading towards an institu-
tionalized full employment commitment, did not emerge. Social policy in gener-
al was primarily focussed on a further extension of social insurance schemes
and provisions. Inthat context Dutch labour market policies were mainly direct-
ed at compensating the negative social co~uences of industrial develop-
ment and altering labour market relations.IO

Consolidation of the Dutch welfare state

In 1973 the confessional/social democratic Den Uyl Government came into
office. During the first two years of its interregnum this first, and only majori-
tarian 'left-wing' government countered the economic problems through exten-
sive stimulation programmes (lowering taxes, public employment growth), and
some attempts, however irresolute, to formulate active labour market policies.
The major policy targets were: reduction of the number of unemployed to the
level of 150,000persons, limitation of the growth of prices and wages, curbing
inflation, and a real economic growth of more than 3.75 per cent. The first
reaction to the crisis was rather expansive in fiscal terms. Besides that, a whole
series of conjunctural employment programmes (wage-costs subsidies, tempor-
ary work creation, additional work programmes) were implemented in 1974
and 1975.Increasing unemployment, growing inflation, and negative economic
growth in 1975, partly as a reaction to the 'first oil-crisis' in 1974,prepared the
ground for a turn towards more restrictive social policy options. In 1976 the
l%-operatie (1% operation) was proclaimed by the social democratic Minister
of Finance, Duisenberg. He opted for a limitation of the annual growth of
public expenditure to one per cent of the national income. In order to meet
that purpose first, however minor retrenchments in welfare-state arrange-
ments were announced (such as reduction of disablement benefits, reorganiz-
ation of family allowances, changes in indexation methods, cost-reductions in
the health sector, and some minor cuts in social assistance programmes). But
as its predecessor, the Biesheuvel Government, this government did not succeed
in realizing the envisaged curtailments (see Table 2).

The l%-operatie indicated the ending of a long period of major institutional
advancements since World War II. Although some minor improvements and
extensions of social programmes followed up until the late 1970ssocial politics
and the welfare state came under a regime of restriction and curtailments.
Here improvements were no longer the result of explicit policy considerations,
but mainly indirect effects of actions inspired by distinctive purposes. Such as
improvements according to international legislation (Directives from the
European Council), changes in administrative structures, induced by savings
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in social expenditure (reorganization of the family allowances), or modifications
provoked by cuts elsewhere (the eenmalige uitkering, a lumpsum benefit in order
to alleviate the income effects of social security and social assistance retrench-
ments). From then onwards supply and demand strategies co-existed in the
field of labour market policies, although job creation and retention was losing
ground to restrictive income policies and selective instruments for matching

Table 2: Rene_llments: Proposed and Adually Realized
betwMn 1976 and 1986 (in million HFL)

Intended Realizrt In
cuts cuts percentage

Den Uyi Government (197)1977)
Nota collectieve voorzieningen
en werkgelegenheid2 (1976) 4490 610 13.6

Van Agt I Government (1977-1981)
Bestek '81 (1978) 4510 2990 66.3
Operatie 1980 (1980) 9SO 950 100.0
Miljoenennota 1981 (1980) 1195 922 772
Operatie 1981 (1981) 1000 645 64.5
Miljoenennota 1982 (1981) 2500 63S 25.4

Total 10155 5732 56.4

Van Agt m Government (1982)
Operatie 1982 (1982) 4720 248S 52.6
Miljoenennota 1983 (1982) 46SO 4110 88.4

Total 9370 6595 70.4

Lubbers I Government (1982-1986)
Voorjaarsnota (1983) .1660 7&J 45.8
Mujoenennota 1984 (1983) 539S 4531 84.0
Miljoenennota 1985 (1984) 3788 2763 72.9
Miljoenennota 1986 (1985) 3615 3180 88.0

Total 14458 11234 77.7

Lubbers II Government (1986-1989)
Miljoenennota 1987 (1986) 2420 1525 63.0
Miljoenennota 1988 (1987) 1829 825 45.1
Miijuenennota 190'"9(1988) "'"" i%O 86.5.u.o;J

Total 6514 4310 66.2

Total All Governments 44987 28481 63.3

1 The realized cuts refer to a combined result of direct and more structural (over a longer
period) effects of measures taken.

2 Government documents in wbicb tbe cuts were announced.

Sources: See Appendix II.



170 The Imprisoned State

demand and supply on the labour market, such as vocational training and
(temporary) measures for handicapped persons and the long-term unemployed.

The VanAgt Governments (1977-1982) continued the policy routes, initiated
by the Den Uyl Government. In its 1978 government programme Bestek '81
(Compass '81) the first Van Agt Government (1977-1981) of confessional/libe-
ral signature, stated the following as being major policy targets: reduction of
the number of unemployed to the level of 150,000 persons, maintenance of con-
sumer purchasing power, a maximum public deficit of 5 per cent of GOP, curb-
ing inflation, stabilization of the regular public expenses burden, an annual
reduction of the labour income quota (arlJeidsinkomensquote) by 1 per cent,
and an improvement in the profit -earning of industry. Aggravating economic
relations, growing unemployment, a declining private consumption, the deterio-
rating financial position of industrial enterprises, and decreasing investments,
mainly as results of the second 'oil-crisis' after 1979, gave rise to strong pres-
sure on economic and social policy aims and practices. The Van Agt I Govern-
ment chose for a double strategy: on the one hand a reduction of state subsidies
to social funds, transferring the costs by means of an increase in social security
contributions towards employers and especially households; and on the other
hand further retrenchments. In that context labour market programmes were
reduced and revised, while the implementation became more selective and
decentralized. Early retirement, part-time work, flexibilization of the labour
market, a continuation of restrictive income policies, and the upgrading of skills
in tune with the needs of industry displaced active labour market initiatives.
More generally, the specific policy mix of non-intervention in private capital
activities and a compensating welfare state orientation, led to rapidly rising
public sector deficits as a result of decreasing economic growth and rising costs
of compensation for unemployment and disability. In that context, from the
late 1970s onwards, (restrictive) monetary and fiscal policy considerations were
aimed at a reduction of the public sector deficit.l1 Inthe field of social security
policies, as under earlier governments, retrenchments were mainly pursued
within existing welfare-state programmes and arrangements, but did not affect
the core of these programmes and arrangements: several reductions of the
indexation of minimal wages and social security benefits, recalculations of the
basis of benefits, the introduction of social security taxes on social security
benefits, lowering social assistance for young unemployed persons, reorganiz-
ation of family allowances, expansion of the qualification period for unemploy-
ment benefits, reduction of the minimum wage for younger persons, abolition
of unemployment benefits for persons of 16 and 17 years old, and introduction
and extension of personal contributions in health insurance. Although the Van
Agt I Government did not succeed in implementing all their planned retrench-
ments, its final score is clearly better than that of the centre-left Den Uyl
Government (see Table 2).

In 1981 the confessional/progressive-liberal/social democratic Van Agt Il
Government came into office. The general circumstances were, as under the
Van Agt I Government, far from encouraging. Actually, political pressure was
boosted by a growing public deficit, up to about 10 per cent of GOP. Against
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that background the formulated policy options were hardly compatible: main-
tenance of the net -net linking of wages and social insurance benefits, protection
of the purchasing power of the lowest income-groups, equal treatment of
workers in private industry and public servants, economic recovery, reduction
of unemployment, redistribution of work, stabilization of the regular public
expenses burden, and reducing the public deficit. The social democratic
Ministers in the Van Agt nGovernment came under pressure to finance their
income- and employment-policy lines by means of further retrenchments in
welfare-state programmes. Opposition from employers' organizations and trade
unions against a lowering of the benefit level in the sickness insurance scheme,
a serious electoral defeat in early 1982, and growing disagreement within the
coalition lead to the social democratic exit from the government in May 1982
before any concrete policy action was undertaken.

The ensuing confessional/progressive-liberal VanAgt IIIGovernment mate-
rialized the trend along which a stabilization of the regular public expenses
burden, and a reduction of the public deficit gained priority above policy aims
in terms of reduction of unemployment and a more or less solidary income
development. In two rounds of retrenchments the Van Agt III Government
realized cuts in social policy programmes for about 6,5 billion HFL. (see Table
2). These cuts were partly gained through higher contributions, especially for
the unemployment insurance scheme and pensions, and partly through the
freezing of benefits and income restraints for workers in the health sector.

The years between 1976 and 1982 can be characterized as the 'consolidation
phase' of the Dutch welfare state. Although all governments set their route
towards retrenchments and cutbacks in social programmes, their actions were
motivated by the intention to consolidate existing institutions, programmes and
arrangements. The annual average growth rate of social expenditure declined
to 3.9 per cent, while annual growth figures remained for all years under the
post-war average (see Chart 2). In terms of GDP social expenditure rose from
35.4 per cent in 1975 up to 41.3 per cent in 1982, partly as a result of extended
commitments, partly by the stagnated, and even negative evolution of the GDP.
The average growth figures for the separate policy fields dearly declined,
compared to the period 1962-1975: income maintenance (11.3 to 4.8 per cent),
education (4.7 to 1.0 per cent), health (8.2 to 4.2 per cent), and housing (12.6
to 5.4 per cent). In absolute terms income maintenance expenditure still
accounted for the bulk of social expenditure growth (66.6 per cent), while
health followed at 20.9 per cent. The impact of education (3.5 per cent) and
housing (4.4 per cent) was rather negligible.

The labour-market performances of the Dutch welfare state between 1975
and 1982 can simply be characterized as dramatic. Toe frrst signs of stagnating
and even worsening labour-market performances during the early 1970s became
more intense during the late 1970s and early 1980s. The employment rate
declined strongly in the early 1970s from about 58 up to 53 per cent in 1982,
while (average) employment growth was negative (-0.2 per cent) between 1975
and 1982. This trend was accompanied by growing unemployment. The unem-
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ployment rate increased from 3.9 per cent in 1974, 5.3 per cent in 1975, up to
11.3 per cent in 1982.

Reconstruction of the Dutch welfare stole

Since the coming of the confessional/liberal Lubbers I Government (1982-
1986) the fourth phase of the post-war evolution of the Dutch welfare state
set in. The preconditions were not so bright: stagnating economic growth, a
weak capital position of Dutch enterprises, low investments and high unem-
ployment. Where since 1975policy targets were formulated in a rather impre-
cise way in terms of priorities, the Lubbers I Government drafted its dsie-
sporen beleid (triple-tract policyprogramme ): first and foremost, reorganization
of public finances; secondly, economic recovery and improvement of industrial
activities; and thirdly, restoration of employment. From now on, the reorganiz-
ation of public finances, more concretely the reduction of the public deficit and
a stabilization of the regular public expenses burden, started to dominate social
policy options. The target of consolidating existing institutions, programmes
and arrangements gave way to explicit reconstruction plans in order to reorgan-
ize public finances. Improving the rentability of capital by lowering labour costs
became the major strategic option in order to restore employment in the long
run. Wage restraint and a decrease of collective burdens constituted the prin-
ciple means of this approach to unemployment. New slogans were deregulation,
decentralization, privatization and reconstruction of the state. Public employ-
ment had to be lowered by two per cent annually. Inaddition early retiremeDfi
part -time work and worktime reduction were emphasized in the public sector.
In May 1983the Lubbers I Government launched a plan for a far-reaching re-
construction of the social security system, Herziening van het stelsel van sociaie
zekerheid (Revision of the Social Security System). That plan devised the lower-
ing of benefit levels (from 80 and 75 per cent to 70 per cent of the last-earned
income), and a restriction of the rights of entitlement. Inaddition the govern-
ment followed earlier routes of retrenchments and cuts (budgeting in health
care, reconstruction of health insurance, reductions in family care), and a direct
attack on the income position of public servants and welfare-state beneficiaries.
Beneath an enduring freezing of social security benefits, the wage in the public
sector and social security benefits were lowered by 3 per cent. In terms of
initiated and realized retrenchments the Lubbers I Government was highly
successful (see Table 2).

The argumentations in terms of policy targets along the drie-sporen beleid
were continued under the Lubbers II Government (1986-1989). In the coalition
agreement of this government a further control of social expenditure was
announced. Labour market policies followed the lines of the Lubbers I period.
During this period the more structural effects of the reconstruction of the social
security system became apparent. Along these structural effects new retrench-
ments and curtailments were less drastic than under the Lubbers I Government
(see also Table 2). The main instruments were the non-indexation of the
minimum wage and social security benefits, and a reduction of social security
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rights of young persons. Besides these cuts even some minor improvements
were introduced in family and holiday allowances.

In the fall of 1989 a new, confessional/social democratic coalition, the
Lubbers ill Government came into office. In its government policy statement
this centre-left government formulated its major policy targets as being: the
realisation of the former more or less strict priority for economic recovery had
to be relativized; a further reduction of the public deficit and a stabilization
of the regular public expenses burden through minor curtailments in social
insurance and health programmes, had to be combined with new policy (social)
initiatives. Several new initiatives were combined under the title of sociale
vemieuwing (social revitalization): encouraging participation, and improving
the reintegration of people who lost their social position through labour-
market policies, employment provisions, and public work projects. However,
the process of sociale vemieuwing only made slow progress, or simply became
bogged down in plans and intentions. A new economic slow-down and a quickly
growing welfare-state clientele forced the Lubbers illGovernment to accord
new plans for far-reaching retrenchments and cuts. In their Tussenbalans
(Midway Report) of February 1991 a strong reduction in the high level of
absenteeism and a stabilization of disablement benefits were presented as major
measures in the social security sector in order to save about 3,8 billion HFL.
on a structural basis. When some months later new, and clearly higher figures
on the evolution of sickness and disablement insurance schemes were pres-
ented, the Lubbers ill Government decided to launch a second round of
fundamental reconstruction of the social security system, especially the sickness
and disablement insurance schemes.

These years of reconstruction caused a strong decline in the average real
growth rate of social expenditure for the period 1983-1988 to 0.9 per cent.
Annual growth rates not only stayed for all years below the post-war average,
but even crossed the negative growth line in 1984(see Chart 2). Although social
expenditure continued to grow in absolute (constant 1975) terms from 102
billion HFL. in 1982 to 107 billion HFL. in 1988, social expenditure in terms
of GDP decreased from 41.3 per cent in 1982 to 37.8 per cent in 1988. The
average growth figures for the separate policy fields showed the same down-
ward trend: income maintenance (4.8 to 0.5 per cent), education (0.9 to 0.7
per cent), and health (4.2 to 1.8 per cent). Only the figure for housing activities
rose from 5.4 to 6.5 per cent. Inabsolute terms income maintenance and health
shared the major load (33.4 per cent), while the portion of education (12.4)
and housing (15.7) lagged behind.

The labour-market situation of the Dutch welfare state remained dramatic
during the 1980s.The empioyment rate showed a further declining trend from
1982 (53.1 per cent) up until 1985 (51.5 per cent). Since then, a slight improve-
ment appeared. The employment rate increased for 1986 and 1987 up to 52.4
per cent. This evolution was also reflected in the annual employment growth
figures. For 1983 and 1984 the figures remained negative (-1.9 and -0.4 per
cent). From 1985 until 1987 employment growth was positive (1.1, 1.0 and 0.8
per cent). Unemployment continued on a relatively high level between 1983
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(11.7 per cent) and 1987 (10.3 per cent). More specifically, based on the figures
(for 1987) from Table 6 of Chapter 5, the Dutch labour-market record was
characterized by low labour-market participation (58.4 per cent; the lowest
figure for the twelve studied countries). with a large difference between male
(75.1 per cent) and female (41.1 per cent) participation. Unemployment is
unequally distributed, and mainly befalls women and youth. Long-term unem-
ployment is fairly high (53.2 per cent), and indicates the existence of a more
or less structural 'division of unemployment'.

6.4. New Paradigms for Social Welfare

The emergence of soft welfare-state contours constituted the basis for a relati-
velybroad and livelydiscussion on alternative routes for welfare-state evolution,
the debate on het basisinkomen (basic income), i.e. 'an income to which each
citizen is entitled, and is unconditionally allocated by the state'. The broadness
of the debate cannot be judged only from the extent to which political and
social organizations were taking part in the discussion, and the growth in social
and political support for the uncoupling of labour and income, but also from
the developments surrounding substantive aspects, the depth of the discussion,
the arguments for and against basic income and the extent to which proposals
have been worked out in detail.

Between 1975 and 1985 the debate expanded into a genuine social discourse
in the sense of a discussion exposing wide-scale participation by social and
political organizations. During that period the debate was on several occasions
thrown into top gear by the emergence of socio-economic developments and
controversial publications arguing for the introduction of different variants
of a basic income.

After an initial period of some years during which negative income tax was
put forward as a possible option in the Netherlands as elsewhere13, the debate
since 1975 has gone through four stages.

During the socio-ethical phase (1975-1980), the number of supporters of
basic income was relatively insignificant. Advocacy of basic income continued,
with one or two exceptions like the Politieke Partij Radikalen (Radical Political
Party; PPR), to be confined chiefly to individuals. With the arrival of the socio-
economic phase (1980-1983), several smaller organizations within the trade
union movement and the political world started to put forward the first detailed
proposals. These provoked reaction across the board, both positive and nega-
tive. The techno-institutional phase (1983-1985) can be regarded as the period
in which the debate reached its climax, at any rate as regards social engagement
and depth. This occurred chiefly in response to government plans for the
reform of social security and the appearance of the Watuborgen voor Zekerheid
(Safeguarding Social Security), a report by the Wetenschappelijke Road voor
het Regeringsbe/eid (Dutch Advisory Council on Government Policy; WRR).14
Almost without exception, social and political organizations expressed positions
either for or against basic income. During the political-strategic phase (1985-
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), attempts were made to revive the flagging debate by introducing 'realistic'
proposals. In that context, the left-wing was feeling the need to define its ideas
more sharply in opposition to more market-oriented (selective) proposals and
to combine forces.

With respect to the present balance of power between supporters and oppo-
nents, it must be said that the supporters of basic income in whatever form
have not yet succeeded in forcing any real social break-through. The number
of organizations counting themselves among the supporters of basic income
is, however, increasing. These days, supporters are to be found at every level-
- trade unions, political parties, women's movement, churches, new social
movements and claimants' organizations. But considerable resistance still
remains within the established social and political organizations. The official
position of these organizations is dismissive and the discussion within them
would, on the face of it, appear to be closed, in view of the fact that a number
of attempts by supporters to reopen the debate have all broken down. And yet
more recently, since 1985, there has proved to be an undercurrent of opinion,
consisting of individuals, working parties and organizations, which considers
further discussion of a basic income desirable. This undercurrent is found both
within the trade union movement and in the political parties (especially within
the FNV trade union federation and the PvdA. On the sidelines, moreover,
there is a growing number of supporters.

With regard to the substance of the debate, it is possible to identify two
parallel developments. On the one hand, the call for basic income is being
surrounded by an ever more complex set of arguments. If the nature of the
basic reasoning was originally simple, with socio-ethical arguments occupy-
ing a central position, as time has gone by micro- and macro-economic, insti-
tutional and ultimately also political (strategic) arguments have begun to play
an increasingly important role. In fact the whole range of arguments is being
developed right across the board. On the other hand, as the debate proceeds
there is a broad split developing between two currents of opinion: with sup-
porters of a more market-oriented (selective) orientation on the one hand
(CDJA [youth organization of the Christian Democratic Party], D'66 [Demo-
crats '66 - Progressive Liberal Party],Jonge Demokraten [Young Democrats],
JOVD [the youth organization of the Conservative Liberal Party], KIVI ~ro-
fessional association of engineers], WRR, and Wijvekate and Wijvekate)l and
supporters of a more collectivist (universal) approach on the other (Kuiper,
Landelijk Beraad Uitkeringsrechtigden [National claimants' organization], PRR,
Salverda, VoedingsbondFNV[Food-Processing Workers Union], and the Werlc-
plaats Basisinkomen (Workshop Basic Income)).l' That the split is not quite
so clean and simple is demonstrated by arguments and proposals encompassing
both collectivist/universal and clearly market-oriented aspects (De Beer,
Hogervorst, and Stroeken).17 At the same time, the proposals being advanced
are themselves steadily becoming more concrete. An increasing emphasis is
being placed on the detailed elaboration of dimensions, with a growing import-
ance being attached to the more technical aspects of financing and methods
of implementation.
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In the course of the discussion in the Netherlands, all different variants of
basic income have finally been advanced, even though some have admittedly
occupied a more prominent place in the discussion than others. The negative
income tax concept, for example, has never been able to boast any great popu-
larity. The JOVD, the youth organization of the Conservative Liberal Party,
was the only political organization with a detailed proposal for negative income
tax, which they themselves term afiscaliud basic income. This negative income
tax, which would be paid out to everyone prepared to contnbute to the life of
the community in terms of study, wage labour or domestic work in the home,
is aimed principally at optimizing the functioning of the market economy. A
second more detailed variant is put forward by Jan Stroeken. He distinguishes
his proposal sharply from proposals for negative income tax as discussed in
the seventies and at other times and based on a 'more sinister understanding
of negative income tax'. In his proposal, the negative income tax would be
strictly individual and would guarantee an income sufficient to sustain life
(12,000 guilders). Finally, the WRR details yet another variant in its report
Beleidsgerichte toekomstverkenning (Policy-oriented future study) as part of a
future scenario based on a sociocratic-liberal view. The level here would be
9000guilders, deemed to guarantee a reasonable basic minimum level of subsis-
tence while providing sufficient incentive to seek paid work. The majority of
the proposals relate to the partial basic income or full basic income variants.
Proposals for a partial basic income have been developed by the KIVI, the
WRR (one as a sample calculation in 1981and a second as a concrete propo-
sal in 1985),D'66, M.L. and F.P. Wijvekate, the CDJA, the PPR and a variant
by thelonge Demokraten. With the exception of the PPR variant, these propo-
sals can alI, like their underlying arguments, be labelled market-oriented
(selective). Concrete proposals for the introduction of a complete and individ-
ualized basic income are being formulated by the PPR, the Voedingsbond FNV,
a variant by Wiemer Salverda, S.Hogervorst, the Landelijk Beraad Uitkerin~ge-
rechtigden, a variant bythelonge Demokraten and the Werkplaats Basisinkomen,
The proposals, collectivist (universal) in nature, all take a broader view of social
organization, based on the necessity for a far-reaching redistribution of labour
and income, improvements in working conditions and worker participation, and
change in the nature of the production process. Whenever in the recent past
the political feasibility of proposals has become a more central issue in the or-
ganizations supporting full basic income, differences between specific variants
have tended to fade into the background again. In designing a strategy for in-
troduction, partial basic income and negative income tax variants have been
accorded the role of intermediate stages within a more collectivist approach.

Household basic income and contractual basic income come ultimately to
occupy a less prominent place in the debate. A household basic income is
described by Wiemer Salverda and Paul De Beer, but more by way of sample
calculation than as a concrete proposal. Kuiper's ideas on the way in which
basic income should be introduced in practice, point clearly in the direction
of a contractual basic income. The PPR's 1982 proposal, albeit less explicit,
can be regarded as doing likewise. To the proposal for a full basic income, the
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PPR couples a form of compulsory community service involving unpleasant
work. This is to be for a limited time span over the shortest possible period,
and the proposal adds that unpleasant work should as far as possible be auto-
mated. The Raad van Kerken (Council of Churches) would also like to see an
uncoupling of labour and income in combination with compulsory social ser-
vice.

A final balance sheet shows that the debate, following the wave of reactions
to the WRR report, has now entered calmer waters. Since 1985 there has
been hardly any major change in the positions of the major social and political
organizations. The reactions to the WRR proposal have made the supporters
on the left in particular realize that any social break-through is still a very
distant prospect. Moreover it has once again been made clear that widely dif-
fering reasoning and approaches can underlie support for basic income. The-
se new insights point to the need to pay more attention to political-strategic
aspects.

6.5. The Arrival of a Soft Welfare State

From an international comparative perspective the explosive evolution of the
Dutch welfare state, in qualitative, as well as quantitative terms, raises no
uncommon questions. The turn towards volksverzekeringen, national insurance,
was already preceded by the Scandinavian countries and the United Kingdom.
At the same time, all Western welfare states scored in terms of an explosive
evolution of social expenditure from the late 19505 up to the 19705. Yet, against
the specific national context of the 1930s and 19405 the strong advancement
of the Dutch welfare state is highly peculiar. Up until the mid 19505 the evo-
lution followed pre-war lines: compulsory insurance in case of sickness, occupa-
tional injuries, old age and - since 1952 - unemployment stayed restricted
to wage-earners, benefits were earnings-related, and the administrative organiz-
ation was multiform and corporatist of character. Education, health care, hous-
ing and poor relief were still predominantly organized along the conception
of the state as a confederation of denominations, in latterday political parlance
verzuiling (pillarization). In stricter terms of social politics an alternative
blueprint for the post-war Dutch welfare state, as proposed in the report
Sociale zekerheid of the Van Rhijn Commission in 1945, was after a protracted
debate between 1945 and 1952 rejected by the dominant political forces, the
confessional-cum-liberal block, including the confessional trade unions. The
commission envisioned a fundamental transformation of the Dutch welfare
state. Citizenship was chosen as the leading principle for social politics. 'The
society, organized by the state, is responsible for social insurance and freedom
from want of all its members under the condition that these members take
initiatives to provide that social insurance and freedom from want themselves.'18
In that light the commission proposed concretely: an universal set of insur-
ance schemes (volksverzekeringen), based on the principle of state responsibil-
ity for the well-being of all citizens, and executed and controlled by state
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institutions, a national health service and an important enlargement of social
services. Although the existing principle of earnings-related benefits was pre-
served for some of the social insurance schemes, a strong plea was made for
the introduction of overall minimum benefits, linked with a likewise newly
proposed minimum wage. Propositions that would equip the Dutch social
security system with a profound minimum subsistence level for all citizens.

Looking at the years of growth during the 'take-off phase', and especially
during the 'expansion phase' a striking paradox surfaced: a far-reaching trans-
formation of the Dutch welfare state was explicitly obstructed by the dominant
dirigantspolitiques; however, while dominant social and political organizations
attempted to secure prevailing structures, they introduced single elements of
the proposed transformation along a incrementalist series of changes, without
ever explicitly accepting them as a total package. This reality induces the first
major question concerning the evolution of post-war Dutch social politics: how
can this incrementalist susrender to a more universalistic social policy orien-
tation be explained?

Table 3: Welfare State Clientele
1975-1990 (x 1000 beMIitS JeJII'I)

Percentile Share
of growth between

1975 1980 1985 1990 75/80 80/85 85/90 75/90

Old Agel 1321 1448 1952 2143 29.7 SO.O 81.3 49.2
Sickness 280 306 257 330 6.1 -4.9 31.1 3.0
Disablement 310 608 698 766 69.8 8.9 28.9 27.3
Unemployment 2 197 240 659 549 10.1 41.6 -46.8 21.1
Social Assistance 229 162 206 219 -15.7 4.4 5.s -0.6

Total 2337 2764 sm 4007

1 Inclusive widows' and orphans' benefits.
2 Exx:lusivethe unemployment assistance regulations.

Sources: Appendix n.

The post 1975 evolution of the Dutch welfare state encompassed a basic contra-
diction. Being a reactive transferstate that did not possess powerful institutions
and established policy practices to intervene in more structural parameters
in order to guarantee more or less balanced socio-economic and labour-market
relations, the Dutch welfare state was in the long run unable to counter an
explosive growth of the welfare-state clientele. Especially from the early 19805
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onwards this explosive growth as such, translated into increasing financial
burdens and consequently growing public deficits (more than 10 per cent of
GDP during the mid 19805),initiated the process of a reconstruction of major
institutions, programmes and arrangements. In absolute terms the clientele of
the Dutch welfare state grew by more than 60 per cent in only fifteen years.
Demographic changes, as can be seen from the relative contribution to the
pension schemes (see Table 3), took account of about half the growth of the
welfare-state clientele between 1970 and 1985. The evolution of sickness and
social assistance benefits only contributed to a relatively insignificant, and even
negative share of that evolution. The major social components were disable-
ment and unemployment. For the entire period they determined respectively
27.3 and 21.1 per cent of the volume growth. Looking at the distinct periods,
a more differentiated pattern emerges. In the first period, 1975-1980,disable-
ment generated 69.8 per cent of the growth, and unemployment only 10.1 per
cent. These figures indicate a more or less unofficial purpose of the Dutch
disablement schemes, being hidden unemployment schemes in times of recon-
struction of the Dutch economy in the 1970s.Many older workers of disappear-
ing industries were gradually discharged through the disablement scheme with
its long-term (up to the age of 65 years old) income-related benefits. Between
1980 and 1985 the roles of the disablement and the unemployment schemes
were turned around. In these years unemployment constituted a major cause
for welfare-state clientele growth (41.6 per cent), while disablement accounted
for only 8.9 per cent. After 1985 the relations changed dramatically. The num-
ber of unemployment beneficiaries declined, while sickness joined disablement
as a major component of volume growth. More generally, this strong increase
in the welfare-state clientele changed the relation between the working popula-
tion and the welfare-state clientele quite fundamentally. In 1970 100employed
persons faced 46 welfare-state beneficiaries, of which 16were younger and 30
elder than 65 years. In 1980 these relations were 100-68 (32/36), and in 1990
100-85 (43/42).19 Linked with decreasing, and for some years even negative
economic growth, this changing relationship between the working population
and the welfare-state clientele put financial, as well as political pressures on
the fundaments of the Dutch welfare state as a reactive transferstate. Succeeding
governments were forced to find a sufficient financial and political basis for
welfare-state activities and transfers. In trying to find a certain balance between
maintenance of core institutions, programmes and arrangements, general
patterns were reconsidered and reconstructed.

This combination of an 'unemployment' (exdusivist) labour market record,
a growing contradiction between the basic character as a reactive transfersuue
and the inability to control the volume of the weifare-state clientele, and the
succession of a 'crisis-statement' (the l%-Qperatie in 1976) followed by first
significant cuts (Bestek '81 in 1978), a 'reconstruction-statement' (Herziening
van het stelsel van sociale zekerheid in 1983) and two rounds of actual recon-
struction measures forms the basis for characterizing the Dutch welfare state
as a soft welfare state. This setting brings on a second major question concern-
ing the evolution of post-war Dutch social politics: what are the more fundamen-
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tal reasons for the emergence of soft welfare-sUlte contours within the Dutch
welfare state since the mid 1970s?

Finally, it is to some extent paradoxical, but just the relatively dark perspec-
tives of a soft welfare evolution, in terms of labour-market records and welfare
state contours, seem to form fertile soil for the ripening of new paradigms
on social welfare. New dimensions of welfare-state evolution, the relation
between state and society, and citizenship could emerge. Here a third and final
major question concerning the evolution of (future) social politics arises: to
what extent do opportunities, or even pressures exist, in social and political tetms,
to tum into alternative routes for welfare-state evolution, and into altemotive
relations between state and society?

The first two major questions constitute the framework for the analysis of
the correlates and causes of the post-war evolution of the Dutch welfare state.
in terms of demograpbical and economic parameters, the role of politics, and
the significance of dominant and alternative societal projects, in the next
chapter. The third question is taken up in the final chapter.
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Chapter 7

Welfare State Evolution under Confessional Hegemony

From the 1850s until World War n a rich compilation of studies on Dutch
social politics appeared. They started with elaborated analyses of poor relief
in the nineteenth century', and ended with rich inquiries into social insur-
ance evolution since the early decades of the twentieth century.2 In general
these studies were characterized by their empirical richness and their often
straightforward painting of underlying social and political relations. Social poli-
tics was studied against the background of debates on societal ordering, on the
relationship between state, church and society, and on the principles of soeverei-
niteit in eigen kring (sovereignty in its own circle) and subsidiariteit (subsidiarity).
In that context, World War Il constituted a breaking-point. It seems as if the
social and political hardships of the crisis and the war not only necessitated
consensual social and political relations, but also forced social politics studies
into a strait -jacket of docility. In general, the broad societal context of the pre-
war analyses changed so that they simply followed existing legislative practise.
It was not until the early 19605that the broader societal perspective re-emerg-
ed. In his book De elite van de verzorgingsstaat (The Elite of the Welfare State)
Thoenes perceived the welfare state not simply as the embodiment of social
policy activities, but as a societal configuration in which the state takes its
responsibility in shaping the economic and social structure of society? From
a somewhat different perspective Vervoort emphasized the important conse-
quences of welfare state evolution for the role of the state, and the relationship
between state and society.4 About a decade later, Van Heek published Van
hoogkafitalisme naar verzorgingsstaat (From Developed Capitalism to Welfare
State). His contribution reflected the mood of the early 197Os,when the
untempered optimism regarding the prospects of the welfare state gave way
to more down-to-earth positions. Van Heck's major concern was the question
which parameters would induce welfare state continuity and progression. Where
the first answers to this question were relatively open, and even sensitive to
positive arguments, since the late 1970scontributions started to sketch pessimis-
tic and even dark perspectives for the future of Dutch social politics. The
welfare state changed from a research object to a societal problem. A broader
perspective was exchanged for an explicit crisis perspective. The themes of that
discussion were dominated by apocalyptic phrases. 'The stagnant welfare state',
'To an austerity state: unrooting and trimming the welfare state', 'The hole in
the hand of the Netherlands: economic stagnation and the bankruptcy of the
welfare state' and 'The declining days of the welfare state,.6 Scientists argued
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in terms of 'crisis' and 'stagnation'. However, the crisis was largely a declared
crisis. There had been hardly any serious and profound empirical research car-
ried out on the subject.

It is not surprising that in this context hardly any effort has been undertaken
to return to pre-war lines of argumentation, where social politics was studied
against the background of debates on societal ordering, and the relationship
between state and society. It is from this broader perspective that the post-
war evolution of Dutch social politics and welfare state is analyzed in this
chapter. Before the impact of dominant and alternative ideas on societal order-
ing, and the relationship between state and society are studied, a short argu-
mentation is presented along two more conventional lines of argumentation,
a search for demographical and economic parameters, and the role of politics
in a narrower sense.

7.1. The Impact of Demographical, Economic and PoUtical Parameters

Demography

The rather needy and impoverished circumstances of the old aged before and
just after World War II played a prominent role in introducing new program-
mes and arrangements for the elderly and survivors, such as the Noodwet
Ouderdomsvooniening (Old Age Provisions Emergency Act) in 1946, theAlge-
mene Ouderdomswet (General Old Age Pensions Scheme) in 1957, and the
Algemene Weduwen-en Wezenwet (General Widows' and Orphans' Act) in 1959.
But, once welfare state programmes. arrangements, and institutions were
completed the impact of demographic parameters manifested itself mainly
along quantitative lines. Between 1957 and 1982demographic changes can ex-
plain about 28 per cent of total social security expenditure growth. About 17
per cent resulted from the growth of the population as such, and about 11 per
cent from the changing composition of the population. The basic pension
scheme, and social assistance provisions for elderly and divorced persons
particularly contributed to the demographic effect.7

Demographic changes during the 1970s affected expenditure in all social
policy fields, although to a different degree and with different parameters.
Expenditure on health and social work was more strongly affected than expen-
diture on education. The impact of demographic parameters on total social
expenditure between 1970 and 1981 amounted to about 12 per cent. Estima-
tions for the period 1981-1990 support the thesis that the impact of demo-
graphic parameters has hardly changed during the 1980s.8

Economy

In general it seems obvious that the high economic growth during the 19505
and 1960s created an important material potential for the manifest evolution
of the Dutch welfare state, and extensive increases in social expenditure. This
relationship can be studied along several lines. First, actual correlation can be
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Table 1: Correllltloa Betwwll Auual Real G.-th Rates
of GDP and Sodal ~ncIlture 1H8-1918

Average Growth of GOP

Annual Growth of lag 0 lag 1 lag 2 lag 3

Total Social Expenditure
Income Maintenance
Education
Health
Housing

.46

.23

.59

.34

.04

.3S

.33

.33

.18

.01

.30

.34

.22

.08

.01

.57

.60

.21

.25

.11

Sources: See Appendix U.

Chart 1
Difference Between Social Expenditure

and GDP Growth Rates

tOr----------------------------,10

•.................................................................................•

o~----~H-----------------r-~O
-a-a

-4 -4

calculated. Table 1 shows the correlations between the annual GOP growth
rates and social expenditure increase for the period 1948-1988.It appears that
the correlation between GOP and total social expenditure growth for a time
lag of three years (.57) is only a fairly moderate one, while the correlation
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within the same year is not a significant one. Furthermore two other, although
again quite moderate, correlations can be found between GDP and income
maintenance expenditure growth for a time lag of three years (.60), and be-
tween GDP and education expenditure growth within the same year (.59).

Secondly, annual differences between GDP and social expenditure growth
can be analyzed (see Chart 1). This chart reveals a quite capricious pattern.
However, although hardly any correlation seems to exist between GDP growth
and social expenditure increase, one major feature shows up. Where since the
early 1960s up until the late 1970s social expenditure increase was without
exception higher than GDP growth, this relationship has reversed since the
early 198Os.Since then GDP growth has in each year been higher than social
expenditure increase.

Chartl
GDP and Social Expenditure
Related Annual Growth Rates
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Thirdly, Chart 2 and Table 2 show the specific annual relationship between
GDP growth and social expenditure increase. The pattern of the scatterplot
suggests that three more precise periods can be distinguished. During the first
period, 1964 until 1970, relatively high GDP growth rates went hand in hand
with high social expenditure increases. During this whole period social expendi-
ture increases were higher than GDP growth, while on average annual social
expenditure increases surpassed the economic growth rate by 3.1 percentage
points. The correlation between GDP growth and social expenditure increase
(0.68) is relatively high for this period. During the period between 1970 and
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Table 2: Period.specUk Correllldoll Betweell Amtual Real Growth RIdes
of GDP IUld Social ElIpellCllture

Phase Average Annual Differenc:c
Social Expenditure and GDP

Growth Rates

Correlation Between GDP
and Social Expenditure

Growth Rates

1964-1970
1971-1979
1980-1988

3.1
3.2
0.0

.68
-.08
-.70

Sources: See Appendix II.

1979, the years in which the first signals of an economic slowdown appeared
and unemployment increased for the first time to more than 5 per cent, the
relationship between GOP growth and social expenditure increase became less
transparent. In general, average growth figures came together, without any
correlation (-.08). Only the average annual difference between GOP growth
and social expenditure increase remained at about the same level as for the
period 1964-1970.Social expenditure increase continued to Surpass GOP growth
with an annual average of 3.6 per cent.

The third period, the years between 1980and 1988,shows that the relation-
ship between GOP growth and social expenditure increases has reversed. This
reversed relationship manifested itself explicitlyin the strong negative correla-
tion (of -.70) between GOP growth and social expenditure increase. Relati-
vely low GOP growth ftgures went hand in hand with relatively low social
expenditure increases, while social expenditure increases no longer surpassed
GOP growth.

Chart 3 can be seen as a general summary of the foregoing arguments. It
illustrates the relationship between GOP growth and socialexpenditure increase
in absolute (constant 1975prices) terms, and the way in which that relationship
varied during the three different periods. For the whole period of 1948 to
1988 GOP growth of one million HFL. resulted in an increase of 0.50 million
HFL. in social expenditure. For the periods 1964-1970, and 1970-1979 the
ftgures were respectively 0.42 and 0.72. While the relationship between GOP
growth and social expenditure increases in absolute terms was strongly positive
n_ ..._,.:1 ..1.0 l"to. 10"7~ ..1.:". .....0_,1 l....." ...1__ ,all "_1IU.. ,.!.. .n.a. .. 1..". oe..l., 1OQ~ 0_.
Ul' u.u.LU \.&.1.'" .La...", A.7IV", L.£,U.O "'"'uu ua.;, .,aun""" "'"un....OJ"""''''''' '"""" "'(&&&1 ..LJ''-A.I';;' • .a. va

the period 1980-1988GOP growth of one million HFL. resulted in an increase
of 0.22 million HFL. in social expenditure.

To summarize, economic growth seems to be a major contextual variable
in explaining strong post-war social expenditure increases. However, more qua-
litative characteristics of the post-war Dutch welfare state evolution, especial-
ly in terms of the incrementalist surrender to a more universalistic social policy
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Chart 3
Social Expenditure as a Function of GDP

At Constant Prices (1975) (in billion HFL.)
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orientation, cannot be explained by economic evolution and economic growth
as such. The same holds for an explanation of the emergence of soft welfare
state contours since the mid 1970s. Economic preconditions, in terms of
economic growth, hardly changed, but the relation between economic growth
and welfare state evolution, here explicitly in terms of social expenditure
evolution, reversed. While economic growth continued, and even accelerated
during the 1980s, welfare state consolidation and welfare state reconstruction
arrived, and consequently social expenditure stabilized in terms of GDP, and
even decreased in constant terms.

Electoral outcomes and govemment composition

To what extent can electoral outcomes, and consequently government composi-
tion explain the evolution ofOutch social politics and the welfare state, or more
in particular the development of social expenditure? A first indicator, which
could generate some insight, is de development of the GOP share of social
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Table 3: Soda) Expendlture/GDP Growth Rates
allder DUI'erellt Government CoaUtiou

Government Total social Income Health Housing Education
Coalition expenditure maintelWlcc

Confessional/social democratic

(1948-1958) 55 (0.54) 23 0.6 0.8 15
(1965-1966) 25 (1.27) 1.2 03 0.0 0.3

Confessional/liberal

(1959-1965) 45 (0.64) 3.2 0.4 -0.6 15
(1967-1973) 7.2 (1.03) 3.1 2.1 0.2 0.7

Social democratic/confessional

(1973-1977) 6.3 (158) 4.6 05 05 05

Confessional/liberal

(1978-1982) 4.3 (0.87) 3.1 0.6 0.1 -0.4
(198~1988) -35 (-057) -2.0 -05 0.2 -0.1

Total post-war period 25.7 (0.64) 15.8 43 1.2 3.6

Sources: See Appendix II.

spending under different government coalitions. Up until the early 19805the
increase in GOP share of social expenditure was strong under both kinds of
government coalitions (see Table 3). Looking at the average annual growth
confessional/social democratic coalitions scored clearly higher than confession-
al/liberal ones. That could be an indication for the fact that confessional/social
democratic governments pursued more expansionist social policy lines than
confessional/liberal cabinets. However, this difference is mainly a statistical
artefact. GOP growth was much stronger under confessional/liberal coalitions
than under confessional/social democratic ones. If both major growth periods
(in GDP share) are compared, the contessional/liberal coalitions between 1967
and 1973, and the social democratic/confessional coalition between 1973 and
1977, the average annual growth rate of 1.03 per cent for the period 1967-
1973was accompanied by an average annual increase in GOP of 5.0 per cent,
while the growth rate of 1.58 for the period 1973-1m was accompanied by
an average annual increase in GOP of 2.7 per cent. This interpretation is sus-
tained by the fact that average annual increase in expenditure at constant (1975)
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prices was about the same for both types of coalitions, 4,137 million HFL. for
the period 1967-1973 and 4,962 million HFL. for the period 1973-1977. Al-
though the contessional/liberal Van Agt I Government (1978-1982) shows a
high average annual growth rate of social expenditure as a share of GDP (0.87
per cent), that fact has to be assigned to low GDP growth during that period
(annually 0.6 per cent). A conclusion that is confirmed by the evolution of
average annual increases in social expenditure in constant (1975) prices, under
this government 2,905 million HFL. The figures for the period 1983-1988show
that times of expansion were past history. Social expenditure as a share of GDP
even declined in those years by about 3.5 per cent (annual average -0.57 per
cent). That was mainly the result of a declining share of income maintenance
expenditure, underlining the impact of reconstruction efforts in the field of
social security.

Table 4: Amtual ... Growth Rates of Social EspeBditure
ullClerDifferent Goftrnment CoaJitioas

Government Total social Income Health Housing Education
Coalition expenditure maintenance

Confessional/social democratic

(1948-1958) 7.3 7.5 5.7 36.0 7.3
(196S-1966) 8.3 9.7 7.2 -2.2 2.9

Confessional/liberal

(1959-1965) 7.9 12.0 5.4 -12.1 7.7
(1967-1973) 8.3 9.2 12.1 16.5 4.6

Social democratic/confessional

(1973-1977) 6.5 9.2 2.7 19.7 2.5

Confessional/liberal

(1978-1982) 3.1 3.0 4.0 0.5
(1982-1988 0.9 0.5 1.8 6.5 0.6

Total post-war period 6.3 7.1 5.7 13.1 4.4

Sources: See Appendix II.

In terms of real annual growth rates for social expenditure, there is hardly any
difference between confessional/social democratic and confessional liberal
coalitions. Furthermore the confessional/liberal governments between 1959and
1973 show higher, above average growth rates, while the confessional/social
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democratic governments reveal lower growth rates. The activities of the social
democratic/confessional Den Uyl government induced lesser average growth
than those of the confessionaljliberal cabinets before 1973. Here again, the
period of the Van Agt I Government uncovers the first signs of consolidation
policies.

The annual average growth rate for social expenditure decreased to 3.1 per
cent, and for income maintenance expenditure to 3.0 per cent. The figures for .
the period 1983-1988confirm the existence of a vital break-point. The confes-
sional/liberal Lubbers governments minimalized real annual average social
expenditure growth down to about 0.9 per cent, and for income maintenance
to even 0.5 per cent.

Table 5: Annual DilferellCes hetweea GDP powth and Sotlal Expeadlture
Growth Rates _!lder Different Government Coalltiou

Government Total social Income Health Housing Education
Coalition expenditure maintenance

Confessional/social democratic

(1948-1958) 3.0 3.2 1.4 31.7 3.0
(1965-1966) 4.3 7.1 4.5 -4.9 0.3

Confessional/liberal

(1959-1965) 2.4 5.3 -0.2 -13.7 2.0
(1967-1973) 3.2 4.7 6.6 7.1 -0.4

Social democratic/confessional

(1973-1977) 3.3 6.4 -0.2 16.9 -0.4

Confessional/liberal

(1978-1982) 2.4 2.7 3.7 4.7 -0.3
(1982-1988 -1.3 -1.7 -0.5 4.3 -1.6

Total post-war period 2.3 3.4 1.9 9.4 0.7

Sources: See Appendix II.

A final indicator for the impact of government composition on social expendi-
ture are the differences between the annual GDP growth rates and social ex-
penditure increases. In terms of total social expenditure no significant differ-
ences can be found between both types of coalitions. As far as specific sectors
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are concerned, confessional/social democratic coalitions seem to spend relative-
ly more for income-maintenance, while confessionaljliberal coalitions tend to
spend relatively more on health care. These figures also confirm the thesis
on the break-point in 1982.Since that time social expenditure growth, also in
its more specific substance (except housing expenditure), has lagged behind
the evolution of the GDP.

Table 6: SodaI EzpeIMllhm Growth IJI Constant (1975) Prkes
."r DHrennt GoYernmeat Coalitlou

Increase in social expenditure for
in million HFL.

Government Total social Income Health Housing Education
Coalition expenditure maintenance

eonCessional/social democratic

(1948-1958) 9,857 4;!Jf1 1,6m 877 363
average um 431 161 88 361
(1965-1966) S,682 4,124 713 -20 944
average 2,846 2,062 357 -10 472

Confessional/Iiberal

(1959-1965) 14,897 8,494 1,480 -604 4,296
average 2,128 1,416 247 -101 716
(1967-1973) 28,961 14,713 5,965 611 3,997
average 4,137 2,452 994 102 666

Social democratic/confessional

(1973-1977) 19,850 11,271 1,508 rxn 1,615
average 4,962 2,818 377 227 404

Confessional/liberal

(1978-1982) 14,526 6,826 2,388 4S
average 2,905 1,707 S97 11
(1982-1988) 5,541 -100 1,532 316 672
average 924 -17 2SS 53 112

Total post-war period 81,311 47,194 14,875 2,142 11,304
average 2,032 1,180 372 54 283

So/U'CeS: See Appendix n.
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Although all these analyses in more relative terms certainly provide some
insight into the existence or non-existence of differences between the two types
of coalitions, the increase of expenditure at constant (1975) figures is probably
the best indicator in order to analyze ultimate differences. No significant diffe-
rences can be found between both types of coalitions. Again the impact of re-
construction policies since 1982 can be traced back along an evident decrease
in absolute expenditure growth under the Lubbers governments.

So, as a short resume, it is not so much electoral outcomes, and consequent-
ly, the composition of governments that provide explanation for the post-war
evolution of the Dutch welfare state. Even the clear trend towards welfare state
reconstruction since the early 1980scan not simply be ascribed to confessional/
liberal cabinets. As far as the first activities and policy results of the confession-
al/social democratic Lubbers illGovernment (1989-) can be assessed, no es-
sential policy changes can be observed. Therefore, it seems necessary to study
more structural social and political relations. That is to say relations in terms
of social and political compromise, dominance and hegemony.

The more structural social and political aspects of post -war Dutch social politics
and the welfare state are analyzed along three specific periods, the period of
the post-war settlements (1945-1952), the period of 'take-off' and 'expansion'
(1952-1975), and the period 'consolidation' and 'reconstruction' (1976-1990).
Here, the post -war evolution of Dutch social politics and the welfare state is
studied from the perspective of existing, encountering and dominant societal
projects, and especially the ideas on the relationship between state and society.
For the first period, that of the post-war settlements, the analysis mainly con-
centrates on the debates on societal ordering between the confessional political
parties, with the Katholieke Volkspanij (Catholic People's Party; KVP) in a
dominant position, and the Social Democrats. In this context the arguments
within the various governments, and the debates between governments and the
Parliament take a central position. For the second period, of 'take-off' and
'expansion' (1952-1975), the analysis is additionally more specifically focused
on the role of confessional ideology and politics as explaining variables. It
seems at first glance quite contradictory, but between 1952 and 1975 social
politics laid the foundations for both the explosive evolution of the Dutch
welfare state, and at the same time the structural problems which have arisen
since the mid 1970s.Actually, these two faces of the Dutch welfare state have
one and the same breeding soil, confessional societal and political hegemony.
Finally, for the third period, the period of 'consolidation' and 'reconstruction'
(1976-1990), the analysis is centred on the more general evolution of societal
and political power relations, during which confessional social and political
organizations, although their position was contested more strongly than ever
before, continued to set out the principal lines of action.
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7.2. A Strengthening or Confessional Hegemony under a Roman-Red Banner
(1945-1951)

The first post-war cabinet, the confessional/social democratic Schermerhorn-
Drees Government (1945-1946) gave priority to economic and social reconstruc-
tion. The government was inspired by a strong orientation on societal ordering
and the organization of production and distnbution. In order to acquire a high
level of centralization the government developed the idea of a general social-
economic plan, the so-called Nationaal Welvaartsplan (National Welfare Plan).
On 25 March 1946 this plan was presented to the Parliament. In its explanatory
statement the government held that state intervention had increased during
the last five decades. It was now time to answer the question regarding the
extent in which the state as a matter of principle had to intervene in economic
and social life. Should massive intervention be a transient situation, from which
the state had to retreat once society and economy had recovered from the hard-
ships of the crisis and World War II? Or was a permanent leading role for the
state to be favoured? The government chose for this second option. A state
that only restricted itself to some measures of social protection would in the
long run expose its population to huge social insecurity and industrial life to
a continuous disruption of economical relations. In that context a conscious

Table 7:

Government DurationComposition

Schermerhorn-Drees
Beel
Drees-Van Schaik
Drees II
Dreesm
Drees IV
Beel
De Quay
Marijnen
Cats
Zijlstra
De Jong
Biesheuvel
Den Uyf
Van Agt I
Van Agt II
VanAgt m
Lubbers I
Lubbers II
Lubbers m

KVP-PvdA-CHU-VVD
KVP-PvdA

KVP-PvdA-CHU-VVD
KVP-PvdA-CHU-VVD
KVP-PvdA-CHU-ARP
KVP-PvdA-CHU-ARP

KYP-CHU-ARP
KVP-CHU-ARP-VVD
KVP-CHU-ARP-VVD

KYP-PvdA-ARP
KVP-ARP

KVP-CHU-ARP-VVD
KVP-CHU-ARP-VVO-DS'70
PvdA-KYP-ARP-PPR-D'66

CDA-VVD
CDA-PvdA-D'66

CDA-D'66
CDA-VVD
CDA-VVD
CDA-PvdA

1945-1946
1946-1948
1948-1951
1951-1952
1952-1956
1956-1958
1958-1959
1959-1963
1963-1965
1965-1966
1966-1967
1967-1971
1971-1973
1973-1m
Im-I981
1981-1982
1982
1982-1986
1986-1989
1989-
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combination of economic forces and integration within a general national
plan were required.'

The response of the political parties in Parliament was predictable. The
christian parties, the Anti-Revolutionaire POTtij (Anti-Revolutionary Party;
ARP) and the Christelijk Histonsche Unie (Christian Historical Union; CHU),
and the conservative liberal POTtij voor Vrijheid en Democratie (Party for
Freedom and Democracy; VVD), declared themselves to be against the ideas
of the government. The Social Democrats, the POTtij van de Arbeid (Labour
Party; PvdA) argued that in all phases of the economic cycle central govern-
ment control was required. In that context they warmly welcomed the idea of
the Nationaal Welvaansplan. They regarded the plan, combined with the intro-
duction of publiekrechtelijke bedrijfsorganisaties (Public Industrial Organiz-
ations) as the core of a planned economy'"

For the final outcome of the debate, the position of the other major coalition
partner, and since the war dominant confessional actor, the catholic KVP, was
crucial. Immediately after World War II the Catholics chose for a coalition
with the Social Democrats. The arrival of a rooms-rode (Roman-Red) coalition
was the result of their disappointment about and at the same time reaction
on the pre-war policy lines of the Colijn governments, and their concern about
a possible radicalization of non-christian workers. This strategic option was
related to more substantial views and ideas on the role of the state in ordering
society.l1 In controlling economic and social life the state had to accomplish
an active role, that was partly indefeasible (its primary tasks), and partly re-
stricted, dependent upon the activities of social actors, such as employers'
organizations and trade unions (its subsidiary tasks). Ideally, with the exception
of general supervision by the state, economic and social affairs had to be in
the hands of economic and social organizations and associations. However, the
specific balance of the primary and subsidiary tasks of the state was highly de-
pendent on the real existing relations and circumstances. From that perspective,
the Catholics pleaded immediately after the war, as did the Social Democrats,
although from a quite different theoretical position, for a geleide economie
(,controlled economy'). The KVP held that during a period of recovery and
reconstruction the state had to intervene actively in economic and social life
in order the take care of the common good. In that context the Catholics ac-
cepted with conviction central steering of the economy, the focus upon a Natio-
naal Welvaartsplan, and centrally controlled wage- and price policies. However,
these activities were primarily regarded as temporary subsidiary tasks which
had to be transferred to economic and social organizations and associations
as soon as the process of recovery and reconstruction would allow.

TIns position surfaced during the parliamentary debates OIi the Naiionam
Welvaartsplan, The KVP argued in favour of a radical transformation of the
individualistic-capitalist relations of before World War II. However, following
the arguments of the opposition, the catholic parliamentary fraction disagreed
with the principal argumentation of the government. In their view the cabinet's
option for a permanent leading role of the state in the ordering of the economy
and society indicated a trend towards 'state-socialism', which was incompatible
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with the principle of subsidioriteit.u Anticipating approaching elections the
government decided not to send in their statement of response.

The elections of 17 May 1946made the KVP the largest party in Parliament,
and laid the fundaments for the catholic/social democratic Beel Government
(1946-1948). In its government policy statement the cabinet chose for a more
distant position on the issue of state intervention in economic and social life.
The increased level of state intervention bad to be gradually replaced by self-
activity of individuals, groups of individuals and social associations. State
responsibility should be concentrated on guaranteeing the common good, and,
where needed, a general steering task. It became evident that the Catholics,
in contrast with the Schermerhorn-Drees Government, had taken over com-
mand. During the debates in Parliament the cabinet followed a solidaristic
line of argumentation in social matters, but at the same time, without mention-
ing it explicitly, emphasized the principle of subsidioriteit. In that context the
Nasionaal We/vaaTtspkm, suitably renamed Centralll Economisch Ptan (Central
Economic Plan), took on a completely different meaning. It was presented as
a amalgamation of estimates and guidelines in order to provide some orienta-
tion for plans and activities of individuals, groups of individuals and social
associations. In the parliamentary debates, this position was defended by the
KVP, CHU, and VVD. The ARP, still following the pre-war Colijn-position,
opposed any form of state intervention. The Social Democrats argued that the
line of age/eide economie in combination with the introduction ofpub/iekrechte-
lijke bedrijfsorganisaties bad to be continued. They expressed themselves to be
heavily disappointed with the government's line of argumentation and its con-
crete proposals. The PvdA concluded that the Centraal Economisch Plan was
no more than a optional prognoses for the future. In social democratic under-
standing a central production plan was not simply voluntary, but bad to formu-
late strict tasks for industrial branches and firms.13

In June 1948 the government sent its bill on the publiekrechtelijke bedrijfs-
organisatie, of which the introduction of a Centraa: Economisch Plan was a
component, to Parliament. However, as a result of an intended modification
of the Constitution, new elections were held in June 1948.

These elections did not particularly strengthen the position of the centre-
right of politics, but they weakened the position of the Social Democrats, who
lost two seats in Parliament. During the formation of a new government the
Social Democrats opted for a continuation of the confessional (catholic) / social
democratic coalition. This would, so they argued, provide an optimal basis for
progressive policy lines. The Catholics, however, used their centre position in
order to translate the weakened parliamentary position of the Social Demo-
crats into a minority position within the government coalition. KVP-leader
Romme pleaded for a 'broader base' for the new government, since he envis-
aged prominent challenges for a future cabinet, in terms of a grate maatsclulp-
pe/ijke reconstructie (great societal reconstruction). His real intention, how-
ever, was to deprive the Social Democrats of any real chance to implement
their programme of centrally planned economy and active state intervention
in economic and social life. The Drees-Van Schaik Government (1948-1951),
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taking office in July 1948, was beside Catholics and Social Democrats also
based on the christian CHU and the conservative liberal VVD.

In its government policy statement the Drees- Van Schaik Government
announced a continuation of the general policy lines of the Beet Government.
The cabinet choose for a further recurrence to 'normal' relations of competi-
tion, and a subsequent restriction of state intervention in economic and social
life. This intention was materialized along two major socio-economic issues.
First that was the treatment of the bill on the publiekrechtelijke bedrijfsorgani-
satie. The government proposed a structure in which an 'organic position' and
responsibility was provided to the 'associations of industrial partners', that is
to say to employers and workers. In that contextgemeenschapsverantwoordelijk-
heid (social responsibility), or state responsibility, had to be combined with
zelJverantwoordelijkheid (self-responsibility), or responsibility of employers
and workers. Which specific combination would be most productive depended
on circumstances of time and place.14 This option revealed a predominantly
confessional, and especially catholic conception of societal ordering, based on
the principle ofsubsidiariteit. More concretely, industrial and commodity boards
were to be established, in which employers and workers, under some minor
form of public supervision, preserved the interests of their industrial branch.

The parliamentary debates on the publiekrechte/ijke bedrijfsOf1P11isatieshowed
that the Social Democrats became more and more isolated with their pleas for
a guided economy and active state intervention. Contrary to the PvdA, the KVP
declared to agree completely with the intentions and proposals of the govern-
ment. In their view industrial organization was as a consequence of the prin-
ciple of subsidiariteit, a responsibility of the industrial partners, employers
and workers. The state should be given as much influence as necessary to
guarantee the common good. The Anti-Revolutionaries strongly contested the
government plans. They argued that the principle of subsidiariteit gave the state
more room for intervention, and a stronger supervision task than was required
on the basis of the principle of soevereiniteit in eigen kring. The state should
simply create conditions for an autonomous organization of industrial life, and
prevent disharmony and damage to the common good. The conservative liberal
VVD emphasized the individual responsibility of individuals and firms. Indus-
trial organizations had to be an organization of economic and social actors,
and not of the state.1S

The second issue concerned industrialization-policy lines. In its Nota inzake
de industrialisatie van Nederland (Memorandum on the industrialization of the
Netherlands) the government concluded that the Dutch economy - according
to the wishes of the majority of the Dutch people - was based on free enter-
prise production. This reality ied to the fundamental point of departure of the
message: the required industrialization had to be the result of private economic
decisions. This basic assumption was accepted by the confessional parties and
the conservative liberal VVD. The Social Democrats rejected it, and argued
that the profit motive of private entrepreneurs constituted a poor criterium for"
sound industrialization. The government simply restricted its role to the
creation of a positive 'industrial climate'. However, private production learned
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that enlargement of the room to manoeuvre for employers contaminated the
'social climate'. They asked for a more strictly and centrally guided process of
industrialization. Once again, the Social Democrats found themselves in a clear
minority position, only supported by the Communists.I'

The Drees II Government (1951-1952), which succeeded the Drees-Van
Schaik Government in March 1951 after a reconstruction of the cabinet, was
based on the same four party-coalition. As a result of the Korean War a new
socio-economic theme reached the political agenda, spending restriction and
wage and price control. The major question was how this spending restric-
tion and control had to be implemented: on the basis of a rather global
approach, and partly indirect measures, or through the direct intervention of
the state. The Social Democrats argued for a general price freeze. This freeze
had to be the onset of further price controlling activities, more specifically
price-settlements for goods that were closely related with the costs of living.
More generally, the PvdA pleaded for a clear link between price-control and
investment policies. The government answered through its Minister of Econ-
omic Affairs, the Catholic Vanden Brink.that it had chosen for a more global
approach, in which marginal control forbidding the passing on of wage increases
constituted the principal instrument.l?

7.3. Subsidiarity as Paradoxical Basis for Welfare State Evolution

The analysis for the second period (1952-1975) is structured along two paths.
First the general political and policy evolution which marked the route of Dutch
social politics towards the emergence of a matured welfare state is traced.
Secondly, the essential variable of this evolution, the role of confessional social
ideology and practise, is studied more carefully against the background of the
more general economic, social and political relations of the 19508and 1960s.

From catholic/social democratic accordance to political polarization

The elections of 25 June 1952were successful for the Social Democrats. They
not only gained three parliamentary seats, but with 30 seats they also became
the major party in Parliament. The social democratic leader Drees formed
its third cabinet on a confessional (KVP, CHU, and for the first time also the
ARP) /social democratic basis. Since unemployment increased relatively quickly
in 1952, the government preferred to give priority to active labour-market
policies. The Social Democrats argued for a continuation of industrialization
policies, public participation in industrial investment plans, public expenditure
growth, and the introduction of a general employment plan. Although, during
the debates on the 1953Budget the Drees m Government (1952-1956) initially
supported the line of the Social Democrats, the Queen's speeches of 1953and
1954 turned to confessional reasoning. On the basis of an apparent recovery
of the economic situation since 1953, the government argued for an improve-
ment in the labour-market situation through a general strengthening of industry,
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mainly through tax-reductions. Only at the supply-side of the labour market
did public intervention in the form of the centraal geleide loonpolitiek (centrally
controlled wage policy) continue, altho,t, the first demands for more differen-
tiated wage-policies became stronger. I Two more specific, although major
events characterized the years of the Drees m Government. Firstly, the defeat
of the KVP and the fact that the PvdA became the largest party during the
1952 elections, caused strong anxiety in the catholic camp. This led to a more
distant position being taken with respect to social democratic politics and more
specifically, in 1954, to the publication of the episcopal charge De katholiek in
het openbare leven van deze tijd (The Catholic in present day public life). In
this so-called Mandement the episcopacy pleaded for a stronger impact of ca-
tholic organizations in order to guarantee the Christian character of public life.
Membership of a series of liberal, humanistic, socialist or communist organiz-
ations was strongly discouraged or even forbidden. This move of the catholic
establishment certainly prepared the ground for the later drifting apart of
confessional political parties and the Social Democrats. Secondly, under the
Drees illGovernment the first national insurance scheme, theAlgemene Ouder-
domswet (General Old Age Pensions Act), was enacted in May 1956. This
enactment was based on advice from the Sociaal-Economische Road (Social-
Economic Council) of 1954, which proposed the introduction of an index-
linked old age pension based on compulsory insurance for all inhabitants,
regardless of their nationality and the source or level of their income.

During the campaign for the 1956 elections a severe confrontation was
fought out between the KVP and the PvdA. Before the elections the party
executive of the KVP had decided to vocalize their own role in social politics
and the construction of the Dutch welfare state more powerfully. Catholics
feared that Social Democrats, and especially their leader Drees, would take
to much credit for the new social legislation, especially the introduction of the
old age pension scheme. They launched their campaign under the banner Voor
Christendom, vrijheid en welvaan (For Christianity, freedom and welfare).1'
Although both parties, KVP and PvdA, won in the 1956 elections, the latter
days of the brede-basis-politiek (politics on a broad basis) under rooms-rode
coalitions had arrived. The Drees IV Government (1956-1958) continued on
the same coalition basis as the Drees illGovernment. However, the parliamen-
tary parties of KVP and ARP declared that they did not want to support the
new government in advance. The Social Democrats asserted that they accepted
in principle a parliamentary relation with the cabinet, but would refuse this if
the other partners refrained from accepting such a relation. As a consequence,
the Drees IV zovernment became an 'extra-narliamentarv' 1l0vernment.20 In
its government policy statement property accumulation and wage formation
took a central position. A plea was made for wage differentiation and wage
restriction. A worsening of the economic situation forced the Social Democrats
to accept the Nota inzake beperking van bestedingen (Memorandum on the re-
striction of public outlays) which announced a cutdown of public outlays in
February 1957. The relations between the confessional parties and the PvdA
became increasingly obscured. InParliament the conservative/moderate wing,
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including the confessional parties, handed in whole series of motions and
amendments, which provoked an equal amount of declarations of unacceptabi-
lity from the side of mainly social democratic ministers. The central theme of
discussion was the question how the fiscal restraints of the public budget could
be overcome. During the provincial elections of 1958 the Social Democrats
were clearly defeated, while the KVP and the conservative liberal VVD made
progress. The Social Democrats understood their defeat to be an undeserved
outcome of the restrictive government policies, from which the confessional
parties distanced themselves again and again. InDecember 1958, when public
fiscal possibilities were again thwarted by a motion, supported by the catholic
parliamentary party, the Social Democrats left the government. The transitory
Beel Government (1958-1959)meant the definite end of the brede-basis-politiek
under confessional( catholic) / social democratic banner.21

In the elections of 12 March 1959 the KVP consolidated its parliamentary
position. The Social Democrats lost one seat, while the conservative liberal
VVD gained 6 seats. A confessional/liberal government, the De Quay Govern-
ment (1959-1963), came into office. In its government policy statement Prime
Minister De Quay looked back on the era of rooms-rode coalition governments,
and declared that a brede-basis-politiek was only possible with sufficient agree-
ment regarding the role of the state vis-a-vis society. Economic and social rela-
tions, which required state control and intervention in the first years after the
war, had changed to such an extent that a reorientation of the relationship be-
tween state and society had become necessary. During this process differences
surfaced which had remained hidden during the specific post-war years. Where
Social Democrats continued to emphasize an articulated role of the state in
organizing society, the government under his command wished to underline
that respect and furtherance of personal freedom and responsibility, under the
recognition of the specific responsibility of social, private and public institutions,
constituted an essential aspect of a sound relationship between state and
society. The De Quay Government opted for 'less state and more individual
responsibility'. More concretely, the cabinet followed, supported by employers'
organizations and confessional trade unions, and at the same time contested
by the PvdA and the social democratic trade union, the road of liberalization
of the centraal ge/eide loonpolitiek and existing price control. Despite its more
reserved position regarding the role of the state the De Quay Government ini-
tiated several important social security laws,such as theA/gemene Ianderbijslag-
wet (General Family Allowances Act) and theAlgemene Bijstandswet (General
Social Assistance Act). The introduction of theA/gemene Bijstandswet was an
important step towards a further institutionalization of social welfare. This sche-
me ended existing poor relief practise, mainly based on charitable principles.n

In the elections of May 1963 the PvdA and VVD lost five and three seats
respectively, while the confessional parties consolidated their position. The KVP
even won one seat. The confessional/liberal coalition was continued under the
Marijnen Government (1963-1965).As major priorities the cabinet formulated
a level of public expenditure growth that stayed behind the increase in real
national income, and a decrease in taxes. High economic growth would render
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sufficient space to maintain and even improve collective provisions. More con-
cretely, the Marijnen Government enacted and prepared several social insur-
ance and welfare provisions that remained in principle within the formulated
financial setting, but actually, certainly considered from a longer retrospective,
went far beyond conceived boundaries: a social minimum level for old age and
survivors' pensions, an index-linked earnings-related disablement insurance
scheme, the Wet op de ArlJeidsongeschiktheidsver.zekering (Disablement Insur-
ance Act), introduced in 1966, that provided benefits up until the age of 65,
two new unemployment schemes, and an indexation of the family allowances.

The downfall of the Marijnen Government early in 1965 on a broadcasting
issue, led to the formation of the confessional/social democratic Cats Govern-
ment (1965-1966). The re-entrance of the Social Democrats in a rooms-rode
coalition was illustrated by the plans of the new government. The cabinet
formulated as its major goal the improvement of public intervention and
welfare provisions, based on a stimulation of economic growth. The social
democratic Minister of Economic Affairs, Den Uyl in particular held that
enduring economic growth required a more structural approach to industrial
development. The government announced the preparation of a long-term ec0-
nomic policy plan. The De Quay and the Marijnen Governments attempted
to hold public expenditure growth behind the evolution of national income, or
at least to prevent the growth from increasing beyond that evolution. Although
the Cals Government chose to follow in principle the same policy line, it realiz-
ed and even expressed publicly that an too strict interpretation of this policy
line would frustrate long-term economic and social progress. In its budget plans
the Cals Government explicitly accepted that the increase in public expenditure
would temporarily exceed national income growth in order to take the required
action in the field of public housing, education, public health and social security.
This policy line was not without concrete consequences. The increase in public
expenditure clearly surpassed national income growth, while a further increase
in public expenditure was announced in the 1967 Budget Plan. Discussing the
1967 Budget the conservative liberal, as well as the confessional parties strongly
criticized proposed public expenditure increases. The KVP agreed with the ca-
binet that some major social problems had to be resolved, but argued at the
same time that this had to be realized step by step along a path set with clear
priorities and financial backing. In the view of the KVP the Cals Government
wanted too much too fast. Against this background KVP parliamentary leader
Schmelzer handed in the following motion: "The Chamber, heard the General
Political and Financial Discussions on the 1967 Budget, judging that in the
intended financial and economic policy plans more guarantees have to included
for a balanced growth and against further inflation and unempioyment, pro-
nounces as its conviction, that also with a view on the possibilities for 1968
besides an improvement of the financial backing for 1967 measures have to
be taken in order to prevent additional expenditure increase for 1968, requests
the government to present proposals in that direction, and precedes to the
order of the day." The Cals Government perceived the acceptance of this mo-
tion as a vote of no-confidence and resigned. The so-called Nacht van Schmelzer
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(Night of Schmelzer) was a fact, and frustrated the relations between the
confessional parties and the PvdA for years.23

The elections in February 1967following the resignation of the Cats Govern-
ment, resulted in considerable electoral losses for the Catholics as well as for
the SocialDemocrats. The tradition ofconfessional/liberal coalitions continued
under the De Jong Government (1967-1971).Despite earlier objections confes-
sional politicians within the government and the Parliament seemed willing
to render a higher priority to the evolution of the public sector than under the
former coalition with the Social Democrats. Inits government policy statement
of 17 April 1967 the De Jong Government opted for a consolidation, and for
some special branches a further advancement of welfare state programmes,
arrangements and institutions. In 1967 the fourth national insurance scheme,
the Algemene Wet Bijzondere Ziektekosten (General Exceptional Medical
Expenses Act), actually a product of the Cats Government was enacted.
Furthermore, the Wet Minimumioon en Minimumvacantietoeslag (Minimum
Wage and Minimum Holiday Allowance Act) was introduced in 1968, the old
age and survivors' pensions were increased, and the unemployment assistance
benefits were linked to the minimum wage in 1970.

These four years of confessional/liberal government did not benefit for the
confessional parties. On the contrary, in the elections of 28April 1971the KVP
lost seven seats, and ended on 35 seats; the CHU decreased from twelve to
ten, and the ARP from fifteen to thirteen seats. The progressive parties, the
PvdA, the progressive liberal Demokraten '66 (Democrats '66; D'66) and the
Politieke Partij Radikalen (Radical Political Party; PPR) won eight seats, while
the newcomer Democratisch Socialisten 70 (Democratic Socialist '70; DS70),
a right-wing break-away of the PvdA also gained eight seats. The progressive
parties refused any form of coalition with the confessional parties. Although
the confessional parties were strongly divided on the question whether the
tradition of confessional/liberal coalitions had to be continued, they had no
alternative. The Anti-Revolutionary leader Biesheuvel formed a coalition
government with the three confessional parties, the conservative liberal VVD
and the new party, DS'70. In its government policy statement the Biesheuvel
Government declared that not all social welfare can be demanded from the
state. Citizens had to take their own initiative and had to take their personal
responsibility. The more since a clear imbalance had surfaced between the
wishes of citizens on the one hand, and the fmancial capabilities of the state
on the other. Enduring high public overspending brought a serious reconsider-
ation of state tasks to the top of the political agenda. Government and opposi-
tion became strongly engaged in controversies on the question how to resolve
not only the tension between wishes and capabilities, but also growing inflation,
and a tensed labour market in Western Netherlands combined with increasing
unemployment in other parts of the country. Ingeneral, the coalition parties
acknowledged that the state had gained a more important role in socio-econ-
omic life than ever before. Nevertheless, responsibility for sound economic and
social relations was a joint responsibility of the state, social organizations, em-
ployers' organizations and trade unions, and individual citizens. Inthat context
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they attempted to organize a Centraal Akkoord (Central Agreement) with em-
ployers' organizations and trade unions, while at the same time they empha-
sized the projijtbeginsel, the principle of consumer paid services in order to
relieve the financial burdens of the state as well as to stimulate the individual
responsibility of citizens and their organizations. The progressive parties clearly
pleaded against the projigfeginsel and underscored a more active and interven-
tionist role of the state.

It is with the Biesheuvel Government that the second period of the post-
war evolution of Dutch social politics and the welfare state ended. Social and
political relations were more tensed and polarized than ever before. Hardly

_ any convergence seemed to exist with respect to ideas on societal ordering, the
role of the state, the balance of responsibilities between state and society, and
the future of social politics and the welfare state. This forms the basis for the
analysis of the third period of Dutch social politics and the welfare state, the
period of 'consolidation' and 'reconstruction' (1975-1990).

Universalism and welfare state expansion under the banner of subsidiarity

Although post-war confessional hegemony can explain the principal direction
of social politics and the welfare state along the principle of subsidiariteit, the
specific orientation on more universalistic policy lines needs a more precise
analysis, in which a combination of several factors come together.

Such an analysis can not be undertaken without mentioning one major con-
textual variable. Obviouslythe explosive post-war economic growth rates played
a crucial role in creating a general political climate that provided social politics
with sufficient room to manoeuvre in a consensual environment. This ambience
surfaced more than once in social and political arguments. In general, during
the 1960s relatively high economic growth rates went hand in hand with high
increases in social expenditure. Increases in social expenditure were higher than
GDP growth. On average, annual social expenditure increases surpassed the
average annual economic growth rate by 3.0 percentage points. Already during
the Queen's speech of September 1960 the government judged that the econ-
omic climate was promising for social politics. Production and employment
reached levels higher than ever before, and allowed for an improvement in
wages, working conditions and social benefits. The Queens' speeches of 1961
and 1962 confrrmed this favourable context. More specifically, during the
debates on raising the level of old age pensions according to the Algemene
Ouderdomsverzekering Dutch employers' organizations were initiallyagainst any
increase and against the use of redistributive general taxation for purposes of
social politics. However, in a situation where the affluent economy left ample
room for profits as well as for wages and social security, resistance to strong
social demands tended to wane rapidly. Certainly, by occasion employers'
organizations expressed their worries about increasing costs, but ingeneral their
representatives in the Sociaal-Economische Road supported the expansion of
social politics and the welfare state during the 1960s. At times, they even
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expressed their explicit support for extensive social insurance, for social reasons
and for reasons of countercyclical economic policies.15

Within this general favourable context confessional social ideology and
practise developed. Changes of opinion within the three confessional parties
which had been taken place since the 195Os,constitute a first aspect. Immedi-
ately after the war the KVP took the lead in that process. Reconstructing
economy and society the Catholics clearly accepted a stronger role of the state
vis a vis society. They supported the more interventionist policy lines of the
post-war governments, although they never became tired of underlining the
pragmatic character of their position. The post-war ARP needed some years
to recover from their Colijn legacy. They perceived the policy options of the
post-war catholic/social democratic governments with great scepticism, and
criticized the catholic principle of subsidiariteit to undermine the individual res-
ponsibility of citizens in bringing about a too close relationship between state
and society.More concretely the ARP opposed the principle of ageleide econo-
mie and pleaded for restriction of state intervention and limits to the public
sector. Although the CHU also chose to adopt a reasonably reserved attitude
towards state intervention and a deepening of the relationship between state
and society, they preferred a more flexible position in political practise, and
joined the Catholics in several post-war governments in their so-called brede-
basis coalitions with the Social Democrats. From the mid 1950s onwards the
ideas and views of the three confessional parties began to find more common
ground. After completion of the reconstruction phase the Catholics relativized
their position towards state intervention in economic and employment matters.
It was time to return to the primacy of market relations and associative respon-
sibility. In that context, however, state tasks remained important in the field
of social insurance, social provisions, education and health care. During the
late 1950sand early 1960sthe Anti- Revolutionaries and the Christian Historians
adopted a more favourable attitude towards the welfare state, and caught up
with catholic opinions on social politics. The ARP even evolved from a strongly
critical position just after the war, to a quite positive attitude in the late 19605
and early 1970s. In its Programma van actie 1971-1975 (Action Programme
1971-1975)the ARP pleaded for social-economic policy lines aimed at: balanced
economic growth, regulation of the business cycle, full employment, reduction
of income and property differences, a fight against inflation and the completion
of social security arrangements. More concretely, the three confessional parties
clearly opted for a further expansion and completion of the Dutch welfare state.
They were as constructive in the building of mature social security, education,
health and housing provisions as they were critical to direct intervention in the
economy and the labour market. In their electoral programme of 1952the con-
fessional parties demanded an old age provision that would not only cover em-
ployees, but also the self-employed and farmers. Through the strong support
of the confessional trade unions Katholieke Asbeidersbond (Catholic Workers
Union; KAB) and Christelijk Nationaal Vakverbond (Christian National Trade
Union; CNV) in the 1954 recommendation of the Sociaal-Economische Road
to introduce a general old age insurance scheme, the confessional parties sup-
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ported the introduction of the first volksverzekering (national insurance scheme),
the Algemene Ouderdomsverzekering in 1957. From 1956,until the early 1970s,
the programmes of KVP, and to a growing extent of the ARP expressed their
concrete support for a strong expansion of social security programmes, arrange-
ments and institutions. The CHU, dominated by its more conservative wing,
took a more reluctant position. In general terms the confessional parties, in
line with the Social Democrats, opted between 1959 and the early 1970s for:
increases in old age and survivors' pensions, introduction of a minimum wage,
raising social security and social assistance benefits, introduction of new
schemes for disablement, unemployment, and a general social assistance
provision. In their common electoral Gemeenschappelifk Urgentie Programma
of 1971 (Common Programme of Urgency) the confessional parties made a
plea for the further enhancement of the old age and survivors' pensions up to
the net minimum wage, an extension of the disablement insurance scheme for
employees to a general insurance scheme, the inclusion of elderly and self-
employed persons in the medical expenses insurance scheme, and in general
a more equal distribution of income.26 Although the confessional parties,
supported by their social organizations, employers' organisations as well as
trade unions, remained relatively unwilling to render the state a more central
position in ordering economy and society, in the field of welfare activities they
clearly choose for a more universalistic position. Where they refrained from
economic control, and straightforward interventions in the labour market, wage
policies excluded, they opted for an apparent broadening of the risks to be
insured and the number and kind of citizens to be covered, and demanded the
introduction of a minimum wage and the enhancement of social security
benefits, up to the level of the minimum wage.

A second aspect constitutes the interaction of three strongly interrelated
components: a growing orientation of the confessional trade unions towards
their common interests with the social democratic trade union; a relative
strengthening of the more progressive wings within the confessional parties,
especially the KVP and the ARP; and finally, growing unsteadiness within con-
fessional ranks, combined with a unmistakable weakening of their hegemony
since the late 1960s. Since the end of the war the power and influence of the
trade unions grew due to the solid economic growth and the arrival of tensed
labour market relations. Inthat context the relations between confessional trade
unions, the catholic KAB and the protestant christian CNV, and the social
democratic trade union, the Nederiands Vesbond van Vakverenig;ngen (Dutch
Trade Union Confederation; NVV) became closer. Despite the shock of the
episcopal Mandement of 1954 contacts between the unions intensified, and
concerted positions were increasingiy taken, not only in discussions on working
conditions and wage-policies, but also in welfare state issues. In this context
of growing trade union power and concertation, the confessional politicians,
especially those on the more labour-oriented wings, became increasingly
involved with priorities and demands of the confessional workers. The emerg-
ence of a more pronounced trade-union connection within confessional politics
not only led to a more open mind for universalistic social policy options, but
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induced at the same time a relative strengthening of progressive elements within
the confessional parties, and growing interests for social policy matters. The
confessional trade unions had already advocated the introduction of the first
volksverzekeringen for old aged and survivors in the 19508.That trend continued
and even intensified in the 1960s. In 1959, after the break of the brede-basis-
politiek of the confessional parties and the Social Democrats, when the confes-
sional/liberal De Quay Government took office, a group of critical Anti-
Revolutionaries, with roots in the CNV. Van Eibergen, De Gaay Fortman,
Hazenbosch, Van Nierop, Roolvink and Ruppert, criticized the participation
of two Anti-Revolutionaries as members of the cabinet. In an address to the
party executive they formulated their anxiety for the anti-revolutionary partici-
pation in a government that, in their opinion, held a too one-sided signature,
a cabinet for entrepreneurs, and rendered insufficient guaranties for christian
social policy options.27 Several years later, during the formation of a new
government after the elections of 1963 the catholic first candidate and former
Social Minister, Veldkamp, obtained strong KAB support for its plea for a
coalition with the Social Democrats. Although other prominent catholic
politicians, Cats, Bogaerts, Klompe and Van Doorn, followed Veldkamp in his
attempts to restore the tradition of the rooms-rode coalitions, conservative/mo-
derate forces within the confessional parties succeeded in forming a confessio-
nal/liberal cabinet, the Marijnen Government. But even in the formation and
later policy activities of this government, the trade-union connection of pro-
gressive confessional politicians remained. Veldkamp, asked to accept the post
of Social Minister, formulated clear social policy demands, fully and openly
supported by the confessional trade unions: enhancement of the old age and
survivors' pensions up to the net minimum wage, higher family allowances,
introduction of a disablement insurance scheme, and a national insurance
scheme for exceptional medical expenses. Although he did not get a straightfor-
ward commitment, Veldkamp entered the cabinet on the promise that his
demands would be carefully considered.28The trade union movement continued
their support for Veldkamp during the period of office of the Marijnen Govern-
ment. When the discussion on the enhancement of old age and survivors'
pensions was held in the cabinet, Veldkamp met strong resistance from liberal
cabinet members and employers' organizations. The KVP leadership advised
Veldkamp to renounce his plans. At this point the chairman of the catholic
trade union, KABl threatened a casus belli if the government should thwart
Veldkamp's plans. 9 This warning had its intended effect, the pensions were
enhanced on 1January 1965.This area oftension between the conservative/mo-
derate wings, mainly oriented towards employers' organizations and organiz-
ations of the self-employed, and the progressive 'labourist' wings remained to
play a decisive role within confessional politics, and more specifically confes-
sional social politics. After the downfall of the Marijnen Government in 1965.
the progressive wings succeeded in forming a new confessional/social demo-
cratic coalition, the cats Government. The policy route this government chose.
was accepted by the conservative/moderate wings only with great reluctance.
They followed the actions and plans of the government with growing distress.
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During the debates on the 1967Budget the parliamentary leader of the Catho-
lics, Schmelzer, fired a clear warning shot with his motion demanding stronger
financial backing of the 1967plans and a plain redressment of the 1968Budget.
The government resigned. This charge of the conservative/moderate wing with-
in the confessional camp, not only frustrated the relations between Confes-
sionals and Social Democrats for years, but also caused severe repercussions
within confessional ranks as such. The unity within the catholic, and to some
extent also protestant christian pillar, showed clear fissures. The catholic trade
union openly declared that they perceived the government crisis to be irrespon-
sible. The former chairman of the KAB, De Bruyn, openly advised, in the social
democratic newspaper Het Vrije Volk, members of the catholic trade union to
vote for Social Democrats in order to support the programme of the Cals
Government, but at the same time to preserve their membership card of the
KVP. The KAB chairman Mertens even announced his intention of leaving the
KVP. The suggestion was also made to change the PvdA into a broad progress-
ive popular party, where catholic trade union members could find a home. Even
from the catholic media strong criticism emerged.30 During all the government
formations that followed until 1973,tensions surfaced between the conservative/
moderate and the more progressive wings, especially within the KVP and the
ARP, and only to a lesser degree within the CHU. Growing unsteadiness invad-
ed the confessional ranks, combined with an unmistakable weakening of their
hegemony since the late 1960s. The strengthening of trade union power, and
the growing integration between the social democratic and catholic trade
unions, aiming towards fusion in the 1970s, and the polarization within the
parties themselves, went hand in hand with other signs of confessional retreat,
from its organizational side often summarized under the notion of ontzuiling
(de-pillarization). In 1963the three confessional parties lost their parliamentary
majority, which they had obtained after 1918. They got 49.2 per cent of the
votes. In 1972 they ended up with 31.6 per cent. The catholic KVP was more
strongly hit than the other two parties. Their electoral support declined dra-
matically from 31.9 per cent in 1963, to 26.5 per cent in 1967, 21.9 per cent in
1971,up to finally 17.7per cent in 1972.In 196385 per cent of Dutch Catholics
voted for the KVP, in 1972 only 38 per cent.31 From an organizational point
of viewgrowing unsteadiness emerged along two lines. FIrstly, the catholic trade
union broke off from the pillar altogether and merged with the social demo-
cratic union in 1976.The protestant union, the CNV, remained. Secondly, the
three confessional parties started a path to merger in the mid 1960s. This not
only led to growing tensions within the confessional camp, partly based on the
anxiety within more progressive circles regarding the loss of social christian
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generally, and social politics more specifically. A flavour of ideological uncer-
tainty ran across confessional milieus. New social and cultural values invaded
society and politics, confusing conservative/moderate confessional circles for
a while. The principles of subsidiariteit and soevereiniteit in eigen kring seemed
to have lost their guiding vitality for future options ordering the relationship
between state and society, and the state and citizens. Progressiveness seemed
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only to be identical to the support of a further growth of the public sector and
state activities. So, during the late 1960s and early 1970s a period of confes-
sional reorientation and regrouping set in. The three above mentioned factors
had a kind of paradoxical impact on social politics. Where a growing orientation
of the confessional trade unions towards their common interests with the social
democratic trade union, resulting in and combined with a relative strengthen-
ing of more progressive wings within the confessional parties, induced a strong-
er confessional commitment to welfare state growth, qualitatively and quantitat-
ively' the growing confessional unsteadiness, combined with a unmistakable
weakening of their hegemony since the late 196Os, did hamper more moderate
and conservative confessional circles, supported by the employers' organizations
to reverse the switches towards a more tempered and selective welfare state
evolution.

A third aspect refers to some more specific characteristics of confessional
social ideology and practise, that encouraged social politics and welfare state
growth during the 1950s and 19605.32 These characteristics certainly did not
develop an autonomous dynamic, but were mediated through the social policy
practise of confessional politicians and representatives of the confessional
social organizations. The first characteristic refers to the societal ordering
aspect of confessional social politics. From its earliest manifestation the
principles of soevereiniteit in eigen kring, subsidiariteit and the organische moot-
schappij (organic society) not only gave way to specific corporatist institutional
structures along which major social policy activities became structured, but si-
multaneously created a broad institutional terrain for debating, defending, and
possibly, expanding social rights. Trade unions and employers' organizations
were drawn into a framework from whicb all sorts of social issues were put
on the political agenda. Here the confessional, as well as the social democratic
trade unions certainly took the lead, but even employers' organizations develo-
ped a more constructive stance towards the expansion of social politics. The
corporatist setting influenced social politics along a second path. Corporatist
institutions and confessional ideology actively discouraged and hindered trade
union options which became principally oriented towards wage and industrial
militancy. Combined with the pillarized division this also limited the industrial
room to manoeuvre, outflanking strictly industrial wage policies as a relative-
ly unattractive option compared to the direct union access to state policy-
making. Secondly, strictly economic and classical liberal argumentation in terms
of the negative impact in terms of economic disincentives of social policy activi-
ties, especially social security arrangements, is alien to confessional social
thought. Classical confessional doctrine certainly stressed the religious and
moral duty of individuals, and especially family heads to provide for themselves
and their families. But too strong an empbasis on simple economic reasoning
along the line of deliberate social harshness would imply that religious and
moral teaching would become less effective and material interests would be
overvalued. In this context labour-market participation of women was discour-
aged. The high absence of women on the Dutch labour market, up until the
mid 1970s, partly accounts for the relatively high level of the minimum wage
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and social benefits. It made generous benefits possible and nece~ as a
means to maintain family income instead of an individual wage.33 A third
expansionary aspect of confessional social ideology and practise is closely
related, the classical confessional conception of the rechtvaardig loon, the 'just'
or 'necessary' wage. From a confessional social policy perspective a minimal
level of subsistence, through the existence of a minimum wage, as well as a
minimal social benefit level, had to be preserved by the state in order to ensure
the livelihood of a family even in times of unemployment, sickness, invalidity,
and old age. Although this position was already taken in during the late 192Os,
in the post-war period it resulted in an incrementalist enhancement of all social
insurance, and later on also social assistance benefits up to the level of the
minimum wage, and the indexation of all minimum wage and benefit levels to
the general evolution of wages and prices. Fourthly, the idea and practise of
self-governing administration of social insurance through the private bedriifsver-
enigingen (Industrial Insurance Boards), controlled by employers' and trade
union representatives according to the principles of soevereiniteit in eigen mng
and subsidiariteit were based on open-ended financial principles. Based on this
fact, up until the early 1970shardly any internal mechanism of cost control and
restriction became operative.

Finally, a certain amount of the welfare states own dynamic should be men-
tioned. The introduction of the first volksverzekeringen in the late 19505,of the
Algemene Bijstandswet, and further major social insurance acts in the early
1960s induced an ongoing process of incrementalist improvements and advan-
cements, which started with step by step enhancements of the old age and
survivors' pensions during the 196Os,followed by analogous activities in other
sectors and the introduction of minimum levels and indexation in the wage and
social security building. Where the complexity of the process of social politics
for years after the war contributed to delays in social reform, these mechan-
isms worked the other way around after the mid 1960s, making it politically
and socially extremely difficult to stop public and social expenditure from
growing. Although conservative/moderate confessional forces, especially from
the catholic KVP and the protestant christian CHU, brought down the confes-
sional/social democratic Cals Government during the Nacht van Schmelzer with
a motion calling for a tighter budget late 1966, ensuing confessional/liberal
governments were not able to control a further expansion of public and social
expenditure. It took until the early 1980sbefore these internal dynamics could
be brought under some kind of control.

7.4. Toe Peripeteia oi Doich Sociai roiiuCli. Toe Arrivui oi Soil WeiillR
State Contours

From the early 1970s onwards Dutch social politics stumbled into a period of
political and ideological haggling. Although for several years a certain consoli-
dation set in, from the early 1980s onwards the fundamental parameters of
welfare state evolution emerged in all their harshness: in times of decreasing,
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and for some years even negative economic growth, high unemployment, high
disablement and sickness, relatively low labour-market participation, and an
ageing population, the strong growth of the welfare state clientele put to some
extent financial, but certainly political pressures on the fundaments of the Dutch
welfare state. Succeeding governments became forced to find a sufficient finan-
cial and political basis for welfare-state activities and transfers. Intrying to find
a certain balance, core programmes, arrangements and institutions were recon-
sidered and reconstructed.

As inso many aspects of Dutch social politics, it was quite contradictory that
the transition from welfare state expansion towards welfare state consolidation
and reconstruction took place under the most progressive post-war cabinet,
the Den Uyl Government (1973-1977). That government headed for fundamen-
tal redistribution, 'redistribution of power, income and knowledge'. Inthe field
of social politics, special emphasis was given to the welzijnswerk, social work.
The economic Centraal Planbureau (Central Planning Office) was supplemented
by the Sociaal en Cultureel Planbureau (Social and Cultural Planning Office),
mainly a social survey research institute. A certain, modest redistribution of
income was effected, a general minimum level of subsistence was completed
in 1974, and in 1976 a final volksverzekenng, the Algemene Arbeidsongeschikt-
heidswet (General Disablement Act) was introduced. However, alongside this
prolonged evolution towards more universalistic features of Dutch social
politics, growing welfare state criticism turned up. The first signals could
already be observed in the mid 1960s, when in conservative/moderate confes-
sional, conservative liberal and employers' circles the first objections were rais-
ed against steady welfare state evolution, and especially social and public expen-
diture growth. Although this first offensive certainly took political momentum,
with its major appearance in the downfall of the confessional/social democratic
Cals Government during the Nacht van Schmelzer in the fall of 1966, its basic
characteristic was mainly ideological, preparing the ground for a reorganization
of more moderate and conservative forces, and for a more prolonged battle
on the fundaments of social politics.

The 1972 elections, again, ended in disaster for the Christian Democrats. The
KVP lost eight, and the CHU three seats. Only the ARP won one seat. The
three confessional parties together obtained their lowest score ever, 48 seats.
The formation of a new government took several months. The internal diffi-
culties and political confusion within the confessional parties reached their
climax. Progressive confessionals, confronted with the lack of any alternative
after the defeat of the internally divided confessional/conservative liberal Bies-
heuvel Government, accepted a minority position within the first, and the only
progressively dominated cabinet in Dutch history, the Den Uyl Government.
Here nine representatives of the social democratic PvdA, the PPR and the
D'66 constituted the core of the cabinet, accompanied by seven members of
the KVP and the ARP. Inits government policy statement the cabinet declared
it's support of a fundamental remodelling of society. Based on the progress-
ive programme Keerpunt 72 (Turning Point '72), priority was given to an
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improvement in the quality of life, the maintenance and advancement of daily
living, housing and working conditions. In that context, a redistribution of inco-
me and property made up a major policy issue. The state was conceived as the
driving force for fundamental change. It was first of all external factors, the
arrival of the economic slowdown and the first oil-crisis, and later growing resis-
tance from confessional, conservative liberal and especially employers' circles
that thwarted an implementation of envisioned progressive changes and forced
the Den Uyl Government towards a more restrictive policy course. A planned
enhancement of state intervention in economic affairs through the Wet Seleaie-
ve Investeringsregeling (Selective Investments Act) and the Economische Stmc-
tuumota (Note on the Economic Structure), as well as a reconsideration of
ground policies were blocked. In this context, the basic political battle was
fought on the issue of unemployment. Progressive, social democratic as well
as confessional politicians and trade unionists opted for active labour market
measures, while politicians from the centre and right of politics, supported by
the employers and senior advisors chose for policy changes in favour of a more
restrictive and market -oriented position. In the government there existed no
battle-line between Christian Democrats and Social Democrats. The lines were
drawn between a restrictive Minister of Finance and a more expansive Social
Minister, the former being a Social Democrat, the latter a Christian Democrat.
Progressive policy options did not last for long. In combatting unemployment,
progressive Social Democrats and confessional politicians tried to innovate
policy instruments and strategic choices in many respects, but failed by the
inexperience with keynesian demand management and missing instruments.
Growing unemployment, increasing inflation, and negative economic growth
in 1975, partly as a reaction to the 'first oil-crisis' in 1974,prepared the ground
for a swing towards more restrictive social policy options. On 9 January 1976
nine captains of industry publicly intervened in the debate on socio-economic
policy parameters, and actually set out the lines for a more restrictive course.
They opted for a 'concentrated restriction of collective burdens - taxes, social
contributions, retributions and other public charges - in order to limit the
increase of labour costs without unacceptable pressure on wages,.M The
Government came under growing pressure, and proclaimed, later in 1976, its
J%-operatie (1% operation), that opted for a limitation of the annual growth
of public expenditure to one per cent of the national income. The J%-operatie
was not the signal for a fundamental reconstruction of the Dutch welfare state.
Itmainly constituted a turning point, where the mood of expansion was replac-
ed by considerations of consolidation and the first cautious moves towards
more fundamental reconstruction. However, it was at this point that the last
chance for active and institutionalized labour-market policy lines Wail given up.
When the progressive majority thought that the time was ripe to eam some
progress, on issues such as capital growth sharing and land policy, the KVP-
Ministers provoked the downfall of the cabinet.

The 1977 elections resulted in a huge victory for the Social Democrats, who
won ten seats and became with 53 seats, for the first time in history, larger than
the confessional parties, now united in the newly formed Christen Democratisch
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Appel (Christian Democratic Appeal), the CDA, with 49 seats. Although a
major attempt was undertaken to form a new social democratic/confessional
government, intensified christian democratic frustration from the period of the
Den Uyl Government, and internal differences of opinion on the one hand,
with at the same time growing self-confidence of the conservative/moderate
wing of the CDA, and changing industrial power relations in favour of the
employers' organizations on the other hand opened the possibility for a
christian democratic/conservative liberal coalition, the Van Agt I Government
(1977-1981). The activities of this cabinet symbolized the transition from
universalistic, and also to some extent state-oriented social policy options
towards more restrictive and market-oriented solutions. In those years the
goal of maintaining full employment, or at least the avoidance of mass-unem-
ployment was gradually overruled by the intention to subordinate the battle
against unemployment to other socio-economic goals, such as the reorganiz-
ation of public finances, economic recovery and improvement of industrial
activities. Although it was not yet possible to openly abandon the priority of
full employment and set course towards a more fundamental reconstruction
of social politics and public finance, step by step high unemployment became
politically accepted as a possible cure for de-railed social and political (power)
relations, and exaggerated welfare state commitments. Squeezed between the
largest party in Parliament, the Social Democrats, the still powerful trade
unions, and the progressive wing of the CDA on the one hand, and the conser-
vative/moderate wing of the CDA, the Conservative Liberals and the employers
on the other hand, the Van Agt I Government actually followed a policy of
muddling through, where increases in public and social expenditure, a growth
of public finance deficit went hand in hand with the first welfare state retrench-
ments and a reduction and revision of labour market programmes. Ingeneral,
this government formed the prelude for a new era of confessional politics.
Under the banner of the Christen Democnuisch Appel, the downward electoral
trend of the late 19605and 1970swas halted, and even reversed, while internal
conflicts were settled in favour of the conservative/moderate wing.

This new trend emerged only hesitantly after the 1981elections. The Chris-
tian Democrats lost one seat, the Social Democrats nine seats, and the Conser-
vative Liberals two seats. The major winner of these elections was the progress-
ive liberal Democrats '66,which gained nine seats. A confessional/social demo-
cratic/progressive liberal coalition, the Van Agt II Government (1981-1982),
came into office, but only lasted for a few months. The government policy
statement enclosed a series of policy options that were barely compatible: main-
tenance of the net-net linking of wages and social insurance benefits, protection
of purchasing power for the lowest income-groups, equal treatment of workers
in private industry and public servants, economic recovery, reduction of unem-
ployment, redistribution of work, stabilization of the regular public expenses
burden, and reducing the public deficit. Minister of Social Affairs Den Uyl,
as leader of the Social Democrats, was forced to fmance his income and
employment policy lines through curtailments in welfare-state programmes,
arrangements, and institutions. Opposition from employers' organizations and
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trade unions against a lowering of the benefit level in the sickness insurance,
a serious electoral defeat in early 1982, and growing disagreement within the
coalition led to the social democratic exit from government in May 1982. This
coalition break-up, and a strengthening of centre-right electoral positions
cleared the way for about eight years of confessional/conservative liberal rule.
Although the Christian Democrats again lost three seats in the 1982 elections,
the Conservative Liberals gained twelve seats. The existence of a christian
democratic/conservative liberal majority in Parliament, backed by changing
industrial relations, where employers' organizations were able to use the high
unemployment in order to force the trade unions on the defensive, made it
possible to accomplish a major break with earlier, relatively irresolute policy
stances. The Lubbers I (1982-1986) Government drafted its drie-sporen beleid
(triple-tract policy programme): first and for all, reorganization of public
finances; secondly, economic recovery and improvement of industrial activities;
and thirdly, restoration of employment. From then on, the reorganization of
public finances, more concretely the reduction of the public deficit and a
stabilization of the regular public expenses burden, started to dominate social
politics. The target of consolidating existing programmes, arrangements and
institutions gave way to explicit reconstruction plans in order to reorganize
public finances. In May 1983 the Lubbers I Government launched a plan for
a far-reaching reconstruction of the social security system, Herziening van het
stelsel van sociale zekerheid (Revision of the Social Security System). Inaddition
the government followed earlier routes of retrenchments and cuts (budgeting
in health care, reconstruction of health insurance, reductions in family care),
and a direct attack on the income position of public servants and welfare-
state beneficiaries. In the 1986 elections both the Christian Democrats and the
Social Democrats improved their position from respectively 293 to 34.6 per
cent (from 45 up to 54 seats), and 30.4 to 33.3 per cent (from 47 up to 52
seats). The Conservative Liberals lost their gains of 1982. Although the coalition
partners saved their majority, and stayed in office under the Lubbers II Govern-
ment, the internal power relations had drastically changed. Christian democratic
politics regained its strong centre position. Christian democratic policy lines
dominated social policy options more than during the Lubbers I Government.
This led to a coalition-exit by the Conservative Liberals in the summer of
1989. In relative terms, the Christian Democrats won the 1989 elections, by
stabilizing their own position (34.6 up to 35.3 per cent), and a defeat for both
the Conservative Liberals and the Social Democrats (from 33.3 to 31.9 per cent;
52 to 49 seats). These changed electoral relations, resulting in the termination
of a centre-right majority, and a relative improvement of the position of the
CDA, led to the confessional/social democratic Lubbers iiiGovernment This
government formulated as its major policy targets: the former, more or less
strict priority for economic recovery had to be relativized; a further reduction
of the public deficit and a stabilization of the regular public expenses burden
through minor curtailments in social insurance and health programmes and
arrangements, had to be combined with new policy (social) initiatives. Although
several new initiatives were combined under the title of sociale vemieuwing
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(social revitalization), a new economic slow-down and a quickly growing
welfare-state clientele forced the Lubbers m Government to accord new plans
for far-reaching retrenchments and cuts in the summer of 1991.

Beside these more general political and policyfeatures, a series of more specific
arguments can be taken up in order to complete the picture of the post-war
evolution of social politics in general, and the post -1975 changes in particular.
To some extent, although not to their full extent, the lines of argumentation
from the foregoing paragraph can be followed. It is obvious that the quite
positive impact of a major contextual variable, the explosive economic growth
rates in the 19505and 196Os,vanished in the 19705,and even became a major
constraint for the evolution of social politics and the welfare state from the
mid 19705up until the 19905.Although no strict relationship seems to exist
between economic growth and the evolution of social expenditure, the stagna-
tion of economic growth since the mid 19705 placed issues as redistribution
and solidarity high on the political agenda. The general context became a
critical one in questioning to what extent the welfare state crossed economic,
and especiallysocial and political boundaries. This general mood slowlyinvaded
the social and political discourse after the late 1960s. As already mentioned,
the first critical signals were given in the mid 1960s, when in conservative /
moderate confessional, conservative liberal and employers' circles the first
objections were raised against steady welfare state evolution, and especially
social and public expenditure growth. The positions of the Social Democrats,
pleading for stronger state control over economic decision making, newemploy-
ment possibilities in the public sector, and a consolidation of the welfare state,
and the Conservative Liberal, emphasizing a stronger orientation towards the
market and individual responsibility, arguing that post-war welfare state growth
had to be restricted, certainly coloured the political discourse, but were less
decisive than the position of the Christian Democrats. Although their absolute
prominence had weakened in the late 19605 and early 19705, their centre-
position was still of deciding importance. In their 1978 report Grondslag en
politiek handelen (Foundation and Political Action) the Christian Democrats
characterized the relationship between state and society for the first time with
the concept of gespreide verantwoordelijkheid (shared responsibility). This
concept symbolized to some extent a contemporaneous interpretation of earlier
principles such as soevereiniteit in eigen Icring and subsidiariteit. Gespreide
verantwoordelijkheid meant that responsibility for social-economic relations had
to be spread as broadly as possible, and had to be situated at the lowest level
possible. However, since shared responsibility of state and society simultaneous-
ly implicated an oriented responsibility, based on principles of rentmeester-
schap (stewardship) and solidarity, the state had to take its resPQnsibility and
had, more than ever before, to intervene in socio-economic life.3! This more
general, and relatively open position on the relationship between state and
society did not mean that Christian Democracy abandoned its critical stance
towards the role of the state. In their report Gespreide verantwoordelijkheid of
the same year the Christian Democrats formulated quite critical statements
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on the overloading of the state, on the high level of bureaucracy, and a growing
seizure of collective burdens on the national income. It was argued that citizens
expressed growing expectations vis a vis the state, were becoming more and
more dependent on the state, and had lost their willingness and capacity to take
their own responsibility. The report pleaded for a reversal of this trend. State
activities, especially in the field of socio-economic life had to be restricted.36

These critical statements found their way into the christian democratic electoral
programmes of the late 1970s and early 1980s. In their 1977-1981 programme
Niet bij brood aileen (Not by bread alone) the CDA argued that the trend
towards 'more state' had to be reversed, otherwise a unending process would
be set in motion: state intervention here would stimulate state intervention
there, until the state would control the entire socio-economic sphere. Along
that line society would become deprived of its own responsibility to weight costs
and benefits, while the welfare state would degenerate to a completely planned
and organized society. That was contrary to christian democratic principles.
In more concrete terms a plea was held for a restriction of redistributive state
activities, the introduction of personal contributions to health care, social
security, and other public provisions. The growth of the collective sector had
to be restricted, especially in the field of social insurance and social provisions.
In their 1981-1985 election programme Om een zinvol bestaan (For a Meaning-
ful Existence) the prevailing tone is even more serious. The relationship be-
tween state and society had come under severe pressure in times of high unem-
ployment and an explosive evolution of public and social expenditure under
stagnant economic conditions. Again, a plea was held for a restriction of state
activities. In that context a whole series of issues had to be put in perspective.
The programme referred to the system of indexation, the maintenance of pur-
chasing power, personal contributions to health and social security, the concept
of suitable work in the unemployment insurance, social security and tax abu-
ses.3? This growing orientation towards 'less state, and more market and per-
sonal responsibility' led to intense internal debates in christian democratic
circles. Actually, to some extent a double line of division existed. First of all
different strategic and ideological interests prevailed among the three confes-
sional parties, that merged during the 1970s. The KVP always opted for a more
statist position than the CHU and the ARP, although the latter party moved
to more statist opinions from the mid 1960s onwards. The second line was more
decisive for the post 1975 period. During the late 1970s two more or less
opposed lines of argumentation emerged within the CDA. More progressive
elements opted for accordance with the trade unions, and a stronger welfare
state commitment in fighting unemployment and defending the position of the
'weak' in society. The conservative/moderate wing pleaded for a reorientation
on the role of the state towards traditional subsidiary functions and more
nco-liberal economic policies. This internal struggle, symbolized by the clear
differences of opinion between the Minister of Finance Andriessen, and the
Social Minister Albeda, both Christian Democrats, dominated the activities of
the Van Agt I Government, and obstructed straightforward changes in social
politics. Although Andriessen had to resign, and the parliamentary fraction of
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the CDA pleaded for more active interventions in fighting unemployment, in
the longer run the power relations between both fractions shifted in favour
of the conservative/moderate wing. This trend already surfaced in the late 1970s
reports mentioned above, and the electoral programmes Niet bij brood alleen
(1977-1981) and Om een zinvot bestaan (1981-1985). After a final accentuation
of progressive christian democratic sentiments during the confessional/social
democratic Van Agt Il coalition, the progressive confessional option gradually
disappeared from the political scene. This evolution has to be placed in a
broader context of changing social and political power relations. In the 1970s
industrial relations became relatively tensed. Conflicts had become stronger
in the late 1960s, and even resulted in a series of 'wild-cat-strikes' in the early
1970s and a permanent failure to reach central agreements in wage formation.
The stance of several unions was quite militant, while employers' organizations
began to consolidate their veto-power ~ a centralization and concentration
of their different member organizations. The negotiations for a central natio-
nal collective agreement in 1974 meant a turning point in relations between
employers' organizations and trade unions. Although the representatives of the
employers organizations reached an agreement with the trade unions, their
members refused to accept the results of the negotiations. This event marked
the start of a long series of failures to come to national collective agreements.
Since that time, most confrontations between employers' organizations and
trade unions, with a major exception for the struggle on the price compensation
in 1977, ended in defeats for the workers' organizations. In spite of, or seen
from a different perspective, maybe as a result of their defensive strategy of
concessions the trade union failed in their attempts to secure jobs along arbeids-
plaatsenovereenkomsten Gob security agreements), to fight cuts in wages and
social security benefits, and since the early 1980s to counter mass-unemploy-
ment through a far-reaching redistribution of work. Employers used some first
exercises on work time reduction in combination with wage cutbacks, in order
to reorganize their productive capacities, and to reduce over-capacities. Since
1985 they resisted any further substantial reduction of work time. The outcome
of this global evolution of industrial relations had important impact on more
strict political relations. Where the emergence of a more progressive wing
within the confessional parties, and especially the KVP, was closely connected
with growing trade union power and the emergence of a more pronounced
trade union connection, the weakened position of the trade union movement
since the early 1980s constituted a condition for a strengthening of more
market-oriented and selective opinions within the CDA. Actually, the impact
of the trade union connection with more progressive elements in confessional
politics, was converted into a kind of industrial connection along which repre-
sentatives of employers' organizations, and especially of the Nederiands Christe-
lijk WerJegeversverbond (Dutch Christian Employers' Federation; NCW), gained
more direct access to social policy formation.

More in general, the diffusion and radicalization of the confessional trade
union movement forced confessional politics to move the centre of their (social)
politics. Where for long Christian Democrats used corporatist structures and
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institutions in order to implement the general lines of their societal project,
they now shifted more and more to the field of parliamentary politics. This
was not without complications, considering the loss of their electoral majority
since the late 1960s and growing internal discrepancies. This still relatively
unbalanced basis for social politics forced Christian Democracy to make a
second change regarding the centre of their (social) politics. The core of
confessional (social) politics moved from a strong parliamentary orientation
towards the primacy of the governmental level. From the early 1980s, with the
arrival of the Lubbers I Government, the unity within christian democratic
politics became organized along strict government programmes, which actually
undermined parliamentary politics. This evolution probably constituted the
major paradox of post -war confessional politics: in order to maintain their social
and political hegemony, Christian Democracy, withdrew from their genuine
field of politics, corporatism, and shifted their activities into parliamentary, and
finally governmental echelons.

In this general context of changing social and political (power) relations, and
a strengthening of more market -oriented and selective social policy options ear-
lier characteristics of confessional social ideology and practise, which for long
stimulated the evolution of social politics and the welfare state, began to work
in an opposite direction. Until the early 1970s a certain consensus existed
between the major corporatist partners, employers' organizations and trade
unions on principal socio-economic topics, such as wage-policies, the enlarge-
ment of welfare state programmes and provisions, and working conditions. That
was demonstrated by the fact that most social policy advises of the Sociaal-
Economische Raad were unanimous. However, since the mid 1970s the climate
changed. The relatively high level of accordance disappeared when the em-
ployers' organizations started to plea for welfare state reduction, and the trade
unions followed their way in pleading for consolidation, and even further
extension of welfare state arrangements.39 At the same time the confessional
orientation towards family income maintenance and the protection of a recht-
vaardig loon (necessary wage) along minimum wage and benefit levels, and an
indexation to the general evolution of wages and prices, began to develop an
autonomous dynamic that was to be controlled only with great difficulties and
at high costs. Besides this, the idea and practise of self-governing administration
of social insurance regulations under the control of employers' and trade union
representatives induced a more or less unofficial practise in disablement insur-
ance. Here the Wetop deArbeidsongeschiktheidsver.zekering(Disablement Insur-
ance Act), introduced in 1966, became as used as a kind of hidden unemploy-
ment scheme in times of the reconstruction of the Dutch economy in the early
19705. Many older workers of disappearing industries were placed under the
disablement scheme with its long-term (up until the age of 65 years old)
income-related benefits. Trends and practices that seemed only to be reversed
through a fundamental reconstruction of the welfare state.
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7.5. Welfare State Evolution under Confessional Hegemony

These analyses of the evolution of confessional hegemony after World War IT
present the appropriate context for providing some answers to the first two
major questions on the development of the Dutch welfare state, as formulated
in Chapter 6. First, following the post-war evolution of the Dutch welfare state
during the 19505 and 1960s, a striking paradox surfaced: a far-reaching trans-
formation of the Dutch welfare state was explicitly obstructed by the dominant
dirigantspolitiques; however, while dominant social and political organizations
attempted to secure prevailing structures, they introduced single elements of
the proposed transformation through an incrementalist series of changes,
without ever explicitly accepting them as a total package. How can this incre-
mentalist surrenderto a more universalistic social policy orientation be explllined?

The incrementalism of post-war Dutch social politics is based on a paradoxical
entity of, on the one hand, the fundamental decision to maintain the basic
principles of economic and social ordering, and, on the other hand, the agree-
ment that welfare state programmes, arrangements and institutions had to be
broadened and improved. The fundamental outcome of the post-war debates
on economic and social ordering is evident. Despite some initial moves towards
stronger state intervention in and control of economic and social relations in
1945/1946 major social and political organizations chose for a more distant
relationship between state and society along the basic principles of catholic
views and ideas on the role of the state, generally summarized under the
principle of subsidiariteit. The catholic option facilitated a flexible combination
of primary and subsidiary tasks of the state. As long as the specific economic
and social relations allowed, Catholics were able to organize a consensual basis
and partnership with the Social Democrats for a common orientation towards
economic and social policies. However, from the beginning there already existed
a kind of contradictory duality in the relation between Catholics and Social
Democrats, in a more strategic, as well as in a more substantial sense. The
strategic position of the Catholics was based on a three level-approach. In their
governmental activities they started from a relatively radical position in the
Schermerhorn-Drees Government, partly as a reaction to their prewar experi-
ences, and partly as a position in order to hold open all possibilities for the
years to come. Social Democrats, and especially their socio-economic triangle,
Drees as Social Minister, Vos as Minister of Economic Affairs and Lieftinck
as Finance Minister, were allowed to set out principal policy lines. These lines
were not contested within the cabinet itself. The dispute followed different lines.
Firstly, at parliamentary level. Here the KVP blocked all initiatives towards
strong state control and intervention. In all major debates, on the NationaaJ
Welvaansplan, the publiekrechtelifke bedrijfsorganisatie, the Industrialisatienota
and wage- and price-control a centre-right coalition of confessional parties and
the conservative liberal VVD safeguarded an outcome that was close to catholic
policy options. Secondly, at the societal level a conglomerate of confessional
parties, employers' organizations, confessional trade unions and other confes-
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sional economic and social organizations constituted a firm force for the
promotion of confessional, and in these first post -war years especially catholic
views and ideas on societal ordering and the relationship between state and
society. Even at government level, their relatively weakest territory during the
Schermerhorn-Drees Government, the Catholics gradually improved their
position between 1946and 1952.In the Beel Government the earlier dominant
position of the Social Democrats was limited. Following the elections of 1948,
resulting in a social democratic defeat, the catholic leader Romme successfully
opted for a brede-basis-politiek in order the use the entry of the christian CHU
and the conservative liberal VVD depriving the Social Democrats of any real
chance to implement their programme of centrally planned economy and active
state intervention in economic and social life.

This specific evolution of Dutch social and political relations constituted the
basis for a continuation of the hegemonic position of a confessional, indus-
trial/subsidiary/regulative societal project, and a failure to implement more
institutional/creative ideas on the relationship between state and society.
Although a series of rooms-rode governments wielded the sceptre over the
Netherlands, confessional social organizations, the trade unions KAB and CNV,
and the confessional employers' organizations, and the confessional political
parties, the KVP, the CHU and the ARP dominated the debates on societal
ordering and social politics, as well as the social and political struggle on the
ordering of society and the reconstruction of the welfare state. It is against this
background that the outcome of more specific debates on social politics, as
discussed in Chapter 3, have to be understood. The hegemonic position of
confessional social and political organizations obstructed a sudden and far-
reaching reconstruction of Dutch social politics and the welfare state, as
proposed by the Van Rhijn Commission. Along the lines of the report of the
Gemengde Commissie van Rhijn (Mixed Van Rhijn Commission), in which they
obtained a majority, a further institutional development of the welfare state
followed Bismarckian lines, mainly based on wage-earners' insurance schemes
controlled by employers and workers. Only self-employed persons were per-
ceived as a further social category to be included in welfare state programmes,
arrangements and institutions. In the field of economic and labour market
policies governments largely refrained from developing more active and
institutiona1ized policy lines. Compensatory measures, concretely manifested
by the introduction of the Noodwet Ouderdomsvooniening (Old Age Provisions
Emergence Act) in 1947,and the Weskloosheidswet (Unemployment Insurance
Act) in 1952, overruled active and interventionist state activities.

The analysis of the whole series of different guvernments and different ryves
of governments actually constitutes a more outward, and therefore to some
extent also more superficial side of politics. Nevertheless, this analysis shows
a clear picture of confessional dominance and hegemony, as well as general
confessional strategic options in ordering the relationship between state and
society, and at the same time modelling social politics and the welfare state.
Social and political power relations were for long, up until the late 1960s,
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dominated by confessional organizations. Within allmajor citadels, the Stichting
van de Asbeid (The Chamber of Labour), where employers' organizations and
trade unions came together, the Sociaal-Economische Raad, the major advisory
council of the government in social-economic affairs, and Parliament a clear
confessional (cum conservative liberal) majority existed. That constituted the
power basis for the confessional, and again mainly catholic, cooperation with
the Social Democrats at the level of government until 1958. In that general
constellation, Social Democrats, even during the ten year presidency of their
leader Drees, always remained in a minority position. The De Quay Govern-
ment marked the end of the post-war reconstruction and a definite return to
the primacy of market relations and associative responsibility in structuring
economic and social life. The economic boom during the 1950s sharpened
differences of opinion which have existed ever since between confessional
organizations, and especially the catholic ones, and the Social Democrats. A
long series of confessional/liberal coalition governments ruled the Nether-
lands up until 1973 with a short intermezzo of about twenty months during
the Cals Government. These relations constituted the basis for the structuring
of the relationship between state and society along the basic principles of the
confessional societal project, and more specifically the catholic principles of
subsidiatiteit, Social Democrats never had the chance to realize their ideas on
a centrally controlled economy and active state intervention in economic and
social life. When immediately after the war Catholics chose for a stronger state
role, this was a purely pragmatic choice in order to reconstruct the economy
and society after the years of Great Depression and World War. As soon as
economic and social conditions improved, they returned to the primacy of
market relations and associative responsibility, the core of an industrial/subsi-
diary/regulative societal project. In the field of social politics confessional
hegemony resulted, up until the mid 195Os, in the obstruction of a far-reaching
reconstruction of Dutch social politics and the welfare state, as proposed by
the Van Rhijn Commission, and the dominance of pre-war, Bismarckian policy
lines. The introduction of the first national insurance scheme, the Algemene
Ouderdomswet, marked a change in this pattern of evolution. From then
onwards, along a long series of step by step changes, without explicit debates
or clear policy fissures, Dutch social politics and the welfare state, under
confessional hegemony, set course towards a more universalistic social policy
orientation. This long incrementalist route was not borne out of compromises
between the confessional power block and any other social and political con-
glomerate, social democratic or conservative liberal. Itwas the incrementalism
that has been characteristic of confessional social and political hegemony,
combined with a stronger orientation towards universalistic principles.

It is the incrementalism that has been characteristic of confessional social
and political hegemony, combined with a stronger orientation towards univer-
salistic principles. The arrival of universalistic social politics and the explosive
post -war expansion of the Dutch welfare state occurred against the background
of enduring and solid economic growth, until the early 1970s. Alongside the
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hegemony of confessional social and political organizations three more precise
features of confessional social ideology and practise can explain this evolution,
and more specifically the incrementalist arrival of universalism. A first feature
refers to changes in opinion which have surfaced within the three confessional
parties since the 1950s.Although the catholics, after a decade of more interven-
tionist options, returned to their preferred mixture of the primacy of market
relations and associative responsibility, basic features of the principle of
subsidiariteit, welfare state activities in the field of social insurance, social provi-
sions, education and health care gained an important position in the relation-
ship between state and society. In this context confessional politics moved to
a more favourable attitude towards the welfare state during the 1950s and
1960s. As critical as they remained to direct intervention in the economy and
the labour market, they were constructive in building matured social security,
education, health and housing provisions. They chose for a more universalistic
position than before World War II, or the first decade after the war. The se-
cond feature is formed by the combined effect of three more or less interre-
lated components. From the mid 1950sonwards the confessional trade unions,
the catholic KAB and the protestant-christian CNV, moved closer to the posi-
tion of the social democratic trade union, the NVV. At the same time the con-
nections between confessional trade union leaders and more labour-oriented
and progressive confessional politicians intensified. This aggregate of deepening
relations and connections not only led to a more open mind for universalistic
social policy options within the confessional parties, but induced also a relative
strengthening of progressive elements within the confessional parties, and
growing interests for social policy matters. This growing power of the progress-
ivewings, especially the KVP and the ARP, combined with some more external
factors such as the arrival of international mass consumption and the mass
media society, turned into growing confessional unsteadiness, combined with
an unmistakable weakening of their hegemony after the late 1960s. Where a
deepened trade union connection, and a relative strengthening of more pro-
gressive wings within the confessional parties had a positive impact on welfare
state growth, the weakening of confessional hegemony after the late 1960s
hampered more moderate and conservative confessional circles, supported by
the employers' organizations in reversing the switches towards a more tempered
and selective welfare state evolution. These first two complexes of explanatory
variables for welfare state evolution in a more universalistic direction, were
supported by a third, more or less domestic set of variables for welfare state
growth, quantitatively and qualitatively, under confessional hegemony. This
complex refers to the impact of corporatist social policy making, the preoccupa-
tion with family income, the ideas on a rechtvaardig loon, and finally the open-
ended financial basis of many social policy provisions.

It is this complex, and to some extent contradictory entity of enduring
confessional social and political hegemony on the one hand, and programmatic,
internal political and ideological components on the other hand, which explains
the incrementalist path, still fundamentally based on the industrial/subsidiary /
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regulative confessional societal project, towards more universalistic social
politics and a more universalistic welfare state during the 19508 and 19608.

Where a certain incrementalist route of improvements and advancements acti-
vated a universalistic welfare state evolution in the 19508 and 196Os, since the
mid 1970s long hidden, although quite fundamental characteristic of Dutch
social politics and welfare state, started to playa prominent role. Since World
War n,until the late 19608governments largely refrained from developing more
active and institutionalized policy lines in the field of economic and labour
market policies. As argued in Chapter 6, the Dutch welfare state became a
reactive transferstate, a state which lacked powerful institutions and an estab-
lished policy practise to intervene inmore structural economic and social para-
meters in order to guarantee more or less balanced socio-economic and labour-
market relations. In that context the Dutch welfare state was in the long run
unable to counter growing unemployment and disablement, which induced an
explosive growth of the welfare-state clientele. In absolute terms the clientele
of the Dutch welfare state grew by more than 60 per cent between 1975 and
1990. This evolution put growing pressure on the welfare state and constituted
a major impetus for the reconstruction of major programmes, arrangements,
and institutions in the late 19805. This setting brought on a second major
question regarding the evolution of post-war Dutch social politics: what are the
more fundamental reasons for the emergence of soft welflU'e-state contours within
the Dutch welflU'e stole since the mid 1970s?

The answer to this question uncovers a double-sided, however contradictory
relationship between welfare state evolution on the one hand, and confessional
social and political hegemony on the other hand. Actually confessional social
politics until the mid 1970s laid the foundations for both the explosive evolution
of the Dutch welfare state, and the structural problems that arose after the
mid 1970s. Where through the principle of subsidiariteit, a prohibition of public
control over economic and labour-market relations went hand in hand with a
stronger orientation towards universalistic options, resulting in hardly contested
welfare state evolution, this lack of powerful institutions and an established
policy practise, and the specificity of the power relations in the 1970s, left Dutch
major social and political organizations merely the option of reactive social
politics. Progressive confessional and social democratic circles, supported by
the trade union movement envisioned a continuation and consolidation of
earlier social policy lines in order to survive the supposed temporal economic
problems, most clearly manifested by growing unemployment, while liberal and
conservative/moderate confessional circles, supported by the employers'
organization had to reorganize their ranks before taking the lead in moulding
social politics from the early 1980s onwards. This period of political impartiality
led to the continuation of a highly exclusivist labour-market situation, combined
with an explosion of welfare state compensation for unemployment and
disablement. It was not until the early 1980s that changing social and political
(power) relations, and a strengthening of more market-oriented and selective
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policy options opened the way for a far-reaching reconstruction of the Dutch
welfare state. During the late 1970stwo more or less opposed lines of argumen-
tation emerged within Christian Democracy, the progressive one opting for
accordance with the trade unions, and a stronger welfare state commitment,
the other, conservative/moderate, pleading for a reorientation of the role of
the state to the traditional subsidiary functions and more neo-liberal econ-
omic policies. The relations of power between both fractions moved in favour
of the conservative/moderate option. From the early 1980sonwards the pattern
of power relations changed completely. The position of the progressive el-
ements within confessional politics was weakened as trade union power dimin-
ished after the early 1980s.This evolution led to a the strengthening of more
market-oriented and selective opinions within the CDA. The trade union
connection of more progressive elements in confessional politics, for long the
basis for a more solidary social policy orientation, became replaced by a certain
industrial connection, based on a deepening of the relations with representatives
of employers' organizations, and especially of the confessional NCW. Here,
earlier characteristics of confessional social ideology and practise, which for
long inspired welfare state evolution, started to act in the opposite direction.
Confessional orientation towards family income, the protection of arechtvaardig
loon, the indexation of minimal income and minimal social benefits, and the
idea and practise of self-governing administration could onlybe countered along
a fundamental reappraisal of existing programmes, arrangements and institu-
tions.
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Chapter 8

Divergent Routes: Social Politics and Welfare States in Western
Europe (1945-1990)

Against the background of their relatively different pre-war evolution, and clear
tendencies towards convergence in the 1950s and 1960s, the return of Western
welfare states towards more divergent routes since the mid 1970s, forms a
leading object of study for this chapter. The empirical dichotomy between
strong and soft welfare states, as developed in Chapter 5, is taken as the point
of departure. Strong welfare states were defined as countries where an 'employ-
ment' (non-exclusivist) labour-market record (low unemployment, high employ-
ment and high employment growth) is linked with a societal and political com-
mitment to and an institutional guarantee of full employment, and where
welfare state programmes, arrangements and institutions were to a large extent
maintained, and even in some respects enlarged and improved. Soft welfare
states were specified as countries where an 'unemployment' (exclusivist), la-
bour-market record (high unemployment, low employment and negative em-
ployment growth) is linked with unemployed-policies, and where welfare state
programmes, arrangements and institutions came under strong pressure, and
in some cases were even reconstructed. Based on these definitions, Norway,
Sweden, Austria, Finland, Switzerland and Denmark were regarded as strong
welfare states, and the Netherlands, Belgium, Ireland, the United Kingdom,
Germany, and Italy as soft welfare states.

. In terms of (social and public) expenditure growth no apparent differences
can be found between both categories of welfare states (see Charts 1 and 2).
In general the level of expenditure in soft welfare states was somewhat higher
than in strong welfare states. A more detailed examination of the evolution
within the specific phases of welfare state development shows roughly the same
pattern regarding both types of welfare states. Expenditure (public and social)
growth as share of GDP reveals a analogous pattern (see Table 1). Only during
the take-off period of the post-war evolution of Western welfare states (1955-
1962) does some difference appear. Soft welfare state growth rates as share
of GDP stayed somewhat behind these in strong welfare states. For both crucial
periods, the phase of expansion (1963-1975) and the phase of consolidation
(1975-1982) the figures were alike. Since 1983, only public expenditure growth
seems to stagnate to a slightly higher degree in soft than in strong welfare
states.
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Chart 1
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Table 1: Public and Social Expenditure Growth
in Strong and Soft Welfare States

Public Expenditure Social Expenditure
Strong Soft Strong Soft

1955-1962
1963-1975
1976-198211983-1988

4.1
15.3
7.3

-0.8

2.4
15.3
72

-2.1

3.7
11.6
3.7

-0.7

2.9
11.8
3.7

-0.5

1 For social expenditure: 1983-1985.

Sources: See Appendix n.

This general conclusion shows, as expressed earlier, that the evolution of social
politics and welfare states can hardly be explained or studied along the lines
of public and social expenditure growth. Here form and content of social
politics and the welfare state should be dominant over the size.l In that context,
the scope of the two major questions raised by the post-war evolution of the
Dutch welfare state, seems to extend further than a specific (Dutch) national
setting alone. How can post -war welfare state evolution be explained in terms
of expenditure, institutional and programmatic evolution, and labour-market
performances? And, what are the more structural political backgrounds for the
emergence of strong and soft welfare-state contours within Western European
democracies since the mid 1970s? As in the Dutch case a third question
surfaces, but is answered in the next chapter: To what extent opportunities,
or even pressure, in social and political terms, exist to tum to alternative routes
for welfare-state evolution?

In this chapter, through a series of short case-studies of eleven Western
welfare states, some basic material is collected in order to answer the two
above questions.

Austrian post-war settlements were characterized by strong emphasis on
political cooperation and the strive for compromises in the field of social
politics. However, bourgeois forces, political parties and employers' orga-
nizations dominated the process of policy formation. Social policy was closely
interrelated with the system of Sozialpannerschaft. Social Democrats and the
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trade unions saw their pleas for a more active social policy stance, an abolish-
ment of the corporatist organization of social insurance schemes, the enhance-
ment of the benefits and rights of workers on a par with those obtained for
salaried employees, to strengthen the position of workers within the self govern-
ing social insurance institutions, and to improve benefit levels, only marginal-
ly awarded.2

The Allgemeine Sozialversicherungsgesetz (General Social Insurance Act) of
1955 constituted the basis for further welfare state evolution in Austria. Since
then this act has been modified and completed through a series of amendments
since then. In the field of labour market policies the Austrian confessional/
social democratic coalition governments initially gave priority to economic
growth. Although full employment became generally accepted as a major goal
of the SozialpaTtnerschaft (Social Partnership), it was not until the late 1960s
that the conservative Klaus Government passed theArbeitsmarfctjorderungsgesetz
(Labour Market Promotion Act) in 1969. These labour market services in-
cluded: promotion of mobility, paid vocational training, location of labour
demand, promotion of handicapped employees, improvements of conditions
for foreign workers and infrastructure promotion of residential facilities and
kindergartens.3

The political power balance changed during the late 1960s. In 1970 the OVP
(Austrian People's Party) government was replaced by the one-party social
democratic Kreisky Government. That government initiated, most of the time
against strong OVP opposition, a series of social policy reforms: improving
child allowances, decreasing the regressivity of social insurance contributions,
equalizing contributions of workers and salaried employees, simplifying the
organizational structure of sickness insurance, introducing wage continuation
for workers during illness, and guaranteeing workers the right to a lump sum
from their employers in the event of unemployment.4 Along these social policy
reforms, the first critical opinions were heard from the mid 1970s onwards,
mainly under the pressure of an economic slow-down. Social policy criticism
was formulated by employers' organizations, and representatives of both the
opposition parties, the OVP and the Liberal Austrian Freedom Party (FPO).
It was argued that a further extension of the welfare state would threaten
personal freedom and endanger the competitiveness of the Austrian industry
through high labour costs. Pleas were made for state restraint and stronger
personal responsibility in matters of social insurance. Even within the Austrian
Labour Party (SPO) it was realized that action had to be undertaken in order
to anticipate on growing unemployment and decreasing economic growth. As
far as social security was concerned they chose to guarantee social benefits by
increasing insured persons' contributions or by higher deficits in the budgets
of government agencies. At the same time actions were taken in order to limit
the need for social insurance under the leading principle of 'full employment
at all costs': public sector capital investments and employment programmes
through the Arbeitsmarktverwaitung (Labour Market Agency) were intensified;
premiums and subsidies were granted to stimulate private investments (direkte
Wi1tschaftsforderung); the working week was reduced from forty-two to forty
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hours; a general reduction in the number of foreign workers was induced by
refusing permits to new workers; and ~ a concentrated wage and price
policy was agreed with the social partners. More generally that policy was
committed to deficit spending. The social democratic Kreisky Governments
made no attempts to achieve a short-term consolidation of the federal budget
in the recovery of the late 1970s. Considerable deficits were accepted until
general economic conditions permitted some reduction of the deficit in the
upswing of1979/1980. The specific character of Austrian social-economic policy
consisted mainly in the interplay between Keynesian fiscal policy, a hard-
currency policy on the external side and a moderate (money-) wage policy of
the trade unions, enabling industry to maintain a comparatively favourable
position in international competition.'

In the elections of April 1983 the SPO lost its absolute majority and had
to form a coalition government with the liberal FPO. In its campaign the SPO
had made clear that action to curb the budget deficit was to be undertaken
before 1984. Social-economic policy became essentially defensive. Policies and
specific measures were mainly based on a kind of 'muddling through'. Several
minor measures were proposed in terms of higher social insurance contribu-
tions, lower indexation of benefits, and stricter conditions of entry. Even the
opposition, the OVP did not launch aggressive attacks on the welfare state. On
the contrary, it opposed a policy of Demontage (dismantling) of the welfare
state. Where the need for more Eigenvorsorge (self-reliance) was emphasized,
there was at the same time a call for improvement in social services, an
increase in family benefits and even a 'maternity salary'. In September 1986
the SPO/FPO coalition broke up. Both Social Democrats and the OVP lost
in the November elections to the benefit of the Liberal FPO. The socio-
economic relations had changed since the early 1980s. Unemployment had
increased to about 5 per cent, while the strategy of deficit spending ran across
its own boundaries. The new government, a Grosse Koalition (Grand Coali-
tion) of SPO and OVP, specified a series of new policy goals: the reduction
of the public deficits to about 2 per cent, a reform of the tax system, and a
reconstruction and partial privatization of state enterprises. Although this
referred to 'more market and lesser state', the general structure of Austrian
welfare state remained untouched. This coalition and its policy lines were
continued after the 1990 elections, where the Social Democrats held their posi-
tion and the OVP scored its lowest result since 1945.'

It was not unti11985 that the discussion on alternative routes for welfare-
state evolution started. Herwig Buchele and Lieselotte Wohlgenannt, as
representatives of the Katholischen Sozialakademie Osten-eichs (Austrian
Catholic Social Academy)s pUblished theit Grunaeinlwmmen ohiieATbeit (Basic
Income without Labour). In 1987 two concrete proposals for the introduction
of a basic income in Austria were formulated. The first one, Grundsichenng
flir Pensionisten (Basic Insurance for Welfare State Beneficiaries), was proposed
by Erich Frtihstiick, Michael Wagner and Franziska Winkler by order of the
Parlementarischen Klubs der Gtiinen Alternative (Green Alternative).' The se-
cond came from Lieselotte Wohlgenannt, who presented basic income, in the
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form of a negative income tax, as a basic precondition to materialize the
christian principle of subsidiarity.IO However. the debate remained limited to
marginal (progressive catholic and green) circles. Major social and political
organizations. even the social democratic party and trade union. followed a road
during the mid 1980s. along which the relation between income and work be-
came even more strongly accentuated than before.

8.2. Belgium

The basis for the Belgian post-war settlements were formed by the so-called
Ontwerp van overeenkomst tot sociale solidariteit (Draft Agreement on Social
Solidarity) in 1944.The elaboration and implementation of the insurance part
of the draft led to three major types of programmatic and institutional changes
until the early 1970s. Firstly. the levels of benefits changed. Typical for the
post -war period was the fact that the level of social benefits increased regularly.
even before the introduction of a wage and price indexation. Secondly. changes
in the range of application took place. An extension of the scope of application
had impact at two different levels. within and outside the scheme for employees.
which remained the cornerstone of the whole system. Within that scheme. the
original condition of existence of a labour contract was gradually broadened to
the condition ofemployment under authority. That resulted in further extensions
of social insurance coverage. Then the scope was extended to other groups.
for instance the self-employed. Thirdly the nature of schemes changed. Even
in the rather Bismarckian Belgium system so-called residual schemes were
introduced. These schemes aimed at covering population groups with uncom-
pleted social rights. such as persons not entitled to full pensions because of
insufficient contributions.ll

In Belgium hardly any difference can be found in the general social policy
principles of different kinds of coalition governments. That is to say a strongly
varying series of government coalitions, from social democratic/liberal coali-
tions, through homogenous christian democratic governments (1950-1954), up
to confessional/liberal and confessional/social democratic cabinets. Belgian
social politics is not so much the result of deliberate policies of central govern-
ments. It has been constructed through a process of both conflict and cooper-
ation between public and private organizations. Trade unions and employers'
organizations have played a prominent role. Additionally. Belgian social politics
is strongly pillarized along catholic, social democratic and liberal lines. This
pillarization became a strong impetus for welfare state growth, since it provided
the three pillars with impqrtant means to increase their control over numerous
aspects of a citizen's life.ll

The socio-political circumstances changed during the early 1970s.The growth
of unemployment from nearly 100.000persons up to about 300.000 persons in
1977wasparticularly decisive.Since full-employment wasnever institutionalized
in Belgium, the reaction to the economic problems, and especially growing
unemployment, was exclusivelycompensatory in character. In spite of the deep
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and deepening crisis of traditional Belgian industry, and in spite of Belgian de-
pendence on foreign trade, the confessionaljliberal government opted between
1974-1977for a hard currency policy.While monetary policy activelygenerated
further unemployment, fiscal policy was passive and neutral. Before the crisis
Belgium had already developed a public-sector deficit, which had become struc-
tural, and which grew further in the wake of increasing unemployment.P
Although the entry of the Social Democrats into the government in May 1m
led to more active labour-market measures, Belgian unemployment policies
remained strongly compensatory. In that context governmental attempts to re-
equilibrate the national budget became strongly focussed upon social expendi-
ture. There have been selective reductions on the expenditure side, and selective
increases on the income side.

These changes reflected the departure of the old 'pact of social solidarity'.
The recession has shaken the solid and accepted power relations in the econ-
omic and social field. The economic problems weakened the position of trade
unions, who became confronted with decentralized bargaining, deregulation,
and flexibilization. At the same time employers' organizations took to a more
active position in labour relations, since they became aware of their possibilities
to strengthen the power position. When governments had for a long time
chosen to remain on the side-line of social politics, after the late 1970s they
chose a more active role, even taking control in order to attain formulated
policy goals, restricted income policies and retrenchments in welfare state
programmes and arrangements in order to halt and even reduce social expendi-
ture growth.14 Since 1981 a long series of confessional/liberal governments,
under leadership of the Christian Democrat Martens, has governed Belgium,
and set course to more market-oriented and selective social policy lines.
Although reduction of youth unemployment, as well as protection and even
improvement of the income position of minimum incomes, were proclaimed
as major policy options, the financial crisis of the Belgian state, in terms of
growing public deficits, and deficits in social insurance areas led to several
rounds of cuts and retrenchments. In the fall of 1983 announced measures to
reduce expenditure in health care and social security led to a direct confronta-
tion between the government and the trade unions. After the re-election of the
confessional/liberal government in October 1985a new series of measures was
launched in the summer of 1986:retrenchments in health care, in employment
programmes, in unemployment insurance, and sickness- and invalidity insur-
ance. Even the re-entry of the Social Democrats in government in May 1988
did not precipitate major changes in pursued social policy lines. Permanent high
~e~~l~~:?~ .J~~ 1~~_ p~~H:_~~~~~~_q~essed for a continuation of more
marxcr-orrcurcuy :;CIC\;UVC VUU\;y UVlIUWt.

Although some initial ideas on alternative routes for welfare-state evolution
emerged in the early 1970s, it was not until the early 1980s that the debate
attained broader contours. In 1982the Liberal Party launched under the banner
of a minimum gewaarborgd inkomen (minimum guaranteed income) a proposal
for a negative income tax system, and a year later, a small radical-left fraction
of the Flemish Labour Party proposed the introduction of a full basic income.I'
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These proposals remained relatively unnoticed. The debate gained momentum
with two publications in 1984. The first was the essay De Universele Uitkering
(The Universal Grant) of the Collectief Charles Fourier.I7 In their text the
collective argued for the introduction of a full basic income. The second
publication was a document of the Flemish Green Party, AGALEV, NQ(JTeen
groene ekonomie (Towards a Green Economy).I81n that document a proposal
for the introduction of a negative income tax was presented. During their
Congress of 1985 AGALEV accepted basic income, in the form of a nega-
tive income tax, as the core of their alternative to the existing social security
system in Belgium.19 Since 1985 a discussion on basic income also started in
the Walloon Green Party, ECOLO, but did not result in a clear positive stance.
Basic income was mainly regarded as a long-term option, not as a concrete
answer to existing problems and challenges. Certainly, interest has been
growing and participation increased, but the debate on alternative routes for
welfare-state evolution remained in the margins of the discussions on the future
of the Belgian social security system. Major social and political organizations
hardly inquired into the possibilities of a basic income. Although the scientific
bureau's of the Labour Party and the trade unions studied several basic income
variants, which merely resulted in a deliberate rejection of the option.

8.3 Denmark

In Denmark major social policy decisions were made in 1933 as a kind of
post-war settlement avant la /ettre. The 1933 Social Reform set the route for
the post-war evolution of the Danish welfare state. This reform was politically
based on a compromise between the ruling social democratic/radical liberal
government and the non-governmental Agrarian Liberals. This government not
only concentrated its efforts on social security in its strict sense, but also took
action in the field of economic policy, especially the fight against the economic
slowdown and the high level unemployment through direct market interven-
tions.20

During the first years after World War II hardly any pressure surfaced to
reform the Danish welfare state. The political agenda was dominated by ques-
tions of unemployment, economic reconstruction, and to a certain extent hous-
ing. The somewhat haphazard evolution of social politics in the 1950s and 1960s
led to a highly complex welfare state structure with a rather fragmented admi-
nistrative structure and a complicated system of financing. In 1964 the Danish
Folketing (Parliament) decided to instal a commission which was to prepare
an overall reform of the organizational, administrative and financial structure
of social security and social services. The work of this commission induced the
abandonment of the institutional framework of the 1933 Social Reform, ended
up in a system of institutionalized social entitlements: all citizens received flat-
rate benefits, coverage was rapidly becoming universal, and the administrative
structure was unified. Furthermore, the National Health Security Act (1971)
completely abolished the remaining insurance features of health protection,
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and introduced automatic protection of the whole population.11 This steady
evolution of social politics and the Danish welfare state was based on relatively
stable social and political relations. Until the early 1970s the Danish party
system was dominated byfour parties: the Social Democrats, the Agrarian Libe-
rals (Venstre), the Conservatives (konservative Folkeparti), and the Radical
Liberals (radikale Venstre). The overall picture of social politics is one of a very
high degree of stability, cooperation, and consensus. About 80 per cent of all
social policy proposals were unanimously passed in the Folketing. The central
axis of social legislation was formed by the cooperation between Social Demo-
crats and Radical Liberals. The role of the bourgeois alliance, Agrarian Liberals
and Conservatives, in social policy making was more reactive: presenting itself
as an alternative to the dominant social democratic/radical liberal block.21

It took until the arrival of the bourgeois majority government of Agrarian
Liberals, the Conservatives and the Radical Liberals before first signs of a wea-
kening of this tradition of consensus appeared. The elections of 1973 streng-
thened the trend towards changed political relations and a realignment in social
politics. The votes for the four traditional parties went down from 90.2 per cent
in 1971 to 59.4 per cent in 1973. Glistrup's anti-tax and anti-welfare state
Progress Party won 16 per cent of the seats, thus emerging as the second lar-
gest party after the Social Democrats. The former consensual styleof governing
became weaker, and the adversial role of the parties in opposition increased.
While new problems and challenges overran the Danish welfare state during
the remainder of the 1970s, the relationships between the four 'old' parties
deteriorated with the consequence of frequent elections, weak minority govern-
ments, and changing, unpredictable coalitions. Despite some initiatives just
before, and after World War n, full employment never became stronglyinstitu-
tionalized. The Danish welfare state always had a weaker grip on the economy
than neighbouring Scandinavian states, and there existed no important public
enterprise and little public control over the capital market. Under restrictive
fiscal policy lines of the right-wingLiberal Hartling Government unemployment
rose suddenly from 0.9 to 3.5 per cent in 1974. Although social democratic
minority governments pursued more expansive fiscal policy lines, this route was
counteracted by the tight monetary policy and high real interest rates. A rise
of unemployment could not be halted, resulting in an unemployment rate of
9.2 per cent in 1981. Nonetheless, the late 1970s hardly witnessed substantial
changes in social politics and the Danish welfare state. Even some new initiat-
ives were taken. The most far-reaching reform of the Social Democrats was
undoubtedly the extension of the so-calledATbejdstilbudsloven (Job Offer Act)
in 1980.Although this scheme signalled an attempt to leave the traditional cash
- _~_- ..- ~ 1__~ __ .. __ 1!.-!__ .._ ........__ ..l_ .- C' ......._ ... :_L ....__ ...._.: ...." l_L ........__ ....._1,,...
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policy, it never reached a high level of effectiveness.
In the 1980s economic and political developments have amplified pressure

on the Danish welfare state. Real economic growth was negative from 1979
to 1981, and there was only modest growth in the years thereafter. The elec-
tions of November 1982resulted in the first bourgeois government since 1968-
1971. It was a coalition government led by conservative Prime Minister Paul
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Schluter and consisted of four parties: the Conservatives, the Agrarian Liberals,
the Centre Democrats and the Christian People's Party. These four parties,
however, did not command a majority in the Foiketing, and as a consequence
the government had to seek support from one or more of the opposition par-
ties. One of the government's prime objectives was to eliminate public deficit
until 1990 without raising taxes. Immediately after its inauguration, the bour-
geois government succeeded in introducing some ground-breaking legislative
changes. The most important and dramatic change was the suspension of the
mechanism of the cost-and-live adjustment. Other measures followed: more
restrictive entitlements to social benefits and services; increased selectivity
manifested by a strengthened emphasis on income-tested benefits; raising the
contributions of insured persons and fees for services; reduction of subsidies;
introduction of benefit maximums and maximum duration periods.1A In the
autumn of 1983 the Schluter Government presented its new policy plans in the
debate on the 1984 Budget. A series of new retrenchments and cuts was formu-
lated in health care and social security. The social democratic opposition called
these measures a renewed attempt to dismantle the welfare state, and de-
manded more action to fight unemployment. TbeFo/ketingrejection of the 1984
Budget led to new elections in January 1984. Although the four-party governing
coalition won the elections, it was not able to break the minority status of the
government. The Schluter Government, nevertheless, continued its course to-
wards more selectivity, and a revision of state finances, even beyond the
elections of 1987 and 1988, up until the 1990s.Z5

Alternative routes for welfare state evolution were worked out on a much
larger scale in Denmark than in other Scandinavian countries. In the early
1980s the idea of a basic income, under the title of a citizen's salary was
introduced in the book Revolt from the Center by Niels Meyer, Helveg Petersen
and ViUy S0rensen.26 They argued that through this citizen's salary new
balances can be found on the labour market. This publication led to the formal
support of the Danish union for unskilled workers for the introduction of a
basic income. Within the Radical Liberal Party an important minority of its
members declared itself in favour of an introduction of a basic income. During
a Party Congress in 1986, however, official party support for such a plea was
rejected.27 A second line of argumentation was put forward by Gunnar Adler-
Karlsson. He pleaded for the introduction of some kind of a contractual basic
income. Here a life-long public guarantee for material subsistence was com-
bined with the introduction of the duty to perform social activities.28 Even in
conservative Danish circles some ideas on a basic income circulated as a
possible solution for social problems caused by long-term mass-unemploy-
ment.

8.5. Finland

After World War II important economic, political and social changes took
place, and Finland became governed by a 'popular front cabinet', a coalition
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of the Agrarian Party, Social Democrats and Communists. The Finnish welfare
state was relatively underdeveloped, and in particular, social insurance schemes
lagged far behind the Western average until the mid 1960s.After the breakup
of the 'popular front cabinet' in 1948, a period of unstable governmental rela-
tions endured up until 1965. Cabinets only held office for short periods, and
frequently lacked parliamentary majority. During these years two parties domi-
nated Finnish politics, the Agrarian Party and the Social Democrats. Despite
sometimes strongly differing options and a series of conflicts, coalitions between
these two parties were crucial for YIDDishsocial politics in those years. The
Agrarian Party, backed by the Farmers' Union favoured flat-rate social security.
The Social Democrats, supported the conservative Coalition Party, as well as
the central confederations of workers' unions and the main employers' organiz-
ations, opted for earnings-related benefits. Although the first clashes occurred
around the passing of the 1948 Child Allowance Act, this dispute was fought
out during the reform of the national pensions in 1957. The final outcome of
this reform was a flat-rate scheme with means-tested supplements. This satisfied
the Agrarian Party and its allies, but initiated actions of trade unions and
employers' organizations in order to seek solutions for private sector workers
and employees. In 1961 occupational pensions for private sector employees,
permanent as well as temporary were accepted byParliament. Other important
social security improvements of the early 1960s were the reorganization of
pensions for state and local employees, and the establishment of general
sickness insurance.29

From the 1966elections onwards a new centre-left coalition of the Agrarian/
Centre Party, the Social Democrats and the Communist came to power. Since
then, this coalition formed the basis of most governments, with a clear parlia-
mentary majority (except for the early 1970s), and longer periods of office.
Together with a strengthening of the position of the Central Organization of
Finnish Trade Unions (SAK), based on growing unification amongst blue-
collar workers, this cooperation constituted a major factor for the further evolu-
tion of the Finnish welfare state in the late 1960s and early 19708.30

The economic slowdown reached Finland in 1974,but there was a time lag
before the basic direction of economic and social politics was changed under
a series of centre-left Governments. In 1977 a more or less consistent policy
of revitalization was initiated. The Treasury pleaded for more restrictive eco-
nomic and social policy lines. The first actions followed in terms of tightened
eligibility criteria, and non-adjustment to inflation of the maximum pensions,
the maximum daily allowances and the maternity allowances. Further retrench-
ments took place only since 1983: higher taxes on social security benefits, the--~ ..-=-..:-- _t :_-'_.. : ~_ .. 1•• •• -' __ '- -' '-_~:~ _I' ~:__
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calculations. Finnish social politics remained largelybased on consensual social
and political relations. During the electoral campaigns of 1983and 1987hardly
any disagreement on social policy items surfaced. Although the centre-left
government after 1983, and the conservative/social democratic coalition
government since 1987took further steps to reduce public deficits, this resulted



238 The Imprisoned State

in relatively small adjustments, which left the basic structure of the Finnish
welfare state untouched.3!

In the debates on policy changes and possible solutions for the future,
some discussion on an alternative route for welfare state evolution appeared
in the mid 1980s. Social research bringing evidence of growing poverty among
the Finish population, inspired the student movement, the Communist Party
and the Green Party to think about more radical alternatives. The Green Party
even presented a concrete proposal for a citizen's wage, a basic income in the
form of a negative income tax. This income had to be paid to persons with
insufficient or no personal income.32

8.5. Germany

In Germany most social programmes still functioned after World War II. New
social policy initiatives concerned subsidized housing construction, and the
re-integration and compensation of war victims and refugees. Post -war German
welfare state expansion was to a large extent built on political consensus,
although some differences continued to exist. The Social Democrats promoted
the expansion of the welfare state more actively, and also more steadily than
the Christian Democrats. The Social Democrats were committed to an extended
model of the welfare state, and perceived it as an important supplement to the
distributive mechanisms of the market. They advocated a mix of welfare state
improvements and Keynesian-style management of private economy. Christian
Democrats were more committed to the market economy, and championed
a more limited model of the welfare state. More concretely, German social
policy lines were for some time, from 1951 to 1966, set by christian democra-
tic/liberal governments under the banner of the Soziale Marktwirtschaft (Social
Market Economy). In terms of programmes, arrangements and institutions the
phase of post -war expansion of German social politics and the welfare state
set in with the introduction of a new child allowances scheme in 1954. In the
same year unemployment benefits were improved. In 1957 a thorough reform
of the pension insurance scheme took place. Benefits were increased, entitle-
ments were equalized for workers and employees, and a new scheme was
introduced for farmers. Following a political strike by the trade unions, another
law in the same year introduced partial wage continuation in the event of
sickness. This scheme closed the existing gap between workers' and employees'
entitlements in the event of sickness. During the early 1960s several reforms
considerably broadened the scope of individual entitlements: social assistance
(1961), child allowances (1961,1964), and occupational injuries insurance
scheme (1963). The mid 1960smarked the end of the extension phase for social
security programmes. Compared to other countries the end came relatively
early in Germany. After a series of conflicts, the Liberals slowly moved away
from the Christian Democrats. When a sudden recession in 1966/67 led to
unsolvable conflicts between Liberals and Christian Democrats over the budget,
a so-called Grosse Koalition (Grand Coalition) of Christian Democrats and
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Social Democrats was formed. This period marked a watershed in post-war
German social politics. A combination of structural forces and the onset of a
recession weakened the christian democratic grip on German social politics.
Under Willy Brandt's leadership the Social Democrats made substantial
electoral gains which brought it a share in power. This government shifted
public expenditure from social consumption to social investments. Priority was
given to educational issues, as promotion of equal educational opportunities.
Furthermore the first steps were taken towards more active labour market
policies. The Arbeits/ordenmgsgesetz of 1969 committed the government to an
active manpower policy, and the first steps were taken towards a regional
investment policy. These policy lines were continued under the social democra-
tic/liberal coalition which was formed in 1969.33

In Germany the signs of the first economic slowdown became evident some
years earlier than in other European countries. Economic growth already
declined considerably in the late 1960s.The social democratic/liberal govern-
ment came under heavy ftscal and political strain after the early 1970s. The
public deficit grew, while several social insurance schemes remained in the red.
Since 1974all governments, first social democratic/liberal, and later, after 1982,
christian democratic/liberal acted through four major policy goals: reduction
of public dept; shifting public expenditure from consumption to investment;
alleviation of burdens of taxation in order to stimulate private initiative and
investment; and curbing inflation. Under these new policies of austerity, pre-
viously initiated labour market activities were curbed, and several welfare
state benefits curtailed. Under social democratic supervision two series of cur-
tailments were carried out through the Haushaltsstrukturgesetze (Budget Struc-
ture Laws) in 1975and in 1981.The first act initiated curtailments in unemploy-
ment compensation, housing and education allowances, pension entitlements,
and increases in private cost-sharing in sickness insurance. Furthermore, grants
for Arbeitsbeschaffung (Job Creation) and vocational retraining unemployed
and those threatened by unemployment were cut substantially. The second
Haushaltsstrukturgesetz and a series of other laws passed in 1981, then introduc-
ing setbacks in every major welfare state scheme, again in the labour market
activities of the Bundesanstalt fUr Arbeit (Federal Labour Market Administra-
tion). Since early 1983 until the 1990s, the conservative/liberal Kohl Govern-
ment has largely followed social policy lines, where gradual modiftcations based
on social and political consensus have been preferred rather than systematic
reforms inwelfare state programmes and arrangements. Support to private eco-
nomy and furtherance ofgeneral economic conditions were regarded as a better
stance towards growing unemployment, than active labour-market policies.34

The Christian Democrat Wolfram Engels had already proposed the introduc-
tion of a partial basic income, a Teilhabersteuer (participation Tax) or Staats-
bilrgergeld (Citizenship Income) in 1968 as an alternative for existing social
security programmes and arrangements.35 It took about a decade before indivi-
dual authors followed this line of argumentation. A series of proposals for the
introduction of some kind of basic income originated from the righf', as well
the lert3' wing of politics. Within the Grunen (Green Party) a large minori-
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ty pleaded for a loosening of the relation between work and income, and the
introduction of a basic income. In their plea for a (Alters)GTUndrente (Basic
Old Age Pension) the Grunen propose a basic income for elderly citizens.-
In circles of the Social Democratic Party and the trade union movement hardly
any support surfaced for more radical alternatives. Only the unemployment
movement advocated the replacement of the existing Sozialhil/e (Social Assist-
ance) with a garantiertes Mindesteinkommen (Basic Income) or a Existenzgeld
(Existence Income).39

8.6. Ireland

The appearance of the Beveridge Report and reforms taking place in post-
war Britain provoked debates and changes in Ireland for the period from 1945
until the early 1950s.Although changes were particularly conceived in the fields
of health care and social insurance, major reforms mainly took place in the
areas of health. A remodelling of the social security system in 1952 only result-
ed in a minor extension of coverage along the inclusion of male agricultural
employees in the unemployment insurance scheme. The remainder of the 1950s
was, under different government composition, a time of virtual inactivity.
Economic stagnation placed public expenditure restriction, and as a result of
that a slowdown of social politics evolution on the political agenda. Itwas not
until the early 1960s that social politics resumed on any significant scale. In
1958 the Fianna Fail government adopted a programme for state-induced eco-
nomic development. Although social policyexpansion received only low priority
in both the first (1958-1963) and the second programme (1964-1970) for eco-
nomic expansion, action was undertaken in the fields of housing and education.
The oppositional parties, Fine Gael and Labour, made reform of health and
the social security system a central issue in the general elections of 1965, and
forced the Fianna Fail government to respond by promising improvements.
From then onwards Fianna Fail demonstrated a stronger commitment to social
politics.The third programme for economic development (1969-1972) accorded
much greater prominence to social policy than the two previous programmes.
Reforms in the field of income maintenance came mainly in the 1970s: a series
of new programmes were introduced; social insurance was extended to cover
all employees; the pensionable age was reduced from 70 to 66 years; and the
health services were reformed. From 1969 up until 1973 this evolution took
place under a Fianna Fail government, from 1973until19TI under a Fine Gael!
Labour government.40

After the mid 1970s economic growth rates engendered by two oil shocks
declined. The unemployment situation deteriorated significantly,with an unem-
ployment rate rising from 6 per cent in 1972 to 9 per cent in 1m,and then,
combined with continuing growth of the labour force and falling employment,
up to almost 16 per cent in 1984. Large public sector deficits, and growing
resistance to increased taxation placed severe restraints on public finances and
made the welfare state, as one of the largest items of public expenditure, a
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focus of particular attention. Although the pace of institutional development
of social programmes decreased after the onset of economic difficulties, social
legislation by no means came at a standstill in the post-l973 period. The years
up to 1980 saw several important reforms. Even in the early 19805 some, mainly
marginal improvements in existing schemes took place. Yet, the year 1982 clear-
ly represented a turning point for the welfare state. The Fianna Fail (minority)
Government announced in its programme The Way Forward a series of curtail-
ments in public wages and social security programmes. Although these propo-
sals were voted down in Parliament, and new elections followed in November
1982, the new Fine Gael/Labour government hardly possessed alternatives.
From 1983 onwards a series of cost saving measures were taken: earnings-
replacement ratios of unemployment, sickness and maternity benefits have been
reduced through cuts in the level of the earnings-related supplement and
reductions in the maximum level of benefits for sickness and maternity.
Furthermore waiting periods were enlarged. During the electoral campaign of
1987 both government and opposition emphazised that a further, and more
serious restyling of social politics was necessary. It was from this perspective
that further action was undertaken by the new Fianna Fail (minority) govern-
ment from early 1987 onwards.41

Alternative ideas on welfare state evolution emerged around the work of
the Commission on Social Welfare since 1983, undertaking an evaluation of
the existing tax and social security systems. In their recommendations to the
commission several organizations, the Irish Transport and General Workers
Union and the Workers Party in particular, pleaded for a far-reaching integra-
tion of both ~stems resulting in the introduction of a negative income tax or
a tax credit.4 This idea of the introduction of a tax credit also found support
within Fine Gael43, and especially its youth organization, the Young Fine Gael.
The Young Fine Gael even worked out a concrete pr~sal for a tax credit
of 30 Pounds per week for all persons aged 18 or above. Through these pleas
for the introduction of a tax credit, the Irish Green Party described in their
political programme the advantages of a basic income in terms of a better
quality of production and work, the end of the poverty-trap, more independence
for women, and more and better social welfare. Although this plea was not
followed by a concrete proposal, environmental taxes were suggested as the
fmancial foundation of a basic income.45 Finally, in a message from a ecclesias-
tical conference to the Irish Parliament basic income was recommended as the
most effective solution to solve existing socio-economic problems, and especially
the coming of a permanent underclass.'"

8.7. Italy

Although a Parliamentary Commission, chaired by the Socialist Senator
D'Arragona, pleaded in 1947 for an institutional simplification and centraliz-
ation of the major social security systems, the arrival of a centre-right majority
after the 1948 elections blocked the route towards major changes within Italian
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social politics. The pre-war institutional setting remained basically unchanged
throughout the 1950s.Under (centrist) christian democratic rule extensions in
social security coverage excluded, the only innovation was the introduction of
maternity benefits and protection in 1950, and the pension reform of 1952.
Differences between the various political parties amounted. The Communist
Party displayed a markedly pro-welfare state attitude. The SociaIists pursued
the strategy of 'social reformism' aimed at modernizing and rationalizing the
Italian welfare state along the creation of a 'real' social security system, based
on national insurance and emphasizing the need for social consumption and
investment. The smaller centre parties displayed a mixed social policy profile
of both social equity and capitalist efficiency. Finally, the Christian Democrats
took a twofold position: on the one hand, it systematically slackened the
expansion of the welfare state, especially where that involved drastic changes
in existing programmes, arrangements and institutions; on the other hand it
promoted sectoral solidarity on Catholic charity grounds supported by a public
assistance network. During the 1960s, although many ambitious plans were
made under the new centre-left coalition of Christian Democrats and Socialists,
the actual record of reforms remained rather poor. The only major institutional
change of this period was the educational reform of 1962,which finally raised
the age limit of compulsory education to 14 years and equalized educational
curricula. From 1968onwards,however, especially under centre-left government
coalitions the institutional profile of the Italian welfare state started to change
rapidly, in the wake of new and heated social conflicts, and under popular and
union pressures. Hospital care was thoroughly revised in its administrative and
fmancial status. Within social insurance, a new link was established between
pensions, previous earnings and the cost of living, and later on, in 1975, even
a wage index was introduced. The formerly dispersed and separate sectors of
health and assistance were replaced by a unitary and integrated system of social
and health services.47

Welfare state, or social policy reconsideration started in 1978 under a
coalition of National Solidarity, led by the Christian Democrats and even sup-
ported by the Communist Party. This coalition was replaced in 1979 by a
'Penta-Party' coalition, again with participation of the Christian Democrats and
the Socialists. Since that time cutbacks affected pensions, health care, educa-
tion, and family allowances. In the field of social security some existing privi-
leges were limited (multiple indexation, minimum pensions to beneficiaries not
in need and abuse of invalidity pensions); in health policies restrictions have
been conducted on the regulation of fees for the use of services (for instance
drugs, prescription and medical tests). Furthermore the expansion of health
personnel has been halted. In almost every sector of social security the contri-
butions have been substantially raised. In late 1982 the Fanfani Government
announced a crisis-programme of tax increases, more personal contributions
in health care, and other social curtailments. In april 1983, the government
retired after social and political contestation of their proposals to fight growing
unemployment and public deficits. A renewed 'Penta-Party' coalition, under
leadership of the Socialist Craxi, announced some months later retrencbements
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in social security, health care and education. In February the automatic price-
compensation was reduced by 25 per cent. A series of relatively weak 'Penta-
Party' coalitions followed this course of retrenchments, although no fundamen-
tal reconstruction of the Italian welfare state or social policy activities took
place. It remained rather an adaptation to changed economic and political back-
grounds.48

Ideas on alternative routes for welfare state evolution hardly surfaced in the
Italian debate on the future of social politics. Only recently have first argu-
ments emerged. As a response to high youth unemployment, especially in South
Italy, the concept of a guaranteed minimum income came into discussion.
Following the growing interest for a minimum income guarantee, also the
concept of a basic income gained momentum. The Instituto iii Recherche
Economiche e Sociali (IRES), the study-centre of the Con/ederazione Generate
Italiano del Lavoro (Italian Trade Union Confederation) took initiatives in that
direction.49

8.8. Norway

Norwegian social politics was already based on a political consensus prior to
World War II, where full, or at least broad, support of all parties encouraged
a major series of social reform activities. This political consensus continued
after 1945. During the first decade after the war all parties were engaged in
rebuilding the country along the principles of national unity and solidarity.
Broad support was given to social policy goals such as full employment, econo-
mic growth and redistribution. All parties agreed to the need for an active
state during this phase of reconstruction, although the non-socialist parties
became advocates of an abandonment of the' control economy' as the economy
regained normality. During the 1950s the relationship between state and
economy gained momentum as political controversy. In 1952-1953the Stoning
(parliament) discussed a government proposal on permanent legislation on
prices and rationalization. Although the major parties, the Social Democrats
and the Conservatives initially disagreed, they found each other in a compro-
mise: the Labour Party agreed to a greater emphasis on the market mechanism
for price setting, while the non-socialist bloc dropped some of their old prin-
ciples of economic policy. In the field of social politics the principle of univer-
sality gained ground through a series of reforms during the 1950s and 1960s,
and was finally enacted with the introduction of the National Insurance scheme
in 1967. In general, government policies in the 1950s and 1960s, under social
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not too strongly related to political principles.SO

Norwegian economic growth was maintained during the 1970s, mainly due
to North Sea oil, but political controversy on social politics increased. Full
employment was largely preserved through special interventions in the labour
market, primarily in the form of direct government subsidies to private enter-
prise, but also more conventional intervention modes. However, the political
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debate became influenced by the international debate on the economic slow-
down, and problems regarding the size of the public sector and the welfare
state gained importance. Social democratic governance after the war was inter-
rupted by the arrival of a four-party non-socialist coalition from 1965 up to
1971, a short socialist intermezzo in 1971-1972,and a three-party non-socialist
minority government in 1972,but continued after the 1973 elections up until
1981. Although some debates were initiated on possible welfare abuse in the
early 1970s,welfare state support continued during the 19705and early 19805.
The relatively healthy Norwegian economy and labour market performances
permitted a gradual change of welfare programmes, arrangements and institu-
tions without dramatic cuts. A number of welfare programmes were modified
in an effort to limit the rise in social expenditure in the early 19805 - for
instance greater emphasis was put on the price mechanism in the health sector.
There were other more indirect cuts which affected the pension system, and
most markedly the old age pension scheme in terms of reduced indexation. The
social democratic governments envisioned policy lines along which a greater
decentralization of social services and health care had to be realized, more
emphasis on the provision of social services by voluntary organizations and the
role of private networks and communities, emphasis on services rather than
benefits, and on preventive policies. During the late 19705 and early 19805
particularly the non-socialist opposition parties started to express their concern
about the rising costs of social security. When they formed a new government
after the 1981 elections, they initiated a review of the social security system.
The government installed an investigatory committee in 1982 to evaluate the
future financial situation of the National Insurance Scheme. All major parties
were represented and the committee presented a unanimous report in the
spring of 1984.The commissions analysis came out with very dearly identified
major problems: the rising costs due to the increasing number of pensioners
and increasing benefit levels, as a consequence of the maturing of the earnings-
related pensions. Nevertheless, the commission proposed that the main struc-
ture of the pension system should be kept untouched. They found that the
solutions chosen in 1967were still wellfounded, and that the main strategy to
meet higher expenses had to be higher contributions. At the same time opinions
expressed by different social organizations showed that there still existed broad
support for a public universal pension system in particular, and the Norwegian
welfare state in general. In the 1985 elections the voters were faced with two
competing government alternatives: either maintenance of the bourgeois
coalition, or a minority government formed by the labour Party with support
from the Socialist Left Party and the tiny Liberal Party. Although the campaign
was dominated by issues of social policy, and especially health problems and
care for the aged, it was characterized by a lack of controversial partisan issues.
The outcome of the elections was very narrow. The coalition barely managed
to remain in power, and was forced into a minority position. In May 1986 the
bourgeois government fell on it's proposals, for higher taxes and social security
contributions to fight the decreasing trend of state income, which had come
under pressure from declining oil revenues. The new social democratic (minor-
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ity) Brundtland Government succeeded in passing a series of measures in order
to improve state finances, mainly based on higher tax levels. Under this social
democratic government the first public deficits emerged, which were mainly
countered by wage restrictions and higher taxes. Although the left improved
their position in the Stoning in the September 1989 elections, the government
resigned two months later. A (minority) conservative/liberal coalition came
into office, however, only on a slightly different programme of higher taxes,
some minor restraints in social welfare, and active state intervention in order
to combat growing unemployment.51

Alternative options on social welfare remained largely within the framework
of the existing system. The Socialist Left Party pleaded for a reform of the
sosial omsorg (social assistance). The party asked for the introduction of a
national minimum income under supervision of the central government. That
could end the often arbitrary treatment by local authorities.52

8.9. Sweden

The outcome of Swedish post-war settlements was a hegemonic position for
the Social Democrats opting for universalistic people's insurance, a recognized
right to employment and active labour market policies, public support of
housing construction, equal educational opportunities, economic efficiency and
an extension of co-determination in industry. Later, new aspects were added,
study loans, extension of public work and vocational training, deficit spending
and fiscal policies, counter-cyclical investment funds, and population policies.

During the 1950s, 1960s and early 1970s the Swedish welfare state showed
strong advancements in institutional and programmatic terms, along public and
social expenditure growth, and in terms of balanced labour-market relations.
As an outcome of the post-war settlements the old means-tested social insur-
ance benefits were replaced by flat-rate benefits. In a broader context further
welfare state programmes, arrangements and institutions were enlarged or
established. During the 1950s, with the strong international tensions and pro-
blems of economic instability, the social democratic position was weakened,
and in 1951 brought the Agrarian Party in to form a coalition government.
Towards the end of the 195Os,however, Social Democrats again took the politi-
cal initiative through the political struggle on the supplementary pensions sche-
me, and the introduction of active labour-market policies. The introduction of
a compulsory earnings-related national supplementary pension scheme proved
to be the most controversial issue of the post-war social policy reforms. Parlia-
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an advisory referendum, a dissolution of parliament, extra elections in 1958,
and a [mal dramatic vote in the second chamber, where the measure was
passed by a majority of one vote. The active labour market policies were formu-
lated as a doctrine by economists associated with the trade union, Gosta Rehn
and Rudolf Meidner. This innovation was reflected in the growth of the public
expenses for labour-market policy measures and the central role of the Swedish
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Arbetsmarknadstyrelsen (National Labour Market Board). It resulted in a
combination of the centralized and solidaristic trade union's wage policies, em-
ployers' confidence to sustain high investment levels, and efforts of the state
in mobilizing and (re)qualifying the labour force, and keeping the open unem-
ployment low through educational programmes and a temporary expansion in
public or publicly subsidized employment. From the early 1960s there follow-
ed a strong expansion in two important areas of public services, health care
and education. During the early 19708 programmes were further extended, often
related to the enlargement of manpower policies.53 From then onwards, until
the mid 19708 the social democratic cum trade union block held a hegemonic
position in Swedish politics. This hegemony was based on a strategy of creating
favourable conditions for economic growth and a high level of employment on
the one hand, and a further advancement of welfare state programmes,
arrangements and institutions on the other hand. When the Conservative Party
proposed the withdrawal of some social benefits in the 1960s, it met rather
strong disapproval from the electorate. Since then the bourgeois parties have
not ju<jed it favourable to make the 'welfare state' the focus of political
attack.

After a close finish between the social democratic and the bourgeois blocks
in the 1973 elections, the bourgeois parties were able to unseat the social
democratic government in 1976. This defeat can not be interpreted as a 'welfare
backlash', or a rejection of the social democratic project as such. The elections
of 1976 was decided on the issues of nuclear energy and the proposals by the
trade union movement for a gradual collectivization of the profits of private
firms into funds under control of the wage-earners.55 The bourgeois govern-
ments, the Liberals and the Centre Party in particular, largely continued
previous social democratic social politics. In that context they took over the
whole edifice of existing labour-market policies, and made it even larger than
the Social Democrats had done in earlier recessions. Supply-side labour-
market policies, mainly aimed at improving the skills and mobility of the labour
force, increased in relative importance. Secondly, direct subsidies to private
corporations, mainly in shipbuilding and steel, increased strongly with the aim
of preventing redundancies, and thereby to gain time for reconstruction of the
branches involved, and to provide new job opportunities in the affected areas.
The impact was considerable. This labour-market policies were, from the early
1970s onwards, accompanied buxpansiveflScal and supportive monetary (deva-
luation of the crown) policies. However, in the early 1980s public spending
and social politics became controversial. The Employers' Confederation took
the lead in presenting radical solutions in the preparatory documents for its
Congress in late 1980. Towards the end of 1980, the government formulated
its first austerity bill, Besparingar jstatsverksamheten (Savings in state activities).
It proposed changes in the indexation of basic social insurance benefits, and
some direct cuts in social programmes. Unemployment and active labour-
market policies also became a more controversial issue. The government em-
phasized the importance of exhausting every possibility for offering jobs on
the open labour market before putting the unemployed into government-run
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programmes. A second important austerity bill was presented six month before
the September 1982 elections. Itproposed a reintroduction of two waiting days
and a decrease in earnings-replacement in sickness cash benefits. These
measures were approved by Parliament, and were due to be effective as of
1983. However, the Social Democrats won the elections, and immediately
withdraw the 1982 plans. Since that time the social democratic government have
tried to adjust welfare state programmes and arrangements more closely to
the tighter economic conditions. Some changes of the bourgeois governments
were maintained, more were redrawn. Some minor new ones were introduced,
but at the same time some improvements occurred. In the field of labour-
market activities a combination of a 'soft' monetary policy (devaluation of the
crown by 16 per cent), a controlled fiscal policy (tax increases and some minor
expenditure cuts), and a public investment programme in transport, energy and
construction sectors, was successful. 57 Between 1982 and 1985 signs of change
became apparent. Centre-right parties chose for more neo-liberal elements in
their programmes: more market-oriented manpower policies, income-tax reduc-
tions, lower benefits levels, etc. The 1985 elections, however, was a clear cut
defeat for a 'policy of dismantling'. The main winner was the Liberal People's
Party, which ran the elections under the banner of 'social responsibility without
socialism' and with a clear commitment to both free enterprise and social wel-
fare. In general, the 1985 elections constituted a signal that the Swedish voters
wished to maintain existing welfare state programmes, arrangements, and insti-
tutions. The Social Democrats remained in office with support of the Commu-
nist Party, and set up until, and even bey'ond the 1988 elections, course towards
a policy of welfare state consolidation.58

InSweden debates on alternative routes for welfare-state evolution only took
place in the margins of social and political life. Within the Social Democratic
Party the basic income concept was discussed in general terms, and clearly
rejected. Within the Steelworkers Union Gunnar Linstedt developed a proposal
for a full basic income. Referring to the threat of the emergence of new class-
divisions, growing long-term unemployment and a strong increase in the 'black
economy' he proposed to introduce a basic income. Inorder to relieve labour-
intensive production, this basic income had to be financed through value added
tax. 59 Discussions in the Miljopmtiet de Grona, the Swedish Green Party, did
not lead to definite conclusions. In the short-term the party persisted with
strong relations between work and income. The introduction of a full basic in-
come for all citizens was only regarded as a long-term target, to be furthered
in the context of more radical ecological changes.60

8.10. Switzerland

After World War II Swiss social politics and the welfare state reached West
European standards. The war had increased mutual social understanding, and
among political parties and social organizations a broad consensus of opinion
that social politics had to be further developed. Based on an immense economic
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boom, providing plenty of scope for political discussions and decisions, a whole
series of social insurance laws were enacted after 1946:Old Age and Surviving
Dependants' Insurance in 1948, which has been amended several times since
then and enlarged with supplementary benefits in 1965,Unemployment Insur-
ance in 1951, Disability Insurance in 1960, Sickness Insurance in 1964, and a
revision of the Compulsory Accident Insurance in 1962.Two specific features
characterized Swiss social politics in those years. Firstly, social insurance has
not been built up on the basis of a master plan. Actually, the federal govern-
ment proceeded pragmatically by passing individual laws to gradually regulate
those sectors which at the time seemed to be favoured by the prevailing
trends. Secondly, since the public social security system was designed only to
provide a minimum level of existence, although with universal coverage, Swiss
social politics have shown strong preference for private social welfare. Its social
insurance system has been built solidly on a combination of public and private
programmes and arrangements, and has been organized along a plurality of
organizations in both the public and the private sector. Private insurance funds
became important instruments of private capital formation. Swiss labour-
market policies have mainly been based on a strategy of adaptation to the
economic situation and opportunities. Although plans for an extensive public
work programme were initiated, Switzerland avoided serious post-war unem-
ployment problems by halving its foreign workforce, from 140,000 in 1947 to
75,000 in 1950.On the political level this market -oriented form of social politics
was based upon consensus and cooperation between the major political parties.
Since 1959a four-party coalition of the centre-right Freisinnig-Demoknuische
Partei (Liberal Democratic Party), the OrristJich-Demokrutische Partei (Christian
Democratic Party), the Soziakiemokratische Partei der Schweiz (Social Demo-
cratic Party) and the Schweizerische Volkspanei (Swiss People's Party) have
been ingovernment. With regard to labour relations the Swisstrade union fede-
ration, the Schweizenscher Gewerkschaftbund, occupied a relatively subordinate
position and exhibited a certain conservatism towards social politics. The union
movement was internally divided.There existed substantial differences between
the moderate metalworkers and watchmakers union on the one hand, and the
more militant public employees union, as well as more radical industrial
unions such as the printers, construction and wood workers, and the chemical,
textile, and paper workers on the other hand. Of greater importance were the
differences between the Social Democratic Party and the trade union move-
ment. The basic source of tension was the divergence between the unions'
private sector strategy and the party's preference for public-sector activity.
Symptomatic of this difference in political orientation was the conflict between
party and unions in the late 1960s.When the Social Democratic Party launched
a demand for a national unified pension plan, it was adamantly opposed by the
unions. The unions focussed upon extending existing union pension funds. The
anti-statist instincts reflected in the strength and durability of private insurance
thus agreed with the preferences of the labour movement.'

The post-war economic boom ended in 1975,when the productive apparatus
became overheated, inflation increased and employment declined sharply.
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Although the major social and political relations remained unchanged, the
Swiss government had to respond to the financial and social consequences of
the recession. In 1975 the government reacted to an unanticipated budget deficit
with a curtailment of the public contribution to the public pension funds, and
a 10 per cent reduction in its contnbutions to private health insurance, without
being forced to take more serious actions in order to preserve major pro-
grammes and arrangements. In labour-market policies, the Swiss government
followed the policy lines of the late 19405. Through return migration, a ban
on further hiring, and the expiration of contracts about 250,000 foreign workers
were eliminated from the Swiss workforce between 1973 and 1976. Although
the total number of Swiss jobs had declined by 15 per cent from the peak in
1973, in 1980 Switzerland suffered serious manpower shortages.62 No alterna-
tive options for a future welfare state evolution surfaced in the Swiss social
policy debate.

8.11. The United Kingdom

In the United Kingdom the spirit of national solidarity in fighting World War
II also charted the course for post-war social politics. The Committee on Social
Insurance and Allied Services, under the chairmanship of William Beveridge,
set out the major lines for the post -war evolution of social politics and the
welfare state. By the end of the war there existed a wide consensus on the
objectives of social politics. Although conservatives put emphasis on individual
initiative, and Labour supported social solidarity, these objectives were not
reflected in radically different social policy lines. The institutional basis of the
1946 welfare state, based on the introduction of the National Insurance Act,
the National Health Service and new systems for education and housing, per-
sisted at least until the arrival of the economic slowdown in the mid 19705.
After 1945 the Labour and Conservative Parties entered into a two-party com-
petition, trading with the electorate in promises of welfare state programmes
and services. That under the sky of diminishing ideological emphasis. Since the
mid 1950s Labour's sense of social solidarity and faith in their post-1945
achievements were replaced by specific proposals for reforming pensions (by
earnings-related elements), social assistance (less stigmatic), and education
(comprehensive organization). At the same time Conservative minimalism and
deference to the private sector were replaced by welfare state expansion to be
paid for by economic growth. Since the early 1960s a shift took place from a
flat-rate to an earnings-related approach to benefits. For long this change was
opposed both by the Labour Party, because it would enshrine income differen-
tials, and by the Conservatives, because it compromised the minimalist basis
of welfare. The growth of occupational pension schemes and the electoral
pay-off from going beyond flat -rate benefits opened the way for the introduction
of a minimum graduated (earnings-related) pension scheme in 1961, earnings-
related supplements to sickness and unemployment benefits in 1966, and a new
more comprehensive state pension scheme in 1975. In the field of labour-
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market policies 'full employment' was defined as a major goal of social politics
in the 194Os.Itwas however never seriously institutionalized in British politics.
Labour-market policies were caught between a secular decline in industrial
competitiveness and short periods of expansion. Inthat context different models
of income Arlicies were undertaken with marginal successes during the 1960s
and 1970s.

It was not until the 1970s that both major parties to some extent redis-
covered their ideological roots. Labour now looked for a broader notion of
social justice, including women's rights. The Conservative shift was even shar-
per. In1970under Heath, a manifesto stated 'the problem of all social services,
is shortage of resources'. Some years later, the theme had become 'helping the
family', with the role of the welfare state being limited to one of supporting
the discretion and responsibilities of citizens. Inthe summer of 1975the Wilson
Government renounced the Social Contract with the trade union movement,
and announced the first cutbacks in government expenditure plans. Between
1976 and 1978most capital programmes in housing. health, education and wel-
fare were purged, resulting in a reduction of real social expenditure. A new
system of' cash limits' enabled local authority spending to be strictly controlled
from the centre. Plans for 1979and 1980included the centrally provided social
security and health services in the cutbacks. Although the Torries' June 1979
budget made further immediate cuts in the housing and education programme,
raised prescription charges, and cut back on employment services, the basic
lines of action had already been determined by the outgoing Labour govern-
ment. However, since the arrival of the Thatcher administration, for the first
time since the 194Os,a party in power seriously contested the purpose and
structure of the welfare state, and explicitly abandoned full employment and
social participation as goals of social politics. Some policy changes were signifi-
cant: public sector tenants were given the right to buy their houses at a discount
in 1980;earnings-related supplements to sickness and unemployment benefits
were abolished in 1982;flat-rate pensions were indexed to prices, and no longer
to earnings; and the amount, although not the range, of health service charges
was increased. Furthermore, major proposals were made: to reduce the genero-
sity of the state earnings-related pension scheme, in favour of compulsory pri-
vate insurance; and to increase work incentives for social assistance recipi-
ents. A major review of the social security system was announced by the That-
cher Government in 1984/85. They became known as the Fowler reviews, after
the Secretary of State for social services, Norman Fowler. Proposals for discus-
sion were issued in June 1985, and final government proposals were launched
in December. The 1986Social Security Act introduced a number of newmeasu-
res. These included cuts in benefits under the State Earnings Related Pension
Scheme. Means-tested assistance and low pay supplementation benefits were
reconstructed from 1988onwards, and work-tests for the able-bodied have been
made stricter. The availabilityoflump-sum payments was curtailed, and spend-
ing on housing benefits was reduced by making the means-tests more stria-
gent.64
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More recently, along dominant social policy options new ideas on social
insurance emerged. In the British case these new ideas, as tax credits, some
kind of negative income tax, and as basic income were also launched at both
sides of politics, on the right and the far left. As early as the 19705 the Conser-
vative and Liberal Parties proposed the introduction of a tax credit scheme in
order to integrate social security and tax systems into one plain system. The
Conservative Heath Government even developed a concrete tax credit proposal,
to be introduced in 1977.65 It was the electoral defeat of the Conservatives in
1974 that prohibited its realization. Since then the Conservative Party have
abandoned the idea of the tax credit scheme. The Labour Party and the unions
opposed any proposal for a tax credit scheme or, some years later, proposals
for a basic income. Finally in the 1980s proposals for a basic income have been
presented by the Federation of Claimants Unions, the Green Party and several
left wing individuals."

8.12. Divergent Routes: Social Politics and Welfare States In Western Europe

Two major questions surfacing from the study of post-war social politics and
welfare state evolution in the Netherlands, seem to be of wider significance.
They can be answered from a more comparative social policy perspective,
comprising twelve Western European welfare states. How can post-war welfare-
-state evolution be explained in terms of expenditure, institutional and program-
matic evolution, and labour-market performances? And, what are the more
structural political backgrounds for the emergence of strong and soft welfare-
state contours within Western European democracies since the mid 1970s?

In answering these questions economic and demographical argumentations
certainly provide some explication, especially for periods of explosive evolution
during the 1950s and 1960s. But neither strong economic growth, nor demo-
graphic changes constitute a major explanation. The specific impact of demo-
graphical changes on social expenditure growth cannot be easily determined
since these changes often require the mediation of political factors to actually
effect policies (e.g. the -introduction of new types of benefits or of special
services for the elderly). In general, demographical changes had some impact:
an increase in the number of old people, and to a minor extent the amount
of children, produced an 'automatic' expansion of benefits and services, other
things being equal. In reality it is difficult to be more specific. In Germany
for instance, demographical developments exerted only a marginal influence
on expenditure on pensions, and even played a negligible role in the develop-
_ ...._ ...... & ....1..!1...J ......11 ......... ,..,#0 ............ 1.............. T __ ""_.,.. ...... 1 ..1.0. .a. __ l-.L'O!".'" 0.,. :,. ...1..
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of the decades after World War II prepared the ground for the expansion of
Western welfare states. It was the beginning of the economic slowdown that
effectuated the first serious constraints on this expansive evolution. In Germany
the signs of the first economic recession became evident some years earlier
than in the other Western European countries. In Germany economic growth
already declined considerably in the late 1960s, and in the early 19705 for the
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other countries. Although that slowdown did not provoke any decline, social
and social security expenditure was in aU countries much closer in line with
the growth of GOP than in the years before the onset of the slowdown. Never-
theless a kind of paradoxical relation between welfare state and economy
emerged. At the time the economic slowdown started to put a strain on further
growth of social expenditure, the same evolution provoked new social expendi-
ture in an almost counter-cyclical way. That was particularly true for unemploy-
ment expenditure and expenditure on social assistance. It took some years, up
until the mid 1980s, before policy changes resulted in a softe~ of expendi-
ture growth, and even a relative (as share of GOP) stagnation. Given this
relative weak explanatory potential of demographical and economic processes,
a major role has to be assigned to the analysis of social and political (power)
relations. In that context answers to the first question follow the path of
Western welfare states since the 193Os, through the debates during the post-
war settlements, up to the styling and institutionalization of social politics
during the 19505 and 19608. The second question refers to the social and
political backgrounds of the emergence of specific types of welfare states, strong
and soft welfare states during the 19708 up until 1985. Here the manifestation
of divergent patterns of evolution are related to earlier social and political
relations and dynamics, from the 19505 onwards.

How can post -war welfare-state evolution be explained in terms of expendi-
ture, institutional and programmatic evolution, and labour-market perform-
ances? This question is answered using the components brought together in
Table 2: the evolution of social politics in terms of (public and social) expendi-
ture growth, the specific character of social security and labour-market policies,
labour market performances since the early 19608, the composition of govern-
ments, the broader socio-political relations, and the dominance of specific socie-
tal projects.

The evolution of public and social expenditure growth reveals at least two
distinctions: countries which started from a relatively high post -war level versus
countries which started at a relatively low post-war level on the one hand, and
countries with high expenditure growth versus countries with low expenditure
growth on the other hand. A quite rough classification shows four categories
of countries for both public and social expenditure: (a) Austria, Belgium and
the Netherlands started at a high level, and maintained steady growth rates;
(b) Denmark, Norway and Sweden departed from a low level, and reached
through steady growth rates a high level in 1975; (c) Germany, Ireland and the
United Kingdom started from a high level, but revealed only low growth rates;
and (d) Finland, Italy and Switzerland departed from a low level, and main-
tained low growth rates. Combining this qualitative classification with the two
qualitative aspects of welfare state evolution, social security and labour market
outcomes/policies, this clustering can be elaborated a bit further, although
at the same time some contradictory features surface. As far as social security
policies/outcomes are concerned, it seems evident that originally occupational/
stratified systems (AU, BE, GE, IR and NE) started at a high level of expendi-
ture, while universalistic/unified systems (DE, FI, NO, SWE and SWI) started



Western Welfare States

qq~
"'.....0""~OQr-:
"'.....0""

~~~
l"":~C"'!0 ........r--

... It'l 0-~~o
oq~C'!
1t'l~9

~f"'i~"':acr
"'1"'1--:o~cr

;;.: ::E ~ >-
0:: -c 0:: Q Z

.:t !z Q2 :> -e z ~.. In c ::E :s
i :> ..J z Z 0::

8 :> til til til
E- -e CQ Q ti: o

253



254 The Imprisoned Stale

"'t;<=t~ "'Iv)"': ~<""!~ r"!"'":r"1 'O"'... "'- ... ..... '"
'O~Q \(')~o "'~9 "'~ ... ~~~ °!ti9 ..~o

r-

aq"l"l "l"l"! c!r"";O-: ...q...qoq "''''''' "If;OQ ... ",,,,
"':09 "'~9 "'~Q _~o ~!ti0 ~Q "'R9

.. ] .. .. <l ' ..
.e .e ' .. "

if u ~ c c·_
B~~ ]~ C:-~ c-"'O .. ~.g~

" B §.~ B g.~ E~.:. ~E15 .- a 8-.. " 1J! :.l -:5.=1ii ~.- -; if ~ i{~<l.,~ "'~.~ ~'i if i a 15 ·i i15:l "..8 B·- ~
~~.~j }.g;g ".- E ~.~] i,.. ~] ...= Eg'i$ ",- '" E~] f'l:;.~ 8- 1ii.E 8. B ,:: i"'.~8. .~:~ .i~ ~~ ... :l t;;·M ~. Cl =~- ~'E .5 1n"C.5 _ .~ "..8:::;;.=·0 g. ~ .~;~ u ::; >.~ l~ ];~ftSO;,: ~55~ g,o~ = at"'i: ..=.- 8. .s "g'2 e 1~~~s l1 e 1;1 1A l;!=~t-~tl " = e :::;.>- .. .......=~g, u ' g if ~ ~ :J U "" ]]>.~ "'3":'0

~.5"S =-~~ ~·o .• ~.~ ~.8!:S.!!..8 2 a ~ !:o:.: '-= .. '':g-:5.-..8 .-~ !'I
g e ·i g~ e ~~ :s"o E ;~!.! ; ~ &. §~~

"l~"!~ ~~~~ It)g~~ "?~~~ "1~"''' aq~aq~ ~~~~~e~e. t"") .'1") • ~e~e rt'I"",,!~aq ~e~e ~e:qe~eMe.. "'c.Me.,. 1I")!::,rr'le.,
...;
.!:!~=

0 0 8-z z "":s :s 0(

:::E "0 CI: >- Z CI: 00
<.l

Z ~ 0( ~ UJ til

:s >- :t ~ 0 N UJO ;;.
...l t;j CI: UJ E- E-O ~~
~ [i -z

!!: 0 ~ z_ ::J

Z Z til til :J~ 0
(/J



Western Welfare States 255

at a low level of expenditure. Only Italy and the United Kingdom failed to fit
this more elaborated clustering. Although this duality breaks down as far as
growth rates are concerned, some new knowledge can be added. The combina-
tion of universality and occupational welfare (DE, NE, NO, SWE and to some
extent BE) leads to high growth figures, while the maintenance of occupatio-
nal/stratified systems, and the arrival of unified/selectivist systems induce low
growth figures (GE, JR, IT, UK, and SWI). OnlyAustria and Finland constitute
deviant cases. The dimension 'institutionalized labour-market policies' does not
seem to shed additional light on the classification, although all countries with
institutionalized labour-market policies (AU, NO and SWE) can be found
among the countries with high growth figures.

Looking at the overall evolution of labour-market performances of Western
European welfare states the existence of institutionalized labour market policies
does not seem to have a great impact. Most countries, except Ireland and Italy,
succeeded in reaching and maintaining full employment until the late 1960s,
while employment increased along with the post-war economic recovery and
ensuing explosion. However, from the late 1960s onwards the first signs of
differentiation surfaced. In terms of unemployment only Austria, Norway,
Sweden and Switzerland maintained full employment. Inall countries without
institutionalized labour-market policies unemployment (with the exception of
the United Kingdom) crossed the 5 per cent line in 1975,while Denmark and
Germany with their unsteady institutionalized labour-market policies scored
4.9 and 3.6 per cent. Switzerland constitutes a deviant case. Here growing
unemployment was attacked along a purely selectivist 'exit-strategy' through
the return migration of foreign workers. The same lines of differentiation
surface regarding employment and employment growth. Austria, Norway and
Sweden increased their employment rates between 1970 and 1975, which is
reflected in their relatively high employment growth figures for that period,

Table 3: Public: Expenditure Growth under Different Types 01 Governments (1950-1975)

Conservative Centre-Right Centre-Left Left

Austria 1/4 25% 6/15 40% 1/6 17%
Belgium 4/6 67% 4/6 67% 1/4 17%
Denmark 6/8 75% 8/17 67%
France 1/4 25% 5/13 38% 5/7 71%
Germany 2/4 50% 3/12 25% 1/3 33% 4/6 67%
Tt"lv 9/'1IJ 45%
N;{herlands 7/12 58% 10/1317%
Norway 2/5 40% 13/2065%
Sweden 8/15 53%
United Kingdom 6/17 35% 4/8 SO%

Average 10/2934% 36/7647% 26/4459% 39/7651%
Sources: Appendix II.
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while it declined in the other countries, with the exception of Finland and the
United Kingdom.

As summarized in Chapter 4 (pages 113-116), a whole series of explanations
have been offered for divergent welfare state evolution, and again a broad
variety of arguments have been put forward with respect to political variables.
As a series of studies suggest, the relationship between a powerful labour
movement and a high level of public and social spending is far from perfect.
Countries such as Germany, France and the Netherlands appear to have deve-
loped quite substantial spending patterns without an unusual degree of domi-
nance by the political left. Some scholars have argued that for certain countries,
such as Austria, Belgium, Germany and the Netherlands, the presence of a
strong Catholic party competing for power has played an expansionary role
similar to the dominant Social Democrats in Scandinavia.A In the context of
this chapter two more specific findings for the period 1945-1975 seem to be
useful.

Firstly, an analysis of public and social security expenditure growth for the
majority of the countries studied here (with the exception of Finland, Ireland
and Switzerland) revealed that specific government composition had different
effects on growth rates. Left wing governments (socialist or social democratic)
tended to surpass the average growth rate more often (51 per cent), than con-
servative governments (34 per cent). However, centre-right coalition govern-
ments were not far behind (47 per cent), and centre-left coalition governments
even showed a higher score (59 per cent). Looking at the evolution of social
security expenditure, a somewhat different picture surfaces. Although conserva-
tive governments (28 per cent) show again the weakest preference for increas-
ing social security expenditure, left wing governments (44 per cent) appear
more often under than above average growth figures.

Table 4: Sodal Security Expenditure Growth under Different
Types of Govemments (1950-1975)

Conservative Centre-Right Centre-Left Left

Austria 1/4 25% 7/15 47% 0/6 -
Belgium 4/7 57% 4/11 36% 0/4 -
Denmark 4/8 SO% 7/17 41%
France 1/4 25% 6/13 46% 4/7 57%
Germany 1/4 25% 4/12 33% 1/3 33% 2/6 33%
Italy 11/2055%
Netherlands 11/1292% 10/1377%
Norway 4/5 80% 12/20 60%
Sweden 15/25 60%
United Kingdom 5/17 29% 2/8 25%

Average 8/29 28% 44/77 57% 26/4953% 38/8644%

Sources: Appendix II.
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Social security expenditure growth was strongest under governments of the
centre, centre-right (57 per cent), or centre-left (53 per cent). It is interesting
to notice that there was a clear distinction between conservative governments
par excellence and bourgeois coalition governments, mostly dominated by
christian-democratic parties. Although this has often been attributed to the
coalition-character of these governments", it should also be considered that,
as was evident in the Dutch case and probably also holds for Belgium, Ger-
many, and Italy, confessional politics had positive effects on the evolution of
social security expenditure. From their more passive and compensatory attitude
towards social politics social security expenditure is more favoured than other
categories of social expenditure favoured by socialist and social democratic
parties, such as employment policies, public housing, and public employment
in general. This difference probably explains the relatively higher score for left
wing governments vis a vis centre-right and centre-left governments in the case
of public expenditure as such.

Secondly, as far as the more institutional and programmatic aspects of social
politics are concerned, post-war welfare state evolution in Western European
countries was less influenced by the strength of left wing parties than during
the interbellum period. In countries where the electoral position of the left was
strengthened between 1915 and 1940, Denmark, Norway, Sweden, and the
United Kingdom, the institutional and programmatic development of the
welfare state was clearly more advanced than in countries with stagnating or
even diminishing electoral results for the left, Belgium, Finland, the Netherlands
and Switzerland, or countries where the fascist seizure of power outgraded left
wing politics, Austria, Germany and Italy. This picture changed, and even
reversed for the period between 1945 and 1975. Countries with a below-
average strength of left wing parties, Belgium, Germany, Italy, the Netherlands
and Switzerland, showed a more articulated institutional and programmatic
advancement, than countries with above-average scores, Austria, Denmark,
Finland, Norway, Sweden and the United Kingdom.'O This should be attributed
to a combined effect of on the one hand the fact that the first group of coun-
tries started after World War II from a relatively backward position, and on
the other hand the fact that social politics became, more than before, a concern
for all parties from the centre-right up to the left wing of politics. Liberal,
confessional and even conservative parties gained an interest in using social
politics as an electoral battlefield. However, this relation between institutional
and programmatic advancement and electoral strength is still quite general.
A more precise indication constitutes the way in which the electoral victories
of the left, and an ensuing entry into government influenced the institutional
and programmatic evolution of Western European welfare states. Here the
same picture appears: before World War II a relationship can be demonstrated
between institutional and programmatic advancement and the electoral victories
of left wing parties, with the exception of Denmark and Norway on the one
hand, and government presence, with the exception of Denmark, Italy and the
United Kingdom on the other hand; a relationship that disappeared after the
war, and, as far as electoral gains are concerned, even reversed; welfare state
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programmes, arrangements, and institutions were enlarged during periods in
which left wing parties made no electoral,frogress, with the exception of Bel-
gium, Norway and the United Kingdom.

This knowledge of the relationship between a series of political variables
and welfare state evolution, in quantitative, as well as qualitative terms, finally
leads to a more intricate analysis of the broader socio-political relations, and
the dominance of specific societal projects. In general, social politics, from
World War II up to the mid 1970s, was characterized by a broad social and
political consensus on the necessity to expand welfare state programmes,
arrangements, and institutions. Hardly any sociaI and political organization,
employers' organizations and conservative parties not excluded, opposed further
advancement. However, if the specificity of the programmatic and institutional
setting, as well as the rhythm of advancement are taken into account, the
broader socio-political environment, and the dominance of specific societal
projects seem to gain momentum. An analysis from this perspective fits in with
the study of the post-war settlements (Chapter 3), and can follow the four
major patterns that were elaborated in that context.

The pattern of the negotiated compromise, refers to a context in which
major social and political organizations found each other on a confessionally
dominated platform after World War Il,This holds for the situation in Belgium
and Austria. In Belgium social politics developed under a series of different
government coalitions along subsidiary/regulative policy lines. This resulted
in the maintenance of the (pre-war) occupational/stratified character of the
social security system and the absence of any form of institutionaIized labour
market policies. A christian democratic and social democratic presence in go-
vernment, and growing pressure from the trade union movement, the socialist
as well as the confessional, led to the introduction of more universalistic featu-
res in the social security system in the 1960&and early 1970s. In Austria social
politics was based on the principle of SoziaJpartnerschaft, a system of political
cooperation and compromises. Within this system employers' organizations,
the trade union movement, the conservative and the social democratic party
worked on the improvement of the existing occupational/stratified social
security system.The major orientation wassubsidiary/regulative, although some
more institutional/creative aspects were introduced in the late 1960s under
social democratic dominance, resulting in the introduction ofan institutionalized
industrial labour market policy approach. This relative consensual evolution
of social politics led to the maintenance of a high expenditure level along with
steady growth rates for social outlays.

The pattern of the political competition refers to a post-war period in which
strong controversies between different coalitions of social and political organiz-
ations dominated social politics. This situation can be found in Germany,
Ireland, Italy and the Netherlands. The centre of controversy was located be-
tween on the one hand confessional social and political organizations, pleading
for the maintenance of pre-war market -oriented or subsidiary/regulative policy
lines, and on the other hand the left wing of politics and trade union circles
opting for more institutional/creative policy lines. The forces that supported
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a more market-oriented/subsidiary/regulative option won the battle. In Ger-
many, Ireland and Italy the social security system largely maintained its occupa-
tional/stratified character, while in the field of labour-market activities hardly
any attempt towards institutionalization was undertaken. In the Netherlands
since the late 1950s tendencies towards more universalism surfaced. Only in
Germany were some minor institutional elements introduced in labour market
policies in the late 1960s under social democratic governmental dominance.
This evolution of social politics under the banner of political competition led
to relatively lowsocial expenditure growth rates for Germany, Ireland and Italy.
The specificity of the Dutch case, its mixture of occupational and univer-
salistic social security programmes and arrangements caused a high social
expenditure growth level.

The pattern of the minimalist consensual agreement refers to a situation in
which major social and political organizations found each other in the build-
ing up of minimalist universalist social policy lines. This situation characterized
the evolution in Denmark, Finland, Switzerland and the United Kingdom. The
absence of strong confessional social and political organizations led to a
certain confrontation between more strict market-oriented/regulative options
on the one hand, supported by employers' organizations, middle-class organiz-
ations, and political parties from the right and the centre of politics, and
institutional/creative options on the other hand, advocated by the trade union
movement and the left wing of politics. In Denmark and Finland the centre
of gravity was in favour of more institutional/creative options. Under centre-
left dominance, this option mainly surfaced in the building of universalistic
social security systems, where general schemes became combined with more
income-related social insurance, while efforts in the direction of more active
labour market policies did actually not succeed. In Switzerland and the United
Kingdom a unified social security system was introduced, but remained strongly
selectivist, just guaranteeing large parts of the population a minimum level of
subsistence. Only for Denmark did this minimalist consensual agreement
pattern result in high social expenditure growth figures. For the other coun-
tries relatively low figures surfaced.

Finally, the pattern of institutionalized consensual agreement refers to a
hegemonic position of social democratic organizations, and a cooperative attitu-
de of the centre and right of politics, as well as the employers' organizations.
That pattern was characterized by the dominance of institutional/creative social
policy options. This dominance formed the basis for the evolution of universalis-
tic social security systems, enlarged with a series of income-related pro-
grammes, and firmly institutionalized active labour market policies in Norway
and Sweden. The institutionalized consensual agreement pattern resulted in
high social expenditure growth figures between 1950 and 1975.

So, all four patterns, each according to its own lines and rhythms of evolution
constituted a basis for prolonged welfare state evolution between 1945 and
1975. Only the diverse evolution of labour market records since the late 1960s
revealed some of the first signs of divergence.
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The sudden change of economic environment for social politics from the mid
1970s onwards can be delineated along the evolution of economic growth.
From 1965 to 1973 the economies of Western European economies grew with
an annual average of about 5 per cent. In the period 1975 to 1984 the average
rate of growth slowed down to a level of 2 per cent.12 This evolution had
several consequences for welfare state evolution. The labour-market records
of Western welfare states between 1970 and 1985 show two categories of
countries: (a) countries with an 'employment' labour-market record; Norway
and Sweden are leading countries, followed by Finland, Switzerland (both with
a medium score on employment growth), and Austria (medium employment
and medium employment growth); and (b) countries with an 'unemployment'
labour-market record; Belgium and the Netherlands constitute the most
obvious cases; Ireland (medium employment growth73) and the United King-
dom (medium employment) are not far behind. Of the three remaining coun-
tries Denmark seems to have recovered from an 'unemployment' labour-
market record in the early 1980s up until 1985, while Germany and Italy
narrowly escaped 'unemployment' labour-market records.

Combined with the slowdown of economic growth these divergent labour
market patterns produced pressure on the evolution of social politics. Pressure
that was, at least for countries with an 'unemployment' labour-market record,
rather contradictory: growing unemployment, and for some countries such as
the Netherlands 'hidden unemployment', led to an explosive evolution of the
welfare clientele under unemployment, as well as disablement and social
assistance programmes and arrangements, while at the same time welfare state
programmes and arrangements came under heavy fiscal strain. The policy
reactions of Western European governments can be studied from two perspec-
tives, the evolution of public, social and social transfer expenditure, and the
succession of governmental actions facing growing problem-pressure. Table
5 shows that public expenditure continued to grow during the period 1975-
1984. In all countries except Germany the public expenditure and social
transfer expenditure ratios were higher in 1984 than in 1975.And up until 1981
social outlays also increased faster than GOP in ten of the twelve countries,
with the exception of Germany and the Netherlands. However, along this
general picture a diverse response pattern can be found. Cross-cutting public
expenditure and social transfer expenditure, three categories of countries can
be found: (a) Belgium, Denmark, Ireland, Italy and Sweden combined high
public expenditure growth with high social transfer expenditure growth; (b) The
Netherlands and the United Kingdom combined low public expenditure growth
with high social transfer expenditure growth; and (c) Austria, Finland, Ger-
many, Norway, and Switzerland combined low public expenditure growth with
low social transfer expenditure growth. This pattern goes together with the
pattern of labour-market performances. All countries with an 'unemployment'
record show continued high social transfer expenditure growth. The Nether-
lands and the United Kingdom even combined a more or less effective reduc-
tion of public outlays with expansionary social transfer payments. Only Ger-
many constitutes to some extent an exception. Most countries with an 'employ-
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ment' record reveal a combination of low public expenditure growth and low
social transfer expenditure growth. Only Sweden combined an 'employment'
record with high growth figures. Denmark constitutes to some extent an in-
between-case. An overall viewreveals that, although the GDP-shares of public
and social expenditure continued to grow, the social expenditure growth rates
for the period 1975-1984were lower than the growth rates for the period 1965-
1975.For public expenditure that does not hold for Denmark, Italy and Sweden,
and as far as social transfer expenditure is concerned, Italy and the United
Kingdom show higher growth rates during the period 1975-1984, than the
period 1965-1975. Studying the annual evolution it seems that public and
social expenditure as a share of GDP has reached a certain level of stabilization
as a combined effect of the maturation of Western-European welfare states
in terms of reach and coverage of welfare state arrangements and the number
of people that use these arrangements on the one hand, and growing economic
and political pressure on governments to redress welfare state activities on the
other hand.

The conjunction of decreasing economic growth figures, raising problem
pressure, and the maturation of programmes, arrangements, and institutions
induced in all Western European welfare states growing social and political
attention for prevailing and future social policy options. In some countries, as
explored in Chapter 5, these options were merely discussed on the basis of
an 'action statement' formulated by governments in the early 1980s. That are
Austria, Finland, Norway, Sweden and Switzerland. In the other countries,
Belgium, Denmark, Germany, Ireland, and Italy, this statement was followed
by a 'crisis-statement' and the first significant cuts and retrenchments in welfare
state programmes, arrangements, and institutions. In the Netherlands and the
United Kingdom, imprisoned between the economic and political pressure to
reduce public expenditure and a growing need for social transfer benefits, even
a far-reaching reconstruction of major welfare state programmes, arrangements,
and institutions reached the political agenda, and were realized in the years
thereafter. This series of actions, and especially its precise national quality,
combined with its specific labour-market record, constituted the basis for the
distinction between strong and soft welfare states.

What are the more structural political backgrounds for the emergence of
strong and soft welfare-state contours within Western European democracies
since the mid 1970s? Summarizing the results of the case-studies two more
precise arguments can be developed in order to answer this question: the
composition of government at the time of crucial policy actions, and the more
long-term and structural social and political power environment.
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composition and the arrival of crucial policyactions. Conservative, confessional,
liberal, and social democratic parties all participated in changing the parameters
of social politics after the mid 1970s. However, a closer examination reveals
that some patterns of relations surfaced. First, as far as Social Democrats took
responsibility for crucial policy actions (12 cases), this was primarily in formu-
lating an 'action-statement' (7 cases), and announcing a 'crisis-statement',
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Table 6: Welfare Policies: Government Composition and Crudal PoIky Adions

Action
Statement

Crisis Reconstruction Actual
Statement/ Statement Reconstruction
Fll'St Sig-

nificant Cuts

Austria soc.dem./lib.
Belgium conf./lib. ronf./soc.dem. conf./lib.
Denmark soc.dem. rooserv./lib.
Finland centre/soc.dem, -
Germany soc.dem/lib. soc.dcm./lib
Ireland conserv.jceetre centte/soc.dem. -
Italy national gov. 'penta-party'
Netherlands conf./lib. ronf./Iib. conC./lib.
Norway conserv,
Sweden eonserv, eonserv,
Switzerland conf./lib./s.d.
United Kingdom soc.dem. soc.dem. eonserv,

conf./b"b.

eonserv,

Sources: Appendix II.

followed by the first significant cuts (5 cases). Nowhere did the Social Demo-
crats take part in formulating and realizing a 'reconstruction-statement'. Se-
condly, as far as social democratic parties participated in crucial policy actions,
this happened foremostly in the 1970s (9 out of U cases). Only in Austria
(1983) did they take, as dominant governing party, responsibility for an 'action-
statement', while they supported as minor partner in Ireland (1983) and Italy
(1983) the announcement of a 'crisis-statement', followed by the first significant
cuts. It is certainly more than a historical coincidence that Social Democrats
were in office in a whole series of Western European democracies during the
1970s.The arrival of the economic slowdown and first signs of more structural
obstacles, especially growing unemployment, and the need for a more planned
economic development and policies to maintain and restore employment, linked
up more with social democratic ideas on ordering economy and society, than
with conservative, confessional or liberal ideas. Whereas social democratic ideas
found strong support within the labour movement, conservative, confessional
and liberal social and political organizations actually needed some time to
reformulate their policy options which served almost smoothly up until the late
1960s. It took several years before more anti-statist and market-oriented lines
of argumentation were developed. However, during the 1970s in countries
experiencing the first waves of economic and social instability, the Social
Democrats found themselves caught between their principal constructive stance
towards welfare state programmes, arrangements, and institutions, and the
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practical need to accommodate social politics with decreasing economic and
political resources. In Denmark, Germany, the Netherlands and the United
Kingdom the right wing of politics recaptured its strength, and returned to
office. From the early 1980s onwards, and that constitutes the second more
general pattern, conservative, confessional and liberal parties took over com-
mand and headed for a series of crucial policy actions aiming to change the
parameters of social politics more fundamentally. They were successful in
Belgium, Denmark, Italy, the Netherlands, and the United Kingdom. In Ger-
many the conservative/liberal coalition carried on along the route set out
under the social democratic/liberal coalition during the 1970s.Only in Norway
and Sweden, and to some extent Austria and Finland did the right wing of
politics have actually no alternative other than to continue a clear welfare-
state commitment.

Although more general patterns can be found concerning the relationship
between government composition and crucial policy actions, this finding hardly
delivers straightforward backgrounds for the emergence of strong and soft
welfare-state contours within Western European democracies since the mid
1970s. Even a more longitudinal interpretation of the determinant 'govern-
ment composition' does not produce new insights into the divergence between
strong and soft welfare states. It is true that Social Democracy ruled almost
uninterrupted in Austria and Norway during the 1970s, but the same is true
for Germany and the United Kingdom. At the same time coalition governments
or conservative governments obtained office for quite substantial periods in
Denmark, Finland, Sweden and Switzerland.

Looking at the post 1970 experiences of Western European welfare states,
it does not seem to be possible to explain emerging divergence on the basis
of policy diversities after 1970. Analogous to the Dutch case-study, mention
should be made of the at first sight somewhat contradictory thesis that early
social policy options and choices since the 1930s laid the foundations for both
the explosive evolution of Western European welfare state, and at the same
time the absence or presence of structural problems since the mid 1970s.From
that perspective social politics since the arrival of the economic slowdown in
the mid 1970s developed along earlier parameters. Here the threads of the
foregoing analyses can be taken up. The evolution from the post-war settle-
ments onwards has not only to be advanced up until the late 1960s and early
1970s, but has to be prolonged up until the late 198Os.

From the 1950s and 1960s onwards, the maturation of Western European
welfare states became intermingled with earlier patterns of social politics. Table
7 shows the elementary structural relations of Western European social politics.
The fUfidamefital, and in the IOfigHill decisive relation of post-war social poli-
tics is the relationship between state and citizens. The post-war settlements in
Belgium (along the negotiated compromise pattern), Germany, Ireland and
Italy (along the pattern of political competition) have determined the major
parameters of social politics since then. In all these countries confessional social
and political organizations, under leadership of a dominant Christian Demo-
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Table 7:

The Imprisoned State

StructuI1ll Relations in Sodal Politks

condition
(regulative)

(reNS
(creative)

the states:
lUI

AUSI'RIA

workers as:
(re)source
(subject)

workers as:
condition
(object)

citizens as:
condition
(object)

citizens as:
(re)source
(subject)

GERMANY

BELGIUM
ITALY
IRELAND

NE1HERIANDS
UNITED KINGDOM

SWITZERI.AND
FINIAND
DENMARK

NORWAY
SWEDEN

cratic Party, obtained their hegemonic position in formulating social politics
along an industrial/subsidiary/regulative societal project. According to the
principles of this project the relationship between state and citizens, and in this
context even a more specific group of citizens, the workers, was demarcated
in a rather conditional way. As condition, the theoretical expression of a rather
passive (regulative) relationship between state and citizens (and vice versa), the
state, in terms of welfare state programmes, arrangements, and institutions,
mainly regulates the general setting wherein the process of societal reproduc-
tion (labour(-market) regulation, guaranteeing subsistence, and structuration
of general living conditions and environment) has been realized, while citizens
have been regarded as merely objects of state activities. More concretely this
major social policy potion became translated in the extension of existing
occupational/stratified social security systems, and the maintenance of relatively
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exclusivist labour market relations under absence of any form of institutional-
ized labour market policies. More institutionalized, creative and universalistic
social policy options were formulated by the trade union movement, parties
of the left, progressive liberal, social democratic and communist, and even
progressive wings within the confessional camp. Insome respect, but most of
the time merely in the margin, these pleas resounded in social politics. Only
occasionally, was the impact more profound. InItaly, influenced by the relative
strengthening of the political left, the communist and socialist parties, and
growing agitation of the trade union movement, some tendencies towards
more universalism surfaced in the early 1970s. InBelgium the introduction of
the so-called residual schemes in the 19705,covering population groups with
uncompleted social rights, witnessed a comparable trend. Only in Germany
were some attempts undertaken to institutionalize labour market policies.
These initiatives, however, proved to be insufficient to counter growing unem-
ployment after the late 1970s. In general, the labour-market performances of
these countries were dramatically bad after the early 1970s, emerging mass-
unemployment, unchanged exclusivist employment patterns and declining
employment. Governments were unable to relieve the pressure of an expanding
welfare state clientele under growing fiscal strains. A route of rather passive
adaptation was chosen with a series of actions, ending in cuts and retrench-
ments in major welfare state programmes and arrangements, starting in Ger-
many in 1976. The Belgian, German, Irish and Italian welfare states took the
character of a soft welfare state, mainly based on reactive and compensatory
social politics. Although welfare state issues became more politicized than
before, and some critical protest surfaced during the late 1970s, no symptoms
of organized welfare state backlash emerged. Welfare state support even
increased after 1982. Large majorities of the population remained in favour
of existing programmes, while from the mid 1980s onwards resistance against
further cutbacks expanded.'4

In Denmark, Finland and Switzerland the post-war settlements emerged
under the banner of minimalist consensual agreement. Inthis setting the major
political parties, more specifically conservative, centre and social democratic
parties, cooperated in formulating and realizing post-war social politics. The
Social Democrats participated on a broad scale in coalition governments, with-
out however being able to obtain a permanent dominant position. In Switzer-
land a four-party coalition, in which the Social Democrats held a minority
position, ruled social politics after 1959. In Denmark and Finland, a series of
relatively unstable centre-left governments were in command. Although Social
Democracy, supported by the trade union movement in Denmark and Finland,
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hegemonic position in social politics, their influence surfaced in the introduc-
tion of universalistic social insurance, and even some efforts towards more
active labour market policies. In Switzerland universalism remained fairly
fragile, and was strongly accompanied by more market-oriented elements.
Here unified basic insurance became combined with a large number of private
insurance arrangements. Labour-market policies became extremely regulative
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and market-oriented along the Swiss 'exit-strategy' towards foreign workers.
The relationship between state and citizens can be mainly characterized as
conditional, although the unification of the social security system, and the active
role of the Swiss state in labour-force regulation points at certain aspects of
the 'state as (re)source'. For Denmark and Finland the picture is somewhat
more intricate. Here a kind of mixture between more conditional and more
(re)source oriented options on the relationship between state and citizens
existed, not only appearing in universalistic social insurance, but also more
special attention for public housing, public health and the introduction of
comprehensive education. In general the labour-market performances of these
countries remained workable, although the Danish unemployment rate was
about 9 per cent in the early 1980s. In Finland and Switzerland the arrival of
the economic slowdown led to the formulation of an 'action-statement' in the
early 1970s,but was not followed by explicitly formulated crisis-management,
although minor cuts and retrenchments took place. In Denmark the social
democratic minority government formulated an 'action-statement' in 1980,
followed by a 'crisis-statement' and the first significant cuts and retrenchments
of the ensuing bourgeois government in 1982. It is actually the rather consen-
sual, although organized on a rather minimalist basis, cooperation between
bourgeois and centre-left social and political, which resulted in a mixture of
on the one hand market -oriented/ subsidiary/regulative, and on the other hand
institutional/creative options. Based on this combination Denmark, Finland
and Switzerland set course in the 1950s and early 1970stowards the emergence
of a matured welfare state in the 1970s, and the, although rather fragile, attain-
ment of a strong welfare-state status there after. Although Denmark became
confronted with the rise of an anti-tax party in the 1970s, and the election and
re-election of a bourgeois government with a critical stance towards the welfare
state, social policy consensus remained among the major parties in the three
countries. Welfare-state support slightly declined between 1975 and 1980, but
support rose after 1980, even resulting in higher support than before.

Since the 19305Norway and Sweden had followed a firm course towards
the building of an universalistic social security system, enlarged with a series
of income-related programmes, and firmly institutionalized labour-market
policies. Along an institutionalized consensual agreement left wing social and
political organizations, centred around Social Democracy, dominated social
politics with their institutionalized/creative options. According to the principles
of this option the relationship between state and citizens was demarcated in
a more (re)source oriented way, the theoretical expression of a more active
(creative) relationship between state and citizens (and vice ver.s-a). In that
context the state provides welfare state programmes, arrangements, and institu-
tions in order to intervene actively in the process of societal reproduction
(Iabour(-market) regulation, guaranteeing subsistence, and structuration of
general livingconditions and environment), while citizens are regarded as sub-
jects of state activities.

Both Norway and Sweden succeeded in maintaining their highly positive
labour-market record of the late 19605 and early 1970s during the economic
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slowdown after the mid 1970s. This prevented them from sliding into the down-
ward spiral of increasing unemployment, growing pressure on welfare state
programmes and arrangements, followed by significant cuts, retrenchments,
and finally welfare state reconstruction. Although in both countries, after a long
period of social democratic governmental dominance, an 'action-statement' was
formulated by bourgeois governments in the early 1980s, no fundamental
change took place in the general welfare state environment. Even the bourgeois
governments had to continue with the dominant institutional/creative option,
maintaining universalistic programmes and arrangements, as well as firmly
institutionalized labour market policies. Where bourgeois parties left the
boundaries of solidarity, such as the Swedish Conservative Party during the
electoral campaign of 1985, a clearcut defeat for 'welfare state dismantling' was
the result. The Norwegian and Swedish route shows that basic conditions for
post -1975 achievements, resulting in a distinct strong welfare-state status, were
already laid in the early 1930s, and maintained during the direct post -war years.
It is true that the arrival of bourgeois parliamentary majorities and the success-
ive coming of bourgeois governments, as well as a polarization between employ-
ers organizations and the trade unions signalized a more critical attitude
towards universalistic social politics. However, no alternative welfare state
options gained momentum. Welfare state support declined in the late 1970s
as part of a general trend, but this trend turned in favour of the welfare state
in the 1980s, showing an enduring majority in favour of existing welfare states
programmes, arrangements and institutions.

Three countries followed a post-war social policy pattern which differs from
that outlined above. Austria, originally starting from a position comparable to
Belgium, as well as the German welfare state, developed under largely consen-
sual social and political relations. Up until the late 1960s an occupational/ strati-
fied social security system developed under the dominance of a subsidiary /regu-
lative societal project. It was the relative strengthening of social democratic
social and political organizations during the late 1960s that enabled a certain
reorientation of social politics towards a more institutional/creative option. This
was mainly manifested by the arrival of more institutionalized labour-market
activities of the Austrian state, especially in the field of industrial policies.
Under impact of these more institutionalized labour market policies the
Austrian welfare state maintained its relatively positive labour-market record
during the mid 1970s, and succeeded in following a strong welfare-state route
up until the mid 1980s.

Dutch social politics changed after the early 195Os. Although strongly con-
trolled by confessional social and political organizations, and based on their
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institutional/universalistic social policy options under some social and political
pressure, mainly from progressive wings within the confessional political parties
and the trade union movement, and to a lesser extent from the Social Demo-
cratic Party. That resulted in a mixed universalistic/occupational social security
system. It was the specific combination of highly universalistic and solidary
social security programmes, and the absence of an institutionalized commitment
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to full employment that brought the Dutch welfare state beyond the boundaries
of economic, and in particular political stability. Growing unemployment, more
generally the arrival of structural non-participation (on paid employment) of
large parts of the population, and growing pressure on unemployment, disable-
ment, and social assistance schemes induced a chain-reaction, typical of a soft
welfare-state evolution. A series of confessional/liberal coalition governments
set course for a more or less fundamental reconstruction of the Dutch welfare
state after the early 1980s.

The British welfare state, for long following the same route as other coun-
tries, characterized by the existence of a minimalist consensual agreement,
abandoned this approach, further followed by Denmark, Finland and Switzer-
land, after being confronted with its relatively weak economic position in the
late 1960s, irresolute social policy activities of a series of conservative and social
democratic governments, and the sudden swing towards strongly market-
oriented options since the Thatcher era. British social politics actually got
caught in the same downward spiral as the Dutch welfare state, and also arrived
at its soft welfare-state status. However, despite this strong turn towards welfare
state reconstruction in the Netherlands and the United Kingdom, no serious
welfare backlash, in terms of public support for the welfare state, surfaced.
Although more market-oriented and anti-statist welfare ideology gained ground
among right-wing social and political organizations, general public opinion
stayed in favour of welfare state programmes, arrangements, and institutions.
After a certain stagnation during the late 1970s and early 198Os, support for
the welfare state increased from the mid 1980s onwards.

The divergence of Western European democracies into strong and soft wel-
fare states was not simply the result of post 1970 evolutions, nor of changes
in broader social and political (power) relations since then, nor of concrete
social policy actions as reaction to the economic slowdown. It was the final
outcome of a long, and quite contradictory process in which post-l930 social
policy fundaments, the origins of explosive welfare state evolution between 1955
and 1975, continued to dominate social politics, and even became more solidly
vested, since 1975 however mixed up with more recent social policy experiences
and practices, as well as changing social and political (power) relations.
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Chapter 9

The Basic Income Challenge. Changes in Existing Patterns or
a New Paradigm on Social Welfare?

The history of social politics revealed that alternative options for social welfare,
foremostly materialized in proposals for the introduction of a basic income,
were by no means an idea of recent date. Following the contours of alternative
projects several forms of a basic provision were proposed. These began with
various classical schemes for societies in which each person would receive what
he or she needed to be able to survive.They included Utopia by Thomas Moore
(1517), Christianapolis by Johannes Andreae (1619), La Cina del Sole by
Thomas Campanella (1623), and New Atlantis by Francis Bacon (1638). What
they proposed was not a basic income in the monetary sense but the provision
of the basic necessities of life coupled with a duty to perform work.

In the eighteenth and nineteenth centuries, proposals for a basic income con-
tinued to playa role of significance in the debate on the way in which author-
ities could provide for the collective production of the means of subsistence.
Thomas Paine, in his books Rights of Man (1m) and Agrarian Justice opposed
to Agrarian Law, and to Agrarian Monopoly (1797) launched the first proposals
for the introduction of some kind of social insurance system. Some decades
later Charles Fourier in La Fausse Industrie (1836), and Wilhelm Weitling in
Garantien der Harmonie und Freiheit (1842) took up the treads of the classical
utopia. They situated the obligation to work against a free public provision of
necessary living conditions.

When towards the end of the nineteenth century the first initiatives and
experiments in the field of social security were undertaken, the debate about
alternative option revived. The thread was first taken up again in utopian-
tinged novels such as Looking Backward (1888) and Equality for All (1897) by
Edward Bellamy and Freiland. Ein soziales Zukunftsbild (1890) by Theodor
Hertzka. These were followed by contributions from representatives of politi-
cal movements. Peter Kropotkin wrote La Conquete du pain, Atlanticus (the
pseudonym of statistician Karl Ballod) penned Ein Blick in den Zukunftsstaat.
Produktion und Konzums im Sozialstaat (1898). and Jozef Ponoer-Lvnkeus
published Das Recht zu leben und die Pflicht zustetben (1878) and DieAllge-
meine Niihrpflicht als Losung der Sozialen Frage (1912).

The 1920s and 1930s,more specifically the Great Depression and the mass
unemployment to which it gave rise, again stimulated discussions on alternative
options. One approach, developing the underconsumption theory, started with
Clifford Douglas in Economic Recovery (1920) and Social Credit (1924) and
was taken up by Jacques Duboin in Liberation. Des bras ala machine, de la
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disette a l'abondance, de l'eehange a la distribution (1936). A second approach
developed from Mable and Dennis Milner in their book Scheme for a Slilte
Bonus, through George D.H. Cole, who was the first person to conceive the
idea of a basic income in the term 'social dividend' in Principles of Economic
Planning, Abba P. Lerner, James E. Meade, Joan Robinson, the Cambridge
Circus and the London School of Economics to the debates during and after
the Second World War. In Something to lookforward to (1943), Lady Julliet
Rhys-Williams formulated very directly her proposals for a 'social dividend'
as an alternative to the Beveridge plans.

It was not until the 1960s that new life was once again breathed into the de-
bate about alternative options, more specifically basic income. On this occasion,
the starting point of the debate at the turn of the century was taken up again,
i.e the enormous discrepancy between the wealth that was produced - and was
thus available for distribution - and the poverty that existed. Basic income was
advocated by people of varying political persuasions as a possible alternative
to existing programmes within the social security system. Milton Friedman
emerged as a representative of the more conservative strand of thinking in his
book Capitalism and Freedom (1962), James Tobin in his article Raising the
Income of thePoor (1968) represented the reform-minded elements and Robert
Theobald advocated options of a more radical nature in Free Men and Free
Markets (1963).

In this chapter the third question arising from the analysis of social politics
and welfare state evolution in Western European welfare states, is taken up:
to what extent do opportunities, or even pressure exist, in social and political
terms, to tum into alternative routes for welfare-state evolution? Or to formu-
late three more specific questions: Does the basic income option simply repre-
sent a change within the existing patterns of social politics? Or does the plea
for a basic income reflect a broader project? Is a new paradigm on economic,
social, political and ecological ordering of society at stake? Or, and that is the
third question, does a basic income embrace both aspects, an inextricable
interwoven entity of a change in existing patterns, and a new paradigm?

The argumentation to answer these questions is built along the following
lines: a first conceptual positioning of the basic income option, arguments for
and against basic income, the international debate on basic income, and the
basic income option as societal project.

9.1. Basic Income as Unconditional Income

Since the advent of modern industrial society a strong relationship emerged
between private and public forms of societal reproduction. Private forms were,
and still are strongly related to productive activities of citizens, under paid and
unpaid conditions. In more strict terms of guaranteeing subsistence, private
societal reproduction is mainly symbo1ized by the wage as an expression of the
strict relation between labour and income. Public forms were represented by
the expanding share of public activities in the fields of education, health, hous-



The Basic Income Challenge 279

ing, social work, and in the more strict sense social security programmes,
arrangements and institutions. This relationship between private and public
forms of societal reproduction changed as time passed. It was primarily the
explosive evolution of Western welfare states that changed this relation to a
decisive degree. In fact, public forms of social reproduction gained an almost
dominant position from the 1960s onwards.

The debates on the basic income option have verbalized the theme of the
relationship between private and public societal reproduction in a very specific
way. Concentrating on the subsistence guarantee aspect of societal reproduc-
tion, i.e. income maintenance, basic income as 'an income to which each inha-
bitant is entitled, and allocated by the state on the basis of citizenship' repre-
sents the absolute dominance of public forms of societal reproduction over
private ones. In order to study the position of the basic income option within
the broader range of societal projects it seems first of all appropriate to locate
the basic income concept within the broader field of income maintenance
options.

The position of basic income, as an unconditional form of income in relation
to other conditional income transfers, can first of all be described by looking
at the variables labour and other income. Based on the question as to whether
labour or other income is used as a condition the following general typology
of income maintenance options can be constructed.

Diagram 1: Typology 01 Income Malntenallft Options
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A. Basic income: income that is unconditional in terms of labour and other
income; in other words basic income can be acquired independently of
whether a person performs paid work, is willing to do paid work or under-
took paid work in the past, and independently of whether a person (or any
other member of a household) obtains other income;

B. Income on the basis of taxation: income that is unconditional in terms of
labour, and conditional in terms of other income;

C. Income on the basis of occupational social insurance: income that is conditi-
onal in terms of labour, and unconditional in terms of other income;

D. Income on the basis of social provisions (social assistance): income that is
conditional in terms of labour and other income.

Basic income as an (ideal)type of social security is an elementary form of un-
conditional income in terms of labour and other income. The same applies to
concrete proposals that refer to the introduction of a full basic income. How-
ever, besides these proposals, other models have been brought forward which
are less easy to classify. In order to better understand this reality the uncondi-
tional character of a basic income can be specified along four lines, labour,
other income, household type and personal characteristics. The relationship
between labour and basic income can be explained by reference to three
aspects. First of all, the uncoupling of labour and the right to an income means
that receipt of a basic income is no longer dependent on the question whether
a person works or on whether such work is paid or unpaid. Secondly, the
receipt of a basic income is no longer dependent on the question whether a
person is prepared to work. And, fmally, no account is taken either of whether
there has been past employment. Since a basic income is independent of other
sources of income, the entire sum is paid irrespective of the other activities
which a person (or any other member of the household) performs in order to
acquire income. In other words, a basic income is not subject to an income
assessment. Nor is any account taken of the nature of the household when a
basic income is given. The same sum is paid out to each individual, regardless
of his or her situation (livingalone, widow cohabiting, marital status, breadwin-
ner, single-parent, non-cohabiting member of the household, etc.). Nor, finally,
do personal characteristics play a role, The granting of a basic income is not
dependent either on the sex, race or even the nationality of the recipient or
on specific needs (more accurately, differences in needs). The same sum is paid
irrespective of age and irrespective of any other circumstance such as the
existence of a physical or mental handicap.

Based on the degree of autonomy in these terms (labour, other income, type
of household and specific personal characteristics) a more specific typology of
basic income models can be developed. This results in five (proto )types: a
full basic income, a partial basic income, a household basic income, a negative
income tax and a contractual basic income. Corresponding to the ideas and
proposals emerging from international discussions on basic income, and to
some extent in contrast to the more general classification in terms of the
above mentioned general typology of social security systems, a variable degree
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of autonomy is used. Only a full basic income represents an unconditional
form as such. The other types contain several forms of conditional qualifica-
tions. In that context a contractual basic income is more in the tradition of
Edward Bellamy, Jozef Popper-Lynkeus, Jacques Duboin and Lady Julliet
Rhys-Williams, and recently Gunnar Adler-Karlsson and Andre Gorz, in that
it looks on basic income as the counterpart of social serviceability (condi-
tional in terms of labour), or regards basic income as part of a contract be-
tween an individual citizen and society in terms of accomplishing social servi-
ce.

Diagram 2: Models lor a Bask Income
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In ideal typical terms the distance between existing social protection options,
taxation, occupational social insurance and social provisions (social assistance)
on the one hand, and basic income on the other seems to be notable. Especially
the disconnection of income and labour runs against existing social security
principles. That even holds for less strict basic income (proto )types as a house-
hold income or a contractual basic income.

9.2. Arguments for and against Basic Income

The discussion on basic income seems to revitalize the pre-World War n
profoundness of debates on social politics and the welfare states. It are no
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longer mainly institutional and technical considerations that dominate the
argumentations. Social politics and the welfare state, or more explicitly basic
income options, have again been positioned in the broader context of socio-
economic and social ordering, and settling a specific relation between state and
society, and state and citizens. That can first of all be demonstrated by the
broad range of arguments advanced for and against the introduction of a basic
income. They refer to broader societal relations of production and distribution,
to a social and political ordering of society. In the context of this chapter it
would run too far to undertake any lengthy in-depth review of the arguments.
Very broadly, six categories can be distinguished: (a) macro-economic argu-
ments in terms of economic growth. innovation. technology, productivity and
the costs of a basic income; unemployment, crisis in the labour-market, em-
ployment and costs of labour; redistribution of work and incomes, the intro-
duction of shorter working hours, and the structure of the labour-market; la-
bour, organization and forms of labour, and working conditions; (b) micro-
economic in terms of freedom of movement, the operation of the labour-
market and mobility; creation of greater flexibility of labour and of all forms
of training, retraining and in-service training; work climate and job satisfac-
tion; (c) social in terms of individualization and independence; the family as
the basis for guaranteeing subsistence and for care functions; the struggle
against male dominance in society, economic independence for women and
domestic work in the home; solidarity, equality and inequality, and poverty; (d)
political in terms of citizenship, participation and integration; power and
balances of power; the role of a basic income within the whole body of politi-
cal relationships and the working of the existing social and political establish-
ment; (e) institutional in terms of the more general position of the welfare state
and the social security system; integration. simplification and elimination of
surveillance; efficiency, reducing bureaucracy and lowering costs; poverty trap,
take-up rates and stigmatization; 'rolling back the frontiers of the state' and
scope for private arrangements; and (t) socio-ecologica/ in terms of a socio-
ecological paradigm; alternative means of production, personal labour and self-
help; and safeguarding scarce resources.

More generally, it can be observed that macro-economic arguments occupy
centre stage in the discussion on basic income, followed by social, micro-
economic and institutional arguments, while political and socio-ecological
lines of reasoning are by comparison least involved in the discussion. Further-
more, within these macro-economic considerations, a prominent place is occu-
pied by mass unemployment, the tendentious uncoupling of work and income,
and the need for a revaluation of paid and unpaid labour.

To oppose the arguments for basic income in terms of expected advantages
or positive effects, two categories of disadvantage or negative effect are advan-
ced. The first rests on similar expectations with regard to the nature of the ef-
fects, but a difference in the value set on those same effects. So, for example,
the fact that if a basic income were introduced employers would DO looser have
to payout the subsistence component via wages is viewed positively as a con-
tribution to combating unemployment (existing jobs would be easier to pre-
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serve, while the chance of new jobs being created would increase) and nega-
tively as an incitement for employers to pay lower wages. The second, and
by far the major, category of disadvantage relates to opposing expectations
concerning advantages and disadvantages or positive and negative effects. There
are innumerable examples. Against the proposition that a basic income would
help extend social solidarity there stands the claim that the result would in fact
be a further division of the community and a sort of social apartheid. And
against the proposition that a basic income would lead to greater efficiency
there stands the contention that the disappearance of specific support in fa-
vour of blanket equal treatment would in fact reduce efficiency.

In general, it is striking that each individual argument for a basic income
evokes its own counter-arguments. This is not to say that every argument is
countered as strongly or on an equally broad basis. Several criticisms which
are advanced as counter-arguments do however stand out from the rest. The
first is the objection that a basic income would lead to such heavy burdens of
public expenditure and high levels of taxation as to frustrate economic life,
with all the inevitably negative consequences: passing on of tax increases,
rising prices, relative discrimination against capital-intensive businesses, flight
of capital, reduction in taxable profits, lower dividends, falling investment, loss
of competitiveness, declining volume of exports, and - eventually - lower
economic growth. This is a proposition which for instance has occupied a
central position in the debate in the Netherlands. A second criticism enjoying
broad support concerns the role that a basic income could play in the context
of the struggle against sexual inequality. Even if a basic income were strictly
individual in character, a conditio sine qua non if it is to serve the objectives
of womens' rights, its introduction would still not lead automatically - so runs
the counterargument - to more equal relations between men and women.
Initiatives in other areas of policy (education, redistribution of labour and
expansion of public childcare provision) are equally important. In the absence
of such initiatives, there is the danger that a basic income would actually be
a way to legitimize an increase in discrimination against women, and a confir-
mation of the division of labour between the sexes. 'A woman's work is in the
home. And now she gets paid a nice income for doing it.' A third major
counter-argument points to the danger that the level of guaranteed subsistence
would, if a basic income were introduced, be too heavily dependent on the
vicissitudes of political life. 'The income of a major section of the population
could be cut at a stroke'. Finally, there are also a fair number of objections
to the 'blanket nature' of the use of a basic income to combat poverty and
depri~ati0!1'~ccording to t~ ~e~, ~e lack of anr form of selectiveness would
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tage of the most privileged members of society.
Overlooking this whole complex of arguments and counter-arguments, and

in particular of the arguments in favour, it is possible to identify certain broad
lines of reasoning running through the debate. An initial, provisionally very
rough, division into two main lines of argument can be employed here. There
seems to exist two general lines of approach: a market-oriented approach and
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a collective approach. The arguments employed in these two approaches un-
doubtedly share common interfaces in a number of areas (struggle against
unemployment, combating poverty, reducing bureaucracy, etc.), but this binary
division concerns the more general stance from which the debate is conducted.
The market -oriented option reposes largely on two key lines of reasoning. one
of which has a (macro- and micro-) economic and the other an institutional
tint. The economic case adopts the argument that a basic income would crea-
te greater scope for the untrammelled operation of the market with regard to
industrial innovation and the introduction of new technologies, labour costs,
mobility and flexibility, the use of diverse forms of labour, structure of the
labour-market, industrial relations and wage base determination. The institu-
tional case emphasizes the need to streamline existing systems of taxation and
social security, increased efficiency and the creation of scope for private ar-
rangements at 'above-basic'level. A number of social and political arguments
are also typical for this approach, where a basic income is seen as a means of
preventing and containing social dissatisfaction and unrest and of strengthen-
ing social and political cohesion and legitimacy on the basis of existing social
relationships. The collective approach employs a broader range of arguments,
including virtually all the categories previously identified. The central macro-
and micro-economic arguments are the redistribution of labour, the ending of
the distinction between various forms of labour (formal/informal, paid/un-
paid), increasing the opportunity for choice in the kind of labour that an indi-
vidual wishes to perform, and improving working conditions. The key social
reasoning involves the increase in the autonomy of the individual, the struggle
against male dominance in society, increased economic independence (particu-
larly for women), and increasing social solidarity to combat divisions in s0-
ciety. The political case is couched principally in terms of far-reaching democ-
ratization, increasing participation by citizens and strengthening the power of
workers and claimants. In terms of administration, it is argued that a basic -
income is a simpler,less repressive and more client-friendly system of social
security. Finally, there is also a broad range of ecological arguments.

As far as the position of welfare and political organizations taking part in
the debate is concerned, it should be noted that not only the proposals, rea-
sons and arguments in favour of basic income, but also the criticisms against
it are formulated largely in the left-wing of politics. Where the political parties
and social organizations are concerned, only the actors are different. Although
criticisms are also put forward in circles advocating basic income and on the
right -wing of politics, they are principally expressed within social-democratic
and green parties, trade union federations and major trade unions. This is
hardly surprising. Minority groups (large and small) within these organiz-
ations have, by their advocacy of basic income, stimulated a more fundamental
internal discussion of considerations both in favour of and against introduction.

These broader lines that ran across the debate on basic income, advanced
by social and political organizations from the right and left-wing of politics,
reveal the presence of more fundamental ideas on socio-economic and societal
ordering, and settling a specific relation between state and society, and state
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and citizens. A first classification of arguments suggests the existence of at least
two types of projects, here provisionally assorted along their state component,
market-oriented versus collective ones.

9.3. The International Debate

The direct roots of the current debate on basic income go back to the sixties,
when the idea of a basic income in the form of a negative income tax attracted
considerable support in the United States. In that shape it also reached Euro-
pe, being favoured principally by academics and politicians in (neo- )liberal cir-
cles. In the seventies it actually came near to being introduced in the United
Kingdom in the form of a limited system under the name of tax-credits. Al-
though the number of countries where the idea took root increased, social and
political support for it remained ultimately limited. Compared with the United
States and United Kingdom, where there was relatively wide-spread interest
in basic income in the form of a negative income tax, interest in Belgium and
the German Federal Republic was initially limited in the main to a few iso-
lated academics or politicians, not infrequently of liberal origin. Over the next
decade, interest in negative income tax ebbed gradually away.

It was during the discussions on the future of social politics and the welfare
state that the basic income concept re-emerged in the early 1980s. The concept
was extensively discussed in a growing number of countries. Basic income was
an issue in the United Kingdom, the German Federal Republic and the
Netherlands in the 1970s; in the 1980s it spread on a wider scale to Austria,
Belgium, Denmark, Finland, France, Ireland, Italy, Sweden and fmally through
the European Parliament to the European Community.

Furthermore, the number of organizations, parties and individuals that be-
came involved as advocates or as opponents increased. In the 1980s advocates
of a basic income as a negative income tax and a partial basic income can be
founded on the right and the left of politics. Proponents of other variants of
a basic income (full, household or contractual) can be discovered, as majorities
in the new social movements, movements of welfare state clients, especially
of unemployed persons, alternative movements around production, work and
income, and some green parties (Belgium, Ireland and the United Kingdom),
and as minorities in social democratic parties, trade unions and again green
parties (Austria, the German Federal Republic and the Netherlands). The
green parties seem to constitute a kind of dividing line. Across that line hardly
any social or political organization as a whole declared itself in favour of basic
income. Only occasionally, in Denmark, Ireland and the Netherlands, has the
idea been supported within smaller trade unions, particularly those unions
representing un-skilled and relatively low paid workers. Mainly established
organizations and parties, and then primarily social democratic parties and
trade unions, have felt it necessary to make critical comments, and that for two
reasons. First of all, basic income proposals responded more to the political
goals and also concrete programmes of these organizations and parties than
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it did in case of organizations and parties from the centre or the right of
politics. Basic income increasingly impinged on the questions and answers of
the 'traditional left' to future challenges. Second, within these organizations
and parties smaller and larger minorities have been pleading for a basic income.

Although no single country has yet actually introduced a basic income, it
is nevertheless possible to point to certain differences as regards the level of
social and political support for such an option. In most countries the idea of
a basic income must be content to occupy a marginal position but in one or
two cases proposals have penetrated into the close vicinity of main policy-
making forums. One example is the discussion in the United States, where
proposals to introduce a negative income tax have for some time enjoyed
support amongst economists and politicians. The same kind of situation
occurred in the United Kingdom in the early seventies and more recently it
is possible to cite Canada, where an influential state commission is advancing
proposals for a partial basic income.! If there is any country where basic
income obtained a relatively prominent position in the discussion on the future
of social security systems, then that country is the Netherlands. It is true, the
number of organizations and parties - trade unions, political parties, womens'
movement, churches, new social movements and movements of beneficiaries
- advocating the options grew over time, but they did not succeed in forcing
a real breakthrough in the discussion on the future of the welfare state. The
official position of the major social and political organizations is still without
real commitment, though relatively large minorities have operated in the Social
Democratic party and the trade union federations.

Focussing more on the content of the discussion, it is remarkable that over
the years the whole range of models has been employed and concrete proposals
have been worked out in increasing detail. Where there are perceptible differ-
ences between countries in this respect, these are principally due to the stage
that the discussion has reached. In those countries where the debate is still in
its infancy, as in the German Federal Republic, the emphasis is still generally
on a discussion of arguments for and against introduction, and the number of
concrete proposals and their development in terms of various dimensions and
coherence remain modest. By contrast, in countries where there is a certain
tradition of debate on basic income, the proposals being advanced are many
and various. A good example is the debate in the United Kingdom, where a
broad range of proposals are being floated. An exception is the United States.
There, the debate got under way at an early stage but, since the waning of
interest in negative income tax, no further new variants or proposals have
come on the scene and the debate is now languishing.

The progress of the international discussion makes it clear too that not all
the variants enjoy equal prominence. The negative income tax variant, devel-
oped principally in conservative and liberal circles, enjoyed a field-day in the
United States and United Kingdom up to the early seventies but has since
been pushed into the wings. Even recently, however, some proposals have
once again been developed in a more collective direction (in the German
Federal Republic Klaus-Uwe Gerhardt and Arndt Weber, AGALEV in Bel-
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gium, and Lieselotte Wohlgenannt in Austria). Since the early eighties, it was
principally ideas about a full and a partial basic income that have gained
ground. There is, it is true, a long tradition connected with contractual basic
income (from Jozef Popper-Lynkeus and Lady Julliet Rhys Williams to Andre
Gorz and Gunnar Adler-Karlsson), but this variant nevertheless occupies a
comparatively isolated and marginal position in the international debate.

The way in which arguments for and against introduction are deployed in
the debate displays a pattern of development broadly similar to that of the va-
riants of a basic income. At the same time as a number of different variants
of a basic income have been developed after a relatively long period dominated
by the negative income tax variant, there has also been a growing diversity in
the arguments employed. Where micro-economic and institutional arguments
dominated the original debate, it is primarily macro-economic and social
reasoning, and to an increasing extent also political and socio-ecological
arguments, that have gained the upper hand in more recent discussions.

It is certainly not the case that the same arguments for and against basic
income are being advanced in every country. In North America, micro-econ-
omic and institutional arguments predominate, while in Europe the observer
is immediately struck by the differences in argumentation between the British
and the German debate. In the United Kingdom more emphasis has recently
been placed on macro-economic and institutional arguments, in contrast to a
considerably heavier stress on social and ecological arguments in the German
Federal Republic. Within specific categories of argument, too, differences
occur. In the Federal Republic, for example, the major emphasis in the dis-
cussion about the relationship between basic income and employment is on
curative aspects (mass unemployment leading to uncertainty about income)
while in the United Kingdom the stress is more on preventive elements (basic
income promoting employment). Finally, the British debate in less attentive
to the themes of the struggle against male dominance, economic indepen-
dence for women and domestic labour in the home. In more general terms,
it can be observed that the arguments employed in the German Federal Re-
public are mainly more 'paradigmatic' in character, while those deployed in
the United Kingdom are of a more practical nature (partly because the dis-
cussion there is already more sharply focussed on concrete proposals worked
out in detail). Where in the Federal Republic people argue chiefly in terms
of alternative paradigms, in terms of 'changes in productive labour relations',
the 'struggle against male dominance' and 'sozial-ekologische Freiraume', in the
United Kingdom they do so in terms of the contribution that a basic income
would make to the idea of citizenship and the discussion is focussed more
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of the labour-market, increasing flexibility, and - above all - institutional
issues like simplification, ending poverty, stigma, the poverty trap and low
take-up.

Finally, in the relations between social politics and welfare-state evolution
and the (institutional and socio-political) Validityof alternative (basic income)
options, two factors seem to be relevant - the type of labour-market record
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(employment/non-exclusivist versus unemploymentjexclusivist) on the one
hand, and the level of development and the specific character of the social
security system (occupational/stratified versus universalistic) on the other. In
general four groups of countries can be distinguished.

(1) Spain, Portugal and Greece with their somewhat underdeveloped social se-
curity systems, and their relatively weak economies. In these countries
alternative options such as the basic income concept have received limited
attention in recent discussions.

(2) Norway, Sweden, and to some extent also Finland with their strong tradi-
tion of an employment/non-exclusivist labour-market records, based on
active labour-market policies, resulting in high labour market participation
rates and lowunemployment, and their universalistic social security systems.
Here the emphasis on paid work and a clear relation between income and
work delayed discussion alternative (basic income) options.

(3) Belgium, the German Federal Republic, France, Austria and to some ex-
tent also Italy, with their employment/exclusivist labour-market records
(with the exception of Austria), social security systems of an occupational/
stratified quality, and social assistance systems (the basic safety net) that
are poorly developed. Here discussions have focussed on improvements
within the existing system, especially the guarantee of a minimum level
of subsistence for all citizens. This provides opportunities to launch alterna-
tive options, but the discussion is relatively new, the social and political
platform for it is limited, and the number of concrete basic income propo-
sals is restricted.

(4) Denmark, Ireland, the Netherlands and the United Kingdom are all coun-
tries with a unemployment/exclusivist labour-market record (with the
exception of Denmark), and a more or less solid universalistic social
security tradition. Here the breeding ground for alternative options seems
more favourable. The relative dissolution of the link between income and
work, as a result of high unemployment (and in the Netherlands also low
labour-market participation rates), and the tradition of flat-rate (as opposed
to earnings-related) benefits, central government financing and unified ad-
ministrative structures - all serve to narrow the gap between existing prac-
tice and the basic income option. Although the social and political platform
in these countries remains weak (as elswhere), social and political organis-
ations and parties seem more receptive to alternatives in the direction of
a basic income.

More generally, the historical role pattern between traditional (universalistic
or occupational/stratified) social insurance options and alternative (basic
income) options has from the beginning been characterized by strong domi-
nance by the traditional social security options. Although basic income propo-
sals have for a long time been the main challenger to existing social security
systems, it never seriously challenged the dominant relations. However, since
the early 1980s the basic income option re-emerged in the discussions on the
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future of Western welfare states, and more specifically Western social security
systems. A summary of the arguments for and against basic income, and at
the same time against and for existing social security options showed that at
least in the domain of reasoning some changes took place. If not the basic
income option, then at least arguments that surfaced in the basic income
debate have gained momentum. From a broader socio-political perspective that
trend has been supported by a growth of the number or parties, trade unions
and social organizations that supported the concept of a basic income. Never-
theless, the official position of established social organizations and political
parties is still without real commitment. And even if it is true, that the breed-
ing ground for alternative (basic income) options seems relatively favourable
in countries with unemploymentjexclusivist labour-market records and more
or less solid universalistic social security tradition (Denmark, Ireland, the Ne-
therlands, and the United Kingdom) until today the basic income option has
succeeded nowhere in forcing a real breakthrough in the discussion on the
future of social politics and the welfare state.

9.4. Societal Projects and Basic Income

The analysis of arguments for and against the basic income option suggested
the existence of at least two types of societal projects, here provisionally
assorted according to their state component, market-oriented versus collective
ones. Two further observations taken from the national and international
debate, one very illustrative and the other of a more general nature, underline
that suggestion. The general observation concerns the phenomenon that basic
income as a social and political demand apparently serves more than one
master. Indeed, basic income figures on the agenda of social and political
organisations of both the right and the left. And to be more precise, basic
income as 'an income to which every individual is entitled, which is granted
unconditionally by the authorities on condition that he or she is a resident' is
propounded as a social option mainly by organisations to the far left and right
of centre. This was the case with the discussion in the United States in the six-
ties and seventies, when both Milton Friedman, champion of classic liberal
principles, and Robert Theobald, advocating the dissolution of the link be-
tween work and income, opted for a basic income in the form of negative inco-
me tax. This also applies to the debate in the United Kingdom, where the Con-
servative Heath government, liberals and representatives of the Green Party,
the Federation of Claimants Unions and other left-wing social and political
organisations were calling for a basic income. A similar picture emerges in the
German Federal Republic, Belgium, the Netherlands and other European
countries. Representatives of liberal parties, the FOP, PVV and VVD, single
(German) christian democrats, Kurt Biedenkopf and Meinhard Miegel, individ-
ual members and minorities (Werkgroep PvdA voor het basisinkomen) within
social democratic parties, a few trade unions, the Dutch Voedingsbond (Food-
Processing Workers' Union) and the Irish Transport and General Workers
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Union, representatives of churches, of Greens, such as the Gninen in Germany.
green and small left -wing parties as a whole such as AGALEV and thePolitieke
Partij Radikalen (Radical Political Party; PPR), claimants' organisations and
individuals from the academic world and society were all arguing for a basic
income.

This general observation is closely linked to a second, more illustrative.
observation. In the Dutch discussion following the publication of the Weten-
schappelijke Road voorhet Regeringsbe/eid (Dutch Advisory Council on Govern-
ment Policy; WRR) report Waarborgen voor Zekerheid ('Safeguarding Social
Security'), the reaction of the PPR exemplified an unmistakable 'distortion of
perspective'. The PPR called the WRR proposal an example of how the right
hijacks left-wing ideas. It did not regard the WRR version as a true basic
income.2 Here an idea, which had been around since at least the beginning of
the sixties in the United states and whose introduction had been supported
since the beginning of the seventies by conservative and liberal movements,
became deemed an exclusively left-wing option by present-day supporters of
basic income.

The idea of a basic income as such must not, it would seem, be regarded
as the exclusive property of one specific social ideology or political movement.
And this applies equally to the individual basic income models. Although ne-
gative income tax is a favourite in conservative and liberal circles, it has also
been proposed by the 'left,.3

It appears that. in itself, basic income as a means of guaranteeing subsis-
tence is not so much a social or political option. It can safely be assumed that
it is more the encapsulation within a broader whole of social ordering, political
objectives and general policy options which imparts a certain social and politi-
cal import to basic income. That conclusion, again, refers to an underlying.
to some extent implicit, more or less coherent body of socio-economic, cultural,
political and ideological views and ideas on social ordering and the specific
nature of the relationship between state and society. Inother words the existen-
ce of societal projects. More centre-oriented options, subsidiary or institutional,
seem not to be so important to the discussion on alternative (basic income)
options. The dividing lines in this social discourse are much broader. Hypotheti-
cally, and based on earlier conclusions from the analysis of arguments for and
against basic income, one can discern two types of societal project: an indus-
trial/market-oriented/regulative project on the one hand, and a post-industrial/
collective/creative project on the other hand.

Translated into more strict subsistence guarantee or social insurance lines
an industrial/market -oriented/regulative societal project places the responsibil-
ity for creating the means of subsistence for all citizens primarily with the
market, and to a lesser extent with society or the state. To guarantee subsis-
tence, or to introduce a basic income, the government can create limited or
minimum basic provisions. However, these should be organised in such a way
as to ensure that they do not significantly impinge on the individual and/or
group responsibility of citizens to guarantee subsistence. Any form of a basic
income must, in terms of general orientation, fit in with prevailing economic,
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social and institutional relations. The concrete elaboration of a basic income,
manifested through its dimensions of implementation, refers to a more or less
selective option: purely financial provisions; guarantee of a minimum, or below
minimum, subsistence level; financing via existing channels (proportional if
possible); integration into existing provisions; perhaps a selective group of
beneficiaries; a low level of redistribution and individualisation; and strict
assessment of eligibility. In terms of formulated goals, this type of project is
characterised by the desire, through a basic income, to create conditions in
which the market can operate freely and to create individual responsibility (for
creating means of subsistence), to streamline the existing tax and social secur-
ity systems and optimise their effectiveness, and to reinforce social cohesion
and legitimacy.

A postindustrial/collective/creative societal project places the responsibil-
ity for creating the means of subsistence primarily with the state, or with the
state and social collectives jointly. The state is expected to take the lead in
making arrangements which guarantee subsistence, or the introduction of a
basic income, and creating scope for the active involvement and participation
of individuals at a decentralised level. In terms of general orientation, any form
of a basic income must anticipate new forms of production and distribution
(including ecologically sound methods), and more egalitarian social and per-
sonal relationships (between generations, social classes and the sexes). The
concrete elaboration of a basic income, manifested through its dimensions of
its implementation, refers to a more or less universalistic option: free access
to public goods and services, guarantee of subsistence (to guarantee full social
participation), the level of a basic income directly linked to wage and price
developments, financing from new, environmentally friendly and production-
oriented levies (progressive if possible), complete integration of existing tax
and social security regulations, the highest possible degree of participation by
beneficiaries, all members of the population eligible, large degree of redistribu-
tion, full individualisation (albeit balanced against ability to pay) and liberal
assessment of eligibility. In terms of formulated goals, this type of project is
characterised by the desire, through a basic income, to put the strict relation-
ship between work and income into perspective, to abolish the divisions be-
tween different types of work (paid and unpaid, formal and informal), to create
individual autonomy and economic independence, to promote social participa-
tion and solidarity, to create a simpler and more accessible system and to
contribute to a better awareness of nature.

The outlines of these two distinct societal projects which, hypothetically for
the time being, form the basis of proposals to introduce a basic income, cor-
respond to the two options contained in the titie oi this chapter, 'changes in
existing patterns or a new paradigm on social welfare', whereby the option
'changes in existing patterns' (alternative benefit option) corresponds to the
industrial/market-oriented/regulative societal project, and the 'new paradigm'
option, to the postindustrial/ collective/creative societal project.

The assumption that societal projects implicitly or explicitly form the basis
of proposals to introduce a basic income can be further substantiated by histori-
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cal and empirical evidence.f History has shown that earlier proposals for a basic
income have largely been advanced as part of a broader vision of the way in
which social order and the relationship between state and society should be
shaped. Whereas the historic foundations of the discussion about basic income
form an initial, still very elementary indication of the existence of broader op-
tions for a desired social order, further examination of the specific discussions,
arguments and proposals can provide a more definitive answer to the question
of whether broader coherent options do indeed figure in the debate.

The North American debate provides the starting point. In contrast to the
Western European discussion, the exchange of ideas on the other side of the
Atlantic took place almost exclusively among academics, particularlyeconom-
ists. There was no broader participation by social and political organisations
with recognisable agendas. The initiator of the debate, Milton Friedman, expli-
citly opted, in his argument for a negative income tax, for a market-oriented
approach: a low level basic income of 300 dollars per year for a household;
an attempt to combat widespread poverty; a more selective form of current
transfer than under existing regulations; stronger incentives to earn additional
income; protection of the freedom of the individual with as little government
intervention as possible; and the abolition of the minimum wage. This option
was supported by other academics and some policy-makers, including Edward
Schwartz, James Tobin, JosephA. Pechman, Peter M. Mieszkowski and Daniel
B. Moynihan. The argument put forward by Robert Theobald and, several years
later, George McGovern, points in another direction. The linking of the intro-
duction of a relatively high basic income, also in the form of negative income
tax, to structural unemployment and fundamental changes in Western society
bears some resemblance to a collective (universal) option, but no more than
that. And the Canadian Royal Economic Union and Development Prospects
for Canada proposal of 1985 also basically reflected a market-oriented (selec-
tive) option. In Western Europe it was primarily representatives of conservative,
liberal and, in one case, confessional political parties who took up the main
threads of the North American debate in the late sixties and early seventies.
In the United Kingdom, academics brought the idea of negative income tax
to the attention of social and political organisations at the end of the sixties.
The idea attracted a great deal of interest, especially from the Conservative
Party. In 1972, the Heath government commissioned Lord Cockfield to develop
a proposal for a Tax Credit Scheme. Further proposals for negative income tax
came from conservative and liberal circles in the late seventies and early
eighties. In the German Federal Republic, too, it was liberal and christian
democratic supporters of negative income tax who took the initiative in the
debate on basic income. In Belgium the PVV launched a proposal in 1982 for
a system of negative income tax entitled 'minimum guaranteed income' (mini-
mum gewaarborgd inkomeny. Individual members of the conservative Irish
Fine Gael Party, as well as the party's youth organisation, advocated a partial
basic income. And finally, in the Netherlands, liberal and confessional circles
beg~ to .discuss the possibility of introducing a basic income in the form of
negative mcome tax.
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In terms of content, two general models are central to the proposals from
conservatives and liberals, these being negative income tax and partial basic
income. A negative income tax would replace existing social security and tax
regulations. Despite the fact that simplicity and uniformity were initially
paramount in the North American debate, later Western European versions
seem to make more and more concessions to economic feasibility. This led to
the introduction of all kinds of specific rules, exclusion criteria and conditions,
which detract from the search of simplicity. If one outlines these proposals in
more concrete terms, the picture which emerges is one of a low basic level of
income, insufficient to guarantee subsistence; a limited group of beneficiaries
(specific target groups), often linked to the household; a very limited degree
of redistribution; means testing; gradual implementation; integration into the
existing system of occupational and private arrangements (the introduction of
a negative income tax is even regarded as an incentive for such arrangements);
attempts to allow the labour-market to operate freely, irrespective of any more
far-reaching options concerning social policy. Proposals for a partial basic
income largely point in the same direction. The only differences concern imple-
mentation (through existing institutions), the beneficiaries (broader circle), the
degree of individualization (fullyindividualized) and the assessment of eligibility
(no means-test).

There are clear similarities between the motives and arguments behind the-
se proposals for a negative income tax and partial basic income in all coun-
tries. Proposals for a negative income tax are largely based on institutional
motives: integration of tax and social security systems, simplification of regula-
tions, creation of a more selective, cheaper and more efficient system, and the
reduction of the role of government. The low level of a basic income is de-
signed to guarantee the continued existence of incentives to earn additional
income from paid work. And ultimately, the hope is that a basic income in the
form of a negative income tax will go some way towards integrating a group
of citizens who have continually been excluded from paid work. Proposals for
a partial basic income point to some extent in the same direction: simplifica-
tion, the alleviation of the poverty trap, while maintaining incentives in the
labour-market. Other motives also playa role: attempts to tackle problem areas
in the labour-market, to improve the flexibility of work, reduce labour costs
and create more opportunity for introducing a more differentiated wage
structure.

This cohesive base formed by social and political organisations which sup-
port the above options and the content of their arguments and proposals sup-
port the theory that the idea of a basic income can be borne by an industrial/
market-oriented/regulative societal project, based on general orientations which
are closely linked to prevailing economic, social and institutional relations.

After the first wave of conservative, liberal and, in one instance, christian
democratic support for a basic income from a more market -oriented (selective)
point of view, a second thread can be discerned in the national and interna-
tional debate in the early eighties. This development revived the ideas of Jozef
Popper-Lynkeus, Clifford Douglas, Jacques Duboin and Lady Juillet Rhys-
Williams. In the United Kingdom it was not until 1984 that, under the impetus
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of the Thatcher government's proposed reforms of the social security system,
alternatives to the market-oriented (selective) orientation began to appear.
Proposals for a basic income came not only from the Green Party and the clai-
mants' organisation, the Federation of Claimants Unions (FCU), but also from
individuals. At the same time, in the German Federal Republic, this alterna-
tive orientation was found almost exclusively among individuals. Despite the
fact that amongst the Grunen a considerable minority opted for a basic income,
this did not give rise to any concrete proposals. Only the German unemployed
movement explicitly chose to call for a basic income. In Belgium, a small
radical left-wing faction within the Flemish Socialist Party, LINKS, took the
initiative. Their proposal was followed by a call from a group of academics
in the Charles Fourier Collective, for a 'universal benefit', and also from the
Flemish ecology party AGALEV and the Internationaal Ontmoetingscentrum
(IOC). In Austria a basic income was propagated by Lieselotte Wohlgenannt,
and in France by a small group centred around Mairie-Louise Duboin. In
Ireland and Denmark both individual academics and two unskilled workers'
unions, the Irish Transport and General Workers Union and the Danish
unskilled workers' union, as well as the Irish green party, the Green Alliance,
put forward a basic income. There was also a good deal of sympathy for the
idea of a basic income within the Swedish green party, the Miljopart;et de
Grona, and the Danish left-wing socialist Venstre-socialister. Finally, in the
Netherlands, the alternative option was more widely propagated than in other
countries. Besides individual supporters, the Voedingsbond FNV, the PPR, the
Landelijk Beraad Uitkeringsgerechtigden(National claimants' organization), the
longe Demokraten (Young Democrats) and the Werkplaats basisinkomen
(Workshop basic income) all formulated concrete proposals.'

In terms of content, three different models emerged: proposals for a full
basic income, a household a basic income and a contractual basic income. Besi-
des these three models, AGALEV in Belgium, Jan Stroeken in the Netherlands,
and Lieselotte Wohlgenannt launched a proposal for a collective (universal)
form of negative income tax, albeit linked to some more market -oriented as-
pects, and Peter Ashby7 called for a partial basic income with a collective
character. Although this diversity led to a great deal of variation in the concrete
elaboration, the followingpicture broadly summarises the situation: a basic level
of income to guarantee a social minimum, linked to wage and price develop-
ments, perhaps supplemented by free access to public goods and services, fi-
nancing on the basis of public funds and! or alternative levies (progressive if
possible), an integrated system of benefits and taxes with a high degree of
public involvement in implementation and surveillance, a broad group of bene-
ficiaries, full individualisation (except for the household basic income), a high
degree of redistribution, gradual implementation, replacement of all existing
regulations with the possibility of collective, semi-collective or private arrange-
ments outside the basic income system, far-reaching division of paid and unpaid
work, extensive integration of basic income and other social policy, democratic
transformation of society and guaranteed social participation.
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There are many similarities between the motives and arguments upon
which these proposals are founded. Macro-economic and social motives are
central: humanisation of work, eradication of structural unemployment, the in-
troduction of a shorter working week to promote redistribution of work, in-
creased opportunity to carry out unpaid work, redistribution of income to
strengthen the fmancial position of lower income groups, improvement ofwork-
ing conditions and employee participation, womens' rights and increased indivi-
dual autonomy. Institutional arguments are also put forward in terms of simpli-
fication, debureaucratisation, the abolition of surveillance, and the removal of
the poverty trap, low take-up and stigmatisation. Whereas socio-ecological
arguments figure frequently, micro-economic motives play only a minor role.
In so far as they do come into play, a great deal of attention is given to the
positive effects of combining more flexibility with basic income.

The existence of a base formed by social and political organisations with
this orientation and the content of their arguments and proposals support the
theory that besides an industrial/market-oriented/regulative societal project
also a postindustrial/collective/creative societal project can lie behind the idea
of a basic income. Such a project is generally geared towards creating new
forms of ecologically sound production and distribution, and more egalitarian
social and personal relations (between generations, social classes and the sexes).

The parallel existence of two alternative societal projects as a basis for the
discussion on basic income can, in a certain sense, be discerned from another
phenomenon. In the social discourse on this topic, different reactions to the
proposals and arguments of supporters of basic income can be identified. This
applies particularly to reactions from the political centre. In the debate in the
Netherlands, some of the criticism is directed at the market -oriented (selective)
nature of certain proposals: basic income is seen as compensation for the
unemployed, a means of avoiding far-reaching redistribution of work, of
converting paid work to voluntary work, of entrenching existing relationships
between men and women, of sowingdiscord in the left-wing camp, of instigating
a divide and rule policy and of attempting to reduce benefit. Others argue the
opposite point of view: basic income is seen as the erosion of the principle
that people should support themselves as far as possible; it is seen as an
undesirable means of increasing the influence of the government; it is believed
that the far-reaching simplification will actually give rise to problems because
the system will become less sophisticated, that a basic income makes for one-
sided economic independence and affects the pluriformity of households, that
it will disrupt the labour market and diminish incentives to work, which will
endanger the continuity of production and services and eventually halt the
growth in production. In some cases, market-oriented and collective aspects
have been known to figure in one and the same argument.

9.5. Changes in Existing Patterns or a New Paradigm on Social Welfare?

'Proposals for a basic income are based either implicitly or explicitlyon societal
projects, in terms of a broader set of opinions concerning social ordering, politi-



296 The Imprisoned State

cal objectives and general policy options.' This conclusion based on the fore-
going analysis finally allows to formulate a more detailed answer to the central
question of this chapter. What kind of answer to future problems and chal-
lenges constitutes the basic income option? Does that option simply follow
(changes within) existing patterns of social politics, or does it offer new and
up to now hidden perspectives? Or to formulate three more specific questions:
does the basic income option simply represent a change within the existing
patterns of social politics/represents the basic income option a simply change
within the existing patterns of social politics (alternative benefit option)? Or
does the plea for a basic income reflect a broader project? Is a new paradigm
on economic, social, political and ecological ordering of society at stake? Or,
and this is the third question, does a basic income embrace both aspects, an
inextricable interwoven entity of alternative practices and arrangements, and
a new paradigm?

In fact, proposals for a basic income, supported by an industrial/market-
oriented/regulative societal project, based on general orientations closelylinked
to prevailing economic, social and institutional relationships, represent the
'alternative benefit option'. Proposals for a basic income which form part of
a postindustrial/collective/creative societal project, based on general orienta-
tions geared towards new forms of ecologically sound methods of production
and distribution, and more egalitarian social and personal relationships (be-
tween generations, social classes and the sexes) represent the 'new paradigm
option'. In this sense both aspects - alternative benefit and new paradigm -
form one indissoluble, albeit bipolar, entity.

The definitive basic income does not, therefore, exist, neither as an alterna-
tive form of benefit, nor as a new paradigm. Proposals for a basic income are
a specific combination of the nature of the underlying societal project and the
actual choice of a particular model. The choice of model is not so much dicta-
ted by the general nature of the societal project, but by the more specific
options relating to their conditionality or unconditionality with regard to la-
bour-market status, other income, type of household and personal characteris-
tics. The choice of a particular combination of project and model ultimately
determines the actual content of the proposal.

The distribution of the different versions of a basic income, ranging from
market-oriented to collective, indicates that one can determine a proposal's
location in the spectrum more precisely on the basis of the way in which its
main characteristics are translated into descriptive dimensions and general
connecting factors (see Diagram 3). A market-oriented version of a negative
income tax, or a partial basic income, represents an 'alternative benefit option';
a collective version of a full, contractual or household basic income, or a
system of a negative income tax, represents a 'new paradigm option'. The ver-
sions which fall between these two extremes, whether of a market-oriented or
collective nature (partial basic income), are to a certain extent 'transitional
versions'.

Seen in this light, a basic income covers the whole spectrum ranging from
immediate alternatives to existing forms of benefit, to new forms of social
order. Discussions about social feasibility and political strategy have narrowed
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NIT'" Negative Income Tax (market-oriented)
PBlm Partial A basic income (market-oriented)
CBIm Contractual A basic income (market-oriented)
HBlm Household A basic income (market-oriented)
FBlm Full A basic income (market-oriented)
PB~ Partial A basic income (collective)
HB~ Household A basic income (collective)
~ Negatiev Income Tax (collective)
CB~ Contractual A basic income (collective)
FBle Full A basic income (collective)

1 See for further references: Bibliography.

the gap between a basic income as an 'alternative benefit' and a basic income
as a 'new paradigm' in the sense that proposals for an alternative benefit are
the first step towards a broader perspective. Indeed, existing programmes within
one national social security system, particularly that of the Netherlands, provi-
de points of departure for the supporters of a basic income in other coun-
tries. The reformiene Sozialhi/fe looks to the Dutch Algemene Bijstandswet
(National Assistance Act) for inspiration and the Altersgrundrente is based on
the Dutch Algemene Ouderdomswet (General Pensions Act). This fact sheds
some light on the third hypothetical option, albeit from a somewhat different
angle. Both aspects of a basic income - alternative benefit and new paradigm
-not only represent two individual options, but are also found in combination
in concrete proposals for a partial or categorized (for specific groups of the
population, such as the elderly) basic income. More recently the third option,
'alternative benefit' and 'new paradigm', or the introduction of a basic income
as alternative benefit as an instrument for taking the first step on the road
towards more radical changes, even emerged more concretely in the interna-
tional discourse. In this connection one should note a proposal of the PPR in
the Dutch political-strategic discussion which has taken place since 1986, as
well as the option of David Purdy (a partial basic income as a transformato-
ry project) in the United Kingdom, and more general discussions in the
German Federal Republic on the concept Sockelung des Sozialsystems (an
incrementalist reform of the social security system).8 However, this situation
is only temporary, a transitional phase on the way to a definitive form of a basic
income, usually in the shape of a new paradigm.

This analysis allows as general conclusion that basic income not only surfaces
at times as a possible alternative for dominant social security options, but can
also be embedded in more structural ideas and patterns on social ordering.
And, although the basic income option did not appear on the political agenda
during recent discussions on the future of Western social politics and the
welfare state, it seems not to be incompatible with some of the dominant
societal projects.
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Chapter 10

The Imprisoned State. The Paradoxical Relationship Between
State and Society

A general overview of the history of Western European welfare states shows
an ongoing process of growing state activities and broadening public responsi-
bilities. This evolution has been characterized by two major processes, which
have been strongly related. Firstly, state interventions have gained depth. The
relationship between state and society has lost it relatively detached nature of
the times of early capitalism. In qualitative, and quantitative terms the areas
of public responsibilities havemassivelyexpanded. And secondly, this deepening
of state intervention in Western European democracies has included a major
transformation of capitalist states into modem welfare states. As matured wel-
fare state, the state invaded society to such an extent, that it became the major
component of societal reproduction, that is to say of 'guaranteeing (minimal)
subsistence, labour (-market) regulation, and the structuration of the livingcon-
ditions and living environment of (groups and/or classes of) citizens'.

Even a further specification of the relationship between state and society,
and state and citizens in terms of a more active involvement (as [re]source),
or in terms of a more passive concern (as condition), and its materialization
in strong and soft welfare states have not reversed that evolution. In strong,
as well as in soft welfare states, each on its own basis, the historical, and
especially post -war deepening of welfare state intervention has continued since
the arrival of the economic slowdown in the early 1970s. Even attempts to
implement strong 'anti-welfare state' politics by the Thatcher and Reagan
administrations could not thwart this trend, and actually failed in their core
ambition to 'free society from the state'. It is true, social and political debates
and even controversies on the role of the state, and the division of responsibil-
ities between the state, social organizations and individual citizens gained
momentum since then, but the discussions hardly went beyond ideological
argumentations developed in order to legitimize more recent cuts and retrench-
ments in welfare state programmes and arrangements, or even more far-reach-
ing forms of reconstruction of the welfare state.

In this final chapter changes in the relationship between state and society,
and more specifically their growing mutual attachment, are studied along the
historical and more recent passages of social politics and welfare states. The
major purpose of this exercise is not only to understand and to assess more
recent evolutions in the relationship between state and society, but also to
develop some prospects for the future. This analysis is basically structured
around a series of historical, as well as theoretical lines of argumentation. In
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the first paragraph the evolution of social politics and the arrival of modem
welfare states are studied from different angles, the broadening, and at the
same time differentiation of the concept '(collective) societal reproduction',
and the accompanying development of the relationship between state and socie-
ty. In a second paragraph recent changes, and future prospects are sketched
concerning the relationship between state and society in structuring and pre-
serving (collective) societal reproduction.

10.1. Societal Reproduction, State and Society

In the early history of social politics societal reproduction was basically organ-
ized along private lines. Only in the margins of society did ruling elites start,
and learn to intervene in the process of structuring social reality and the living
conditions of specific groups (and classes) of citizens. The first initiatives of
public intervention in societal reproduction, beginning with poor relief practices,
were undertaken at a local level from the twelfth century onwards. What follow-
ed was a long evolution of broader and more differentiated intervention modes
up until the arrival of the modem welfare state. The history of this process has
been studied along the formation, differentiation and further evolution of socie-
tal projects of ruling elites, social and political organizations. In this context
the evolution of social politics, defined as 'public (state) programmes, arrange-
ments, and institutions as materialization of more or less specified options for
societal reproduction' of (groups and/or classes of) citizens', is seen from a
narrower point of view: the aspect of 'societal reproduction'. Societal repro-
duction forms the core of social politics. Although social politics ultimately
refers to broader processes of societal ordering, it has gained societal and
political momentum as the collective component of societal reproduction.

The first initiatives, from which in the long run collective societal reproduc-
tion emerged, emanated from the Middle Ages onwards. Initially dominated
by the Church in hospitals, pilgrim's shelters, leperhouses, and almshouses,
from the twelfth century crossing towards laity foundations and associations,
later on (local) public organizations organizing the first forms of collective
relief. In that context collective societal reproduction took on controlling and
disciplining functions in order to anticipate the growing social repercussions
of poverty and destitution. Ruling elites not only learned to feed poor citizens,
but also to structure their daily life and to discipline them into a larger social
order. More economically tinted initiatives followed in order to regulate the
labour markets: a ban on migration, an obligation to accept wage levels, the
expulsion of beggars from the cities, their exclusion from alms, and first health
policy measures controlling the hygienic conditions of urban population. In the
early 1500s poor relief practices were rationalized and brought under stronger
public (municipal) control. Social politics followed more concrete lines: prohib-
ition of begging, introduction of forced labour, centralization of existing (local)
relief funds, provisions of minimum benefits at subsistence level, introduction
of poor taxes, the first attempts at poor relief (social) administration, control
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over hygienic conditions, and the establishment of schools for the children of
paupers. Throughout the sixteenth and seventeenth century social politics
became more and more interwoven with mercantilist economic policy options.
Governments were expected to stimulate the advancement of manufactures,
to organize forced labour, to take the first steps in wage control and to initiate
family policies.

It was after the arrival of the industrial era that social politics reached a
new level of evolution, and witnessed the arrival of the first welfare state
activities, interventions and institutions. Not only did the social responsibilities
of national states take shape, with social politics becoming functionally adapted
to the new socio-economic and political character of modem Western societies,
but at the same time spacious and rational collective societal reproduction was
no longer an activity mainly located outside the contours of wage labour and
capitalist production. Social politics primarily took on the status of workers
(working class) politics. Workers protection as a specific concept of social
politics became distanced from poor relief, and the new addressee, the working
class, was only partly identical with the earlier poor. Integration and reproduc-
tion of the industrial working class (and the dependent wage-eamer) became
major objectives of social politics. Prohibition of begging, introduction of forced
labour, centralization of existing (local) relief funds, and other previous instru-
ments of social politics became more and more surpassed by labour legislation,
employment exchange, social insurance, vocational training, industrial inspec-
tion, education, housing and health care activities. After the 18705 there was
an unprecedented growth in national (state) legislation, directed at all aspects
of societal reproduction. Besides the introduction of large state compulsory
insurance programmes, new policy activities were undertaken in areas as public
education, hospital organization, mental treatment, unemployment relief, and
many others. By the outbreak of World War I almost all Western European
countries had some kind of workmen's compensation scheme, and had intro-
duced either compulsory or subsidized voluntary sickness insurance program-
mes, several countries made provision for old age, while some had established
some kind of unemployment insurance. Between the two World Wars social
insurance was extended to cover new risks, as well as new groups of citizens.
In the course of the inter-War years further branches of insurance, such as
family allowances, were introduced in most Western countries. Existing institu-
tions were developed by expanding the range of benefits or by broadening the
insurance's sphere of application to more types of work or groups of persons.
In several countries, Denmark, Finland, Norway, Sweden and the United
Kingdom the way was paved towards universal insurance. Social insurance
____ !_ .......J .. I.. .............._ .. !............_'&"",...-= .....1 __ 1:": ........D ......... 1,..,..0 l...,.,..,oD .. a ,..1...__ 0.""11''' :f a.
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vague, commitments to social improvement through employment, housing,
education and health policies.

In is provocative to study the essence and reach of collective societal repro-
duction, and its implications for the formation of the relationship between
state and society by an analysis of modem, post-war social politics. However,
more structural patterns of the evolution of collective societal reproduction
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already surfaced from the early days of social politics. Three patterns are espe-
cially important in the context of the relation between increasing public
intervention in societal reproduction on the one hand, and the evolution of the
relationship between state and society on the other hand. Firstly, collective
societal reproduction and social policy activities reached their contemporary
contours through a process of broadening its goals, its target groups and its
means. The second aspect, the broadening of the target groups, can be followed
through the ongoing enlargement of the clientele, from the marginalized poor,
through the state employees and wage-earners, the first exclusive target groups,
up until the self-employed, other family-members of wage-earners, elderly
people, early handicapped, unemployed without rights that were built up on
the labour market, and finally all individuals that for whatever reason cannot
support themselves through paid work, or otherwise have to rely on the state
for an improvement of their living conditions. And, as mentioned, the broaden-
ing of means, refers to the immense expansion of state programmes, arrange-
ments, and institutions, as well as general legal grounds.

Secondly, the broadening of the social policy goals developed through a
further differentiation of 'collective societal reproduction'. In more precise
terms this process of differentiation followed three lines: the guarantee of a
(minimum) level of subsistence, the regulation of labour(-market) relations,
and the structuration of the livingconditions and living environment of citizens.
These three aspects as such not only constituted the individual components of
collective societal reproduction, but their mutual interrelations also started to
play an important role. This set of specifications and interrelations can be
presented in the configuration of a triangle (see Scheme 1). The basic social
policy activity, not only in historical, but also in more theoretical terms, is the
guarantee of a (minimum) subsistence. The first forms of collective relief were
organized on a parochial basis, as the Mensea Spiritus Saneti (Tables of the
Holy Ghost) or Tables des Pauvres (Tables of the Poor). The major object of
these, and also later poor relief activities was to feed poor citizens who were
not able to provide their own subsistence. Public concern for a minimum level
of subsistence touched aspects such as the level of subsistence, the conditions
of entrance, centralization of relief funds and organizing a sufficient financial
basis. From the late nineteenth century onwards the guarantee of a (minimum)
subsistence became more and more dominated by the arrival of modem social
insurance principles. The character of public intervention in guaranteeing
(minimum) subsistence changed dramatically. From a rather marginal public
activity, mainly organized at a local level, it transformed into a core activity
of the national state. Insurance schemes and institutions were initiated for
industrial accidents, sickness, old age, unemployment and a series of other risks.
Large groups of citizensbecame involved as clientele, while employers' organiz-
ations and trade unions took their responsibilities in the administration.
Conditions of entrance were further specified, and financial aspects, contribut-
ing and funding, gained momentum. In this context the nature of subsistence
itself changed from a minimum level, hardly enough to live from, up to a more
extended level, sometimes even guaranteeing earlier income levels. This aspect
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Scheme 1: The 'Societal Reproduction 1'riangIe'
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of guaranteeing minimum subsistence became from the fourteenth century
onwards more and more intermingled with the second aspect of collective
societal reproduction, the regulation of labour(-market) relations. The Ordi-
nance of Laborers, proclaimed in 1349 by King Edward Ill's Council aspired
to establish the duty of all able-bodied men to work, and to ensure a more
adequate supply of labour, determining that all able-bodied men and women
under sixty and without means of support were obliged to accept employment
at wage rates equal to the average level current before the Black Death. From
the early sixteenth century local authorities started to accentuate the 'duty to
work'. In that context begging was prohibited, forced labour was introduced,
and explicit distinction was made between 'deserving poor', paupers who had
a right to assistance because of their physical weakness, and 'non-deserving
poor', beggars and workshy individuals to whom no alms might be given. This
principle was used in a quite flexible manner. In times of economic expansion
assistance was diminished or even refused to certain categories of the poor,
in order to provide entrepreneurs more quickly with their requisite workforce,
thereby avoiding wage rises. The mercantilist tradition combined questions of
national prosperity and employment with the problems of poverty and subsis-
tence guarantees. Labour was regarded as the source of wealth, or even as
wealth itself. Hence the Mercantilists considered it necessary to force the
labouring masses to serve the national interests of the state, and stressed the
value of economic policy with respect to providing employment, banishing



306 The Imprisoned Slale

idleness, and making the poor industrious. In that context wages had to be kept
low to keep the poor hard working. These ideas influenced British Poor Law
tradition. The 1601 Act for the Relief of the Poor mentioned as one of its
objectives 'to set to work all such persons, married or unmarried, who have
no means to maintain themselves, and no ordinary and daily trade of life to
get their living by'. Following these lines of action the great confinement
policy, based on the institution of the workhouse, was meant to separate all
those groups of society supposed to be most inclined towards laziness and
disorder, especially beggars and vagabonds, to discipline them with a strict
regime of work and moral instruction. During the late eighteenth century the
practice of the workhouses came under pressure. The confinement of criminals,
beggars and the unemployed, of men, women and children, all in one and the
same institution was contested. A more strict distinction emerged between the
poor and other socially marginalized individuals on the one hand, and the
workers, employed or unemployed at the other hand. In that context the able-
bodied unemployed had to be supported with special provisions to guarantee
a bare subsistence minimum, 'just enough not to starve while awaiting the
employment by which they could support themselves'. Therefore a reorganiz-
ation of poor relief was demanded in order to facilitate a more strict control
of the labour force and flexible regulation of the labour market. This reorganiz-
ation was accompanied by the arrival of stronger public involvement in factory
legislation, restriction on child labour, inspection of working conditions,
employment exchange, vocational training, and regulation of industrial relations
and the labour market with the breakthrough of industrial capitalism. This
ripening of public activities in guaranteeing subsistence and regulation of
labour(-market) relations, was fmally accompanied by a third, more diverse
category of activities, to be summarized under the concept of 'structuration of
the living conditions and living environment of citizens'. From a more strict
historical perspective, this aspect of collective societal reproduction refers first
of all to public activities in the fields of hygiene and health. Following flare-
ups of the Black Death in the fourteenth and fifteenth century health policy
measures were taken in order to control the hygienic conditions of urban
population in terms of medical care, organization of quarantine, clearance of
Black Death casualties, purification and disinfection of streets and houses,
assurance offood distribution, protection against plundering and other violence,
the construction of special (isolated) hospitals and the lay-out of specific
pestilence graveyards. These initiatives were followed by activities in the fields
of education, such as the establishment of schools for the children of the poor,
educational colonies, popular education and vocational training, improvement
of the morality and respectability of citizens, urban planning and ordering,
construction of schools, libraries, bathhouses and swimming pools, municipal
policies on hygiene and on housing, control over tenants and the design of
houses, social inquiries into the working and living conditions of citizens, and
population and family policies.

As mentioned, the guarantee of (minimum) subsistence, the regulation of
labour( -market) relations, and the structuration of the living conditions and
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living environment of citizens constituted not simply separated fields of collec-
tive societal reproduction. Their mutual interrelations also gained momen-
tum as social politics developed. From the beginning poor relief was a combina-
tion of the three specific aspects of societal reproduction. Certainly, the precise
combination and specific accentuation of the single aspects, and possible fields
of tension surfacing between these three aspects, varied in time and space, but
certain patterns of interrelation emerged. The most well-known, and still domi-
nant field of tension has developed between the aspect of subsistence guarantee
on the one hand, and the aspect of regulation of labour( -market) relations on
the other hand. Poor Law activities stimulated debates on the double-sided
relation between subsistence support and work incentives. The distinction made
between 'deserving poor' and 'non-deserving poor', stressed the leading prin-
ciple in subsistence guarantee even since: individual citizens have the principal
duty to provide for their own (and their family's) livelihood through paid work.
Only if they were not able to do so, because of their physical weakness, and
later on because of economic causes beyond their control were public provisions
on subsistence guarantee provided. From this distinction the later notion of
the 'willingness to perform paid labour' developed as a condition of entrance
to subsistence guarantee provisions, and more specifically, such modern forms
as social insurance and social assistance. Especially in the eighteenth century,
the liberal critique paid special attention to the possible negative impact of
subsistence guarantee through the arguments that poor relief originated adverse
incentive effects that would be a hindrance to labour mobility and to the
workers commitment to an urban, industrial life. An argument which has never
vanished in debates on social politics since then. Interrelations along the other
two connecting lines were less explicitly accentuated in debates on social
politics, but certainly played their part. Ever since the structuration of the living
conditions and living environment has constituted the elementary basis for any
activity on the labour market and any guarantee of subsistence. Education,
health, hygiene, housing, social and moral control and disciplining formed major
institutions of social life. And the other way around, from the early days of
social politics is was evident that regular paid labour, as a habitual and disci-
plining activity, as well as a sufficient level of subsistence, constituted important
premises for the structuration of the living conditions and living environment.
The content of these relations became for instance materialized in.the institu-
tion of the workhouse, as well as in controlling and disciplining activities of the
poor relief authorities.

It is interesting to notice that particularly these interrelations between the
guarantee of (minimum) subsistence, the regulation labour( -market) relations,
and the structuration of the living conditions and living environment of citizens,
constituted an area of special attention in alternative projects for social politics.
In their classical utopia Thomas More, Johannes Andrea, Thomas Campanella
and Francis Bacon envisaged a public provision of goods necessary for subsis-
tence, linked with an obligation to work. An argument that was continued by
Charles Fourier and Wilhelm Weitling in the early nineteenth century. During
the French Revolution the Republican Constitution adopted by the Convention
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in 1793, formulated the duty to work as a condition for public support, and
emphasized at the same time public responsibility for the provision of work.
'Public relief isa sacred debt. Society owes subsistence to citizens in misfortune,
either by providing work or by providing the means of existence to those who
are unable to work'. .

Scheme 2: The Relationship between State and Society

SocIety

Anonymity
(Muat/aoo'" entltl••)

The third more structural pattern of the evolution of collective societal repro-
duction, alludes more directly to the evolution of the relationship between
state and society. In general it seems obvious that the broadening of social
politics, and later the arrival of the modem welfare state was of major import-
ance for the formation of this relationship. Emerging poor relief practices,
public activities in regulating labour(-market) relations, and the first initiatives
in structuring the living conditions and living environment of citizens enlarged
the role of local, regional, and later on national state organizations and institu-
tions. From a situation, where the state had hardly any competence in societal
reproduction the evolution of social politics generated a growing intermingling
of private and public responsibilities. In more theoretical terms the formation
of the relationship between state and society can (again) be presented in the
configuration of a triangle (see Scheme 2). Within this triangle three positions,
with their specific responsibility and organizational characteristics, can be defin-
ed: the state accountable for its public responsibility, and its statal structures
and institutions; society, with its societal responsibility, and its social structures
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such as employers' organizations, trade unions, charity organizations, friendly
societies, churches, firms, industrial branches, and families; anonymity, the ab-
sence of any other than individual responsibility, organized through the market
and/or anonymous social entity. It is important to notice that in this context
the notion 'society' is not synonymous with the market or with other anony-
mous social entities. 'Society' refers to concrete social entities, as mentioned
above, that can take on and materialize societal responsibility. Within this
figuration four kinds of interrelational changes, important for the formation
of the relationship between state and society, can take place: (a) changes in
competencies, responsibilities, tasks and/or activities from the state and/or
anonymity (market/non accountable social entities) towards society; that is
privatization; here competencies, responsibilities, tasks and/or activities are
concretely transferred to concrete social entities that can be held accountable;
(b) changes, where the state does not transfer competencies, responsibilities,
tasks and/or activities to concrete and accountable social entities, but simply
passes them to anonymity (market/non accountable social entities); that is de-
etatization; (c) changes, where competencies, responsibilities, tasks and/or acti-
vities are transferred from society and/or anonymity (market/non accountable
social entities) to the state; that is etatization; and finally (d) changes, where
competencies, responsibilities, tasks and/or activities are passed from society
to anonymity (market/non accountable social entities); that is de-privatization.

The history of social politics, at least up until World War II, essentially
constitutes an ongoing process in which competencies, responsibilities, tasks
and activities were transferred from anonymity, that is to say the market and
non-accountable social entities, firstly towards society, local (laity) initiatives,
guilds, charitable organizations, friendly societies, and later on to a growing
extent towards the state, in the beginning local authorities, followed by the
national state. It is true that this was not a continuous and uninterrupted
process, but variations in time and space could not stop the advancement of
the role of the national state as the core of societal reproduction as such. With
the arrival of the industrial era, national labour-markets, nationally organized
political parties, employers' organizations and trade unions, and the emergence
of broad compulsory social insurance, education, health and housing pro-
grammes, arrangements and institutions, collective societal reproduction became
an indispensable complement of private forms of societal reproduction, and
even step by step surpassed it.

These three more structural patterns of the evolution of collective societal
reproduction became closely intermingled. The broadening of social policy
goals, target groups and means, linked with a further differentiation of compet-
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encies, responsnnnues, rasxs anu/ or acuviues m terms 01 suosistence guarantee,
regulation labour(-market) relations, and structuration of the living conditions
and living environment of citizens, and more specifically the growing interde-
pendence between these three differentiated areas had an essential impact on
the relationship between state and society. Early societal reproduction could
be organized on the basis of relatively small private social entities, primarily
taking responsibility for the material survival and elementary aspects of socializ-
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ation. The growth of social problems and challenges beyond the boundaries
of small social communities, and fITStstages of differentiation required a
broader basis of societal reproduction, and incited the first public interventions,
mainly at a local level. The arrival of the industrial era then revolutionized
the basis of societal reproduction. The broadening of social policy activities on
the basis of enlarging social problems and challenges, the increasing functional
differentiation in order to meet the needed specificity of public intervention
in societal reproduction, and especially the growing interdependence between
the three major lines of public intervention, became expressed in a rather one-
sided transformation of competencies, responsibilities, tasks and/or activities
from society and/or anonymity (market/non accountable social entities) to the
state. Etatization became the dominant feature in the evolution of the relation-
ship between state and society.

This historical evolution, an amalgamation of broadening social policy activi-
ties, a differentiation of societal reproduction aspects, and growing public inter-
vention, i.e. a closer relationship between state and society, was accompanied,
and for a large part formed by the ideas and option of the major societal and
political organization with respect to societal ordering. Through this process
of broadening, differentiation and a closer relationship between state and
society, these ideas and options became more and more specific. From (a)
relatively non-differentiated societal project(s) of ruling elites up until the
nineteenth century new, and more differentiated projects emerged in order to
meet not only existing social problems and challenges, but also to respond to
the arrival of mass-democratic practices, reflected by constitutional develop-
ments (the introduction and extension of suffrage and the legal or de facto
enactment of parliamentary responsibility) and shifts in the power relations
(composition of parliaments and governments). Besides existing traditional
societal projects, mainly based on the poor relief practices of the early nine-
teenth century, and in some countries already established conservative or bour-
geois projects, the differentiation of projects resulted in the emergence of new,
autonomous projects. Alongside more market-oriented liberal projects, confes-
sional and social democratic projects in particular began to take shape. Confes-
sional projects were characterized by their principle of subsidiarity, where
primary responsibility for the content and form of social politics was assigned
to social organizations and associations. Social democratic projects contrasted
with earlier projects due to their orientation towards 'social citizenship'.
Differing from earlier, and also confessional projects the industrial working
class was no longer the dominant target group of social politics, but the whole
population as such.

After the First World War Western European governments endeavoured
to provide their people, after all the hardships of the war and the revolutionary
wave that flooded across Europe, with incentives to build up an efficient
economy and stable social relations. In general a series of similar initiatives
were taken. In the field of social insurance unemployment insurance in particu-
lar was extended and improved. In the course of the inter-War years further
branches of insurance, such as family allowances, were introduced in most
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Western countries. Existing institutions were developed by expanding the range
of benefits and/or bybroadening the insurance's sphere of application to more
types of work or groups of persons.

The period of the 'post-war settlements', followed by the spacious expansion
of Western European welfare states witnessed, in qualitative as well as quanti-
tative terms, a further deepening of the process of broadening, differentiation
and growing public intervention. Paradoxically, this trend was accentuated by
the fact that individual welfare states followed quite different routes of matura-
tion. Firstly, differences surfaced in terms of institutional development. During
the 1930s in Denmark, Norway, Sweden and during World War II with regard
to the United Kingdom, unified social security systems had already emerged.
In the Scandinavian countries these systems were also universalistic. Continental
Western European countries, especially Austria, Belgium, Germany and Italy
developed occupational/stratified systems, while in the Netherlands a kind of
mixture appeared. Several countries developed a strongly institutionalized
system of labour-market activities (Norway, Sweden, and after the late 1960s
Austria), others minor commitments (Denmark, and originally the United
Kingdom), while most countries relied on the vitality of the market in order
to avoid unemployment, to enlarge labour-market participation and to stimu-
lated employment growth. Secondly, as shown in Chapter 5, dissimilarities
showed up in the tempi of quantitative evolution. Where Germany and the
United Kingdom were front runners just after the war the Netherlands and
Sweden ended as leading countries in the mid 1970s.Thirdly, as the principal
aspect of disparity, this evolution took place under quite diverse political
horizons. The boundaries of collective societal reproduction widened and public
social intervention deepened under negotiated compromises, political competi-
tion, minimalist consensual agreement, as well as institutionalized consensual
agreement, under conservative, christian-democratic, social-democratic, as well
as coalition governments. Certainly, as shown in the previous chapters, the
political constellation exerted its specific impact on the institutional setting, and
the specific character of welfare state intervention, but it caused hardly any
difference in the general line of evolution of Western European social politics.
As argued earlier, the deepening of state intervention in Western European
democracies resulted in a silent transformation of the state. In its everyday
activities the state was for long mainly an apparatus of armed forces, bureau-
cratic ordering, and public transport and communication. The post-war expan-
sion of the welfare state meant a major internal transformation of advanced
Western European states and their public responsibilities. Under a process of
an ongoing deepening of the relationship between state and society, they
L .........__ .... !_ .....:......: .....& _ ... Ll! ...... .-1.......... :__ L ............!__ L ........l ..L ___ :_1 _. __ 1.
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income maintenance, and more recently of environmental activities.
The arrival of welfare state divergence, since the mid 1970s under pressure

from changing economic, social and political relations, did not, at least not in
the short run, change the fundamental parameters of welfare state evolution
in terms of a deepening of the relationship between state and society. The di-
vergence between strong and soft welfare states hardly changed the role of
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Western European states in covering collective societal reproduction. Where
welfare states followed 'unemployed-policies' (soft welfare states) the re-
lationship between state and citizens may even have become more tied than
in welfare states which pursued 'employed-policies' (strong welfare states). The
arrival of mass-unemployment in some welfare states and the stronger involve-
ment in labour-market activities of other welfare states, the maturation of
welfare state programmes, arrangements, and institutions, the enlargement and
improvement of these programmes, arrangements, and institutions in some
countries, and the redressment and reconstruction in other countries wit-
nessed a further deepening of the relationship between state and society.

10.2. Images of the Future

The last two decades of the twentieth century constituted, and have continued
to constitute a vital period of transformation for Western European social
politics and welfare states. The process of broadening and differentiation of
collective societal reproduction came to an end. Welfare state programmes,
arrangements, and institutions reached their optimum in terms of goals, target
groups and means, while welfare state expenditure started to show a dominant
trend towards consolidation. In the socio-political discourse more principal
argumentations concerning future social policy routes surfaced. From various
angles of the political spectrum, under implicit or explicit reference to underly-
ing societal projects, social politics and the welfare state came under ideological
and political surveillance.·

From a more market-oriented perspective voices were raised in favour of
a reduction in the reach of public responsibilities and the utilization of public
resources for productive rather than consumptive purposes. The public sector
was regarded as the basis for the economic and social shortcomings of Western
democracies. Welfare state programmes, arrangements and institutions had
developed beyond controllable and governable boundaries, overburdened with
obligations, responsibilities and expectations. The private sector had more
possibilities and information to perform expensive and complex social tasks.
Here the option of the night watchman state has been re-introduced. The
main target of this option is a transfer of competencies, responsibilities, tasks
and/or activities from the state towards anonymity (market/non-accountable
social entities), i.e. de-etatization, or towards society, i.e. privatization under
the slogans of de-regulation, de-bureaucratization, privatization, recommodifica-
tion, marketization, commercialization, contracting out and self-help (see
Scheme 2). In terms of labour-market relations this perspective also prefers
a stronger position for market relations. Only stable and well paid jobs seem
to render a secure income position. However, this segment of the labour-
market is narrow, therefore the individual changes to enter this segment are
poor. In that context an unequal exchange is foreseen between a relatively small
segment of society, representing the traditional, stable working and living
conditions, and a large periphery with unstable working conditions, and low



The Imprisoned State 313

incomes. Both segments depend on each other, although in a quite asymmetric
manner. The latter needs the former as a key to work and income, the former
needs the latter as an exchangeable means of flexibility.2

A second alternative refers to a revival of former subsidiary devises under
the new banner of responsible society. From this perspective major aspects of
the welfare-state critique of the market -oriented approach were underwritten.
More specifically the tendency towards 'hospitalization' of citizens was attacked.
Welfare provisions prolonged dependency of people, and hardly appealed to
their own responsibility, and the responsibility of social associations and
organizations, such as the family, the church, the neighbourhood, the firm,
industrial branches, employers' organizations and trade unions. The main target
of this option is a transfer of competencies, responsibilities, tasks and/or
activities from the state towards society, i.e. privatization under the slogans of
de-regulation, industrial responsibility, self-help, voluntarism, mutual aid, and
informal (family) networks. In terms of labour-market relations this option
courses towards a preservation of existing inequalities through the mainte-
nance of existing patterns in which both employers, as well as workers and
others with more or less secured positions defend relatively privileged positions.
The overwhelming portion of the unemployed and/or disabled is long-term
unemployed and without any chance of returning to the employment-system.I
A small part of this category oscillates between unemployment and bad jobs.
In this context the possession of a secure and well paid job enables the use of
conditions offered by the welfare state to a far larger extent than having an
insecure short-time, or part-time job, or being unemployed or disabled.

A third choice, defending more institutional or even collective social policy
lines, has remained dedicated to the primacy of public responsibility. The
state has to support, stimulate, and where necessary, correct the private sector.
Priority has to be given to an integrated approach of collective societal repro-
duction in which aspects of income, work, and living conditions and environ-
ment combine. This position is accompanied with slogans such as de-centraliz-
ation, de-bureaucratization, democratization, participation, local decision-
making and self management. In terms of labour-market relations this option
continues the lines of active labour-market policies during the 1970s and 1980s
along a further development of public sector (female) employment. Possible
conflict structures may emerge along the public-private employment axis.
Several indications of a public-private sector cleavage have emerged since the
mid 1980s in Sweden, in particular with regard to collective wage bargaining.
The logic is such that an employment-heavy welfare state needs to restrain
public sector wages, which could lead to overall wage inequalities.t

These three alternatives can be regarded as hypothetical options for future
social politics. The feasibility of the different options depends on a series of
factors. Certainly, economic, demographical, and social parameters have demar-
cated the political room to manoeuvre, but for years, actually since the end of
World War II, the degrees of freedom for social politics seemed to be un-
limited. Economic growth provided the basic material condition for welfare
state evolution, activated by new demographical, social and especially political



314 The Imprisoned State

processes. Although the maturation of Western European welfare states, the
broadening and further differentiation ofcollectivesocietal reproduction follow-
ed divergent routes, the main direction was identical, a deepening of the rela-
tionship between state and society. Differences between the diverse options
of societal ordering, as materialized along the social and political hegemony
of diverse societal projects, did not thwart the growth of collective societal
reproduction, but only defined the specificity of increasing state intervention.

Against this background the future of social politics can not been seen as
a tabula rasa. Firstly, since the mid 1970s, through the 1980s, and, if images
do not deceive, up until the twenty-first century a series of significant changes
in the economic, demographical, social, and to a growing extent ecological para-
meters of social politics have surfaced. And secondly, the three hypothetical
options for the future, each in its own way. seemed to act across the major
tendencies of post -war social politics, resulting in a growing mutual dependency
of state and society. However, up until today political ideology and argumen-
tation in terms of 'less state - more market' hardly became materialized in
concrete social policy practices, not to mention social policy outcomes. Even
in countries with a relatively stable political setting for welfare state reconstruc-
tion, the Netherlands under the Lubbers Governments. and the United King-
dom under the Thatcher Administration 'less state - more market', in qualitat-
ive, as well as quantitative terms were not realized. In general, there are neither
signs of a declining mass loyalty nor a mounting welfare backlash. During the
1980s citizens were willing to accept cuts and retrenchments. that remained
limited and were proclaimed as a prerequisite for a further continuation of
basic welfare programmes, arrangements. and institutions. In Western Euro-
pean countries, the majority of citizens was c1ear~ in favour of existing welfare
state programmes, arrangements, and institutions. Since World War Il Western
European social politics and welfare states have drawn up fairly clear demarca-
tion lines against the competitive market sphere. which vary between countries,
but are unlikely to change considerably. At least as long as democracy prevails.
it seems impossible to build anti-welfare coalitions that could realize a substan-
tial setback and disintegration of existing welfare state structures.'

So, finally the question remains what the future will bring. In general, the
historical evolution of societal reproduction, in its private. as well as its collec-
tive forms, reflected a process of growing functional differentiation. Where in
the early days of social politics the three aspects of societal reproduction were
hardly differentiated, and comprised for long one major intervention mode.
the poor relief practices, the arrival of industrialized social relations, and more
specifically the emergence of the practices of workers protection, did initiate
the transubstantiation of the specific aspects of (collective) societal reproduc-
tion. The regulation of labour( -market) relations. subsistence guarantee and
the structuration of the living conditions and living environment of citizens
became more and more differentiated and specialized domains of state inter-
vention. This growing functional differentiation seemed for long to reflect social
progression and modernity. Certainly, some Western European welfare states
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showed a higher level of integration of the three domains of activity than
others. In strong welfare states, such as the Norwegian and the Swedish, active
labour-market policies were regarded as the best option for a successful
guarantee of a suitable level of subsistence. Here the order of (collective
societal reproduction) priority seemed to be: work, income, and living condi-
tions. In soft welfare states, such as the Dutch and the British, social security
and social assistance regulations formed the core of collective societal reproduc-
tion. Here the (societal reproduction) priority-scale seemed to be: income,
work, living conditions. The onset of economic, social and political problems
since the mid 1970suncovered the problematic sides of this process of ongoing
functional differentiation. The internal tension within the societal reproduction-
triangle intensified, and brought into prominence the mutual interrelations
between the three aspects of reproduction. Two more specific prerequisites,
an endogenous and an exogenous one, for the solution of future (collective)
societal reproduction problems and challenges should be mentioned in this
context. Firstly, growing functional differentiation, and especially the contradic-
tion between growing transubstantiation and specialization on the one hand,
and growing interdependency of the single domains of (collective) societal
reproduction on the other hand, have increased the need for more integrated
(collective) societal reproduction activities. Secondly, where an expansion of
productive capacities for long seemed to be the condition par excellence for
guaranteed societal reproduction, the growing awareness of the fragile ecologi-
cal basis for any further expansion of productive capacities necessitates a
fundamental reconsideration of the internal relations within the 'societal
reproduction-triangle', and more specifically the societal reproduction priority-
scale. The ecological question has challenged the order of priority in both
strong welfare states (work, income, living conditions) welfare states, and soft
welfare states (income, work, living conditions).

In this context a closer examination of the 'societal reproduction-triangle',
and more particularly the three more specific fields of tension can stimulate
some fmal reflections on the future relationship between state and society. The
internal tension within the societal reproduction-triangle can be translated into
a series of problems and challenges for future (collective) societal reproduc-
tion. Actually two orders of treatment exist in dealing with this question: firstly
the order given by the (traditional) 'industrial' paradigm, in which the axis
'work-income' (or the other way around 'income-work') constitutes the basis
of (collective) societal reproduction; and secondly, the order following from
the 'post -industrial/ecological' paradigm, inwhich the structuration of the living
conditions and living environment of citizens, and with this 'turned triangle'
both the 'living conditions-work' and the 'living conditioilS-income' axis form
the core of (collective) societal reproduction.

Within the traditional 'industrial' paradigm the relationship between the
regulation of labour( -market) relations on the one hand, and the subsistence
guarantee on the other, or formulated in more concrete everyday parlance, the
relation between 'work' and 'income' obtains a central position. More institutio-
nal/creative social policy options, materialized in the appearance of strong
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welfare states, explicitly emphasized the reciprocal character between active
labour-market policies and a subsistence guarantee. Labour-market participa-
tion has been regarded as a major objective in order to render citizens possibil-
ities to secure their own subsistence, and to develop social insurance arrange-
ments in order to provide, in addition to the general flat-rate level earnings-
related benefits. At the same time access to basic and earnings-related provi-
sions was strongly linked with the willingness to participate in the labour-
market, while pressure was exerted in the case of non-participation to take part
in programmes to improve the chances to re-enter. More market-oriented or
subsidiary/regulative social policy options, as surfaced in soft welfare states,
actually highlighted a fairly one-sided emphasis on income-support. The
regulation of labour (-market) relations in terms of labour-market participation
was mainly seen as a task for market organizations and individual citizens, and
only marginally as an aspect of collective societal reproduction. Shortcomings
of the market and societal arrangements had to be compensated in the area
of subsistence guarantees, not through active labour-market intervention. The
relation between labour-market participation and subsistence guarantees is
regarded as a conditional one. On the one hand labour-market stratification
and labour-market positions determine the level of subsistence, while on the
other hand minimal subsistence as such is strongly linked with the willingness
to participate in the labour-market. More recently, debates in soft welfare
states with their high unemployment, and most of the time relatively low
labour-market participation have shown a growing awareness of the reciprocal
relationship between work and income. Recent Dutch social and political orga-
nizations, in concrete terms from the left of politics7, but in more general
terms supported by employers' organizations, as well as conservative liberal
and confessional political parties, have argued that the best wayof guaranteeing
subsistence is to enhance (possibilities for) labour-market participation. For
the future this policy stance, however, seems to be strewn with a series of
contradictory features. First of all, Dutch social politics, and soft welfare-
state politics in general lack the social and political basis for more than an
ideological lip- service to active labour market policies. Institutionalized
practices and experiences, as well as vested strategies and a sufficient social
and political commitment are missing. In that context labour-market activities
remain dominated by market-oriented/regulative principles along a growing
flexibilization of work patterns, and a better tuning in of the demand- and the
supply-side of the labour-market. Future, post-industrial employment trajec-
tories seem to enhance the distance between secured and well-payed (male)
jobs on the one hand, and a growing number of 'bad jobs' or 'funk jobs' for
yo~er persons, women, and ethnic minorities, as well as people without payed
jobs. Secondly, the one-sided accentuation of work and labour in terms of
'payed work' seems to lose ground. The obligation to wage-labour becomes
meaningless when the labour-market can not afford sufficient payed jobs, and
politics is unable to redistribute existing work. This provides room for a
broadened understanding of the need for socially-useful and meaningful work
above and beyond wage-labour. This initiates tendencies towards a slow but
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constant revaluation of household-labour and nurturing. as well as to a relativi-
zation of wage-labour and the emergence of new options for a (minimum)
subsistence guarantee.' Thirdly, and this refers to the relation between work
and income on the one hand, and the structuration of the living conditions and
living environment of citizens on the other hand, awareness of the fragile
ecological basis for any further expansion of productive capacities is growing.
That requires a fundamental reconsideration of basic economic principles, a
controlled development of productive capacities, and the search for a new
balance between different forms of production and work.

This contradictory entity of future work and labour patterns has far-reaching
consequences for the 'work-income' axis. The relativization of wage-labour
weakens the one-sided relationship between wage-labour on the one hand, and
a subsistence guarantee, more specifically social security arrangements, on the
other hand, and emphasizes the need for new subsistence arrangements. It
seems necessary to broaden the requirement of demonstrating willingness to
engage in wage-labour as a condition of entrance in terms of socially-useful
and meaningful work, or even an individual autonomy to decide on forms of
social participation or even non-participation. In this context a series of
concrete ideas emerging from alternative paradigms on social welfare gain
momentum, from proposals for the introduction of a guaranteed basic income,
up to ideas on optional working hours policies10, or combinations of both
options. Actually these options to some extent anticipate a more general trend
in social security systems, the drift away from contributory and towards means-
tested benefits, or the trend to move from 'social insurance systems' towards
'social assistance systems,.ll This trend can be attributed to two determinants:
social-economic processes that augment the number of persons that have to
apply for social assistance provisions on the one hand, and social policy deci-
sions that have accentuated the conditions of entitlement and lowered the level
of benefits in recent years on the other hand. Unemployment has risen quite
steeply in almost all Western European countries since the early 1980s. It
induced a massive growth of the number of long-term unemployed and the
number of young unemployed persons, groups of beneficiaries that have to
apply for social assistance provisions. In the Netherlands, for instance, the
number of social assistance beneficiaries grew from 495,000 in 1982, up to
610,000 in 1989, and the number of unemployed having to apply for a social
assistance benefit from 101,000(39.4 per cent of all unemployed with a social
security benefit) in 1980 up to 385,000 (66.0 per cent) in 1989. Increasingly,
social protection benefits have been made available on a minimum basis. Where
in 1980 the relation between above-minimum and minimum benefits was 20-
on >1.._> &:_. 1..__ ~~A >_ 1":: 0.4 :_ 1no.:: A_A 1.4 0":: :_ 1non 12 '1'1..:_ > ,1 :_
ov, U.1QL .&.J.!;LU\; "'ll(U.l5'"'U LV .LV-(,7"'I' 111 "&'7UJ, a.uu .I."""'uv .lU .1..7U.7. .I. ~ ....... uu OJ.

Western social security systems from 'social insurance systems' towards 'social
assistance systems' or 'minimum systems' (in the Dutch discussion called mini-
stelsel) shortened the gap between existing (dominant) social security systems
and new options for social security, and actualized the relevance of alternative
options.
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The other two fields of tension along both the axis 'work-living conditions'
and 'income-living conditions' have obtained only a more marginal position
within the (traditional) 'industrial' paradigm. Along the 'work-living conditions
axis' the positions for long seemed to be evident. Healthy and secure living
conditions were considered to constitute a basic condition for labour-market
participation of citizens,while the other way around, basic assumptions suppos-
ed that payed work constituted the essential basis for the structuration of the
living conditions and environment of citizens in terms of the avoidance of
poverty, active participation in social life, self-realization, equality, and liveable
environmental conditions. The increase of environmental problems, and a
growing awareness of underlying contradictions of the relationship between
a further enlargement of productive capacities and living conditions and
environment brought the centrality of productive (wage) labour as the corner-
stone of societal reproduction up for discussion. At the same time questions
were raised regarding the presumed positive impact of wage-labour on the
broader aspects of societal reproduction. Is it true that only payed work leads
to more individual autonomy, to more health, to more satisfactory societal
participation, to stronger societal integration of (groups of) individuals, to the
ending of social inequality, to a better fulfilment of caring and nurturing
functions, as well as raising the next generation of citizens? Is it not just a
revaluation of the relations between payed work, non-payed work, leisure
activities, income, participation, health, environment, that constitutes an
essential precondition for the defmition of future parameters of social politics?
Besides that, and that is the reciprocal side of the relationship between work
and living conditions, the future structoration of the living conditions and
environment of citizens requires an alternative appreciation and division of
existing forms of work and social creativity, and therefore also alternative
forms of guaranteeing subsistence. Here a change could be at stake from the
(traditional) 'industrial' paradigm up to a 'post -industrial/ecological' paradigm,
in which the structoration of the living conditions and living environment of
citizens, and with this 'tumed triangle' both the 'living conditions-work' and
the 'living conditions-income' axis forms the core of (collective) societal
reproduction.

Against this background some final questions surface. To what extent do
the three above mentioned hypothetical options provide suitable answers to
the future problems and challenges of societal reproduction? And, to what
extent should a fourth option be included, representing the 'post -industrial/ ec0-
logical' paradigm?

In terms of the evolution of the relationship between state and society
paradoxical features have surfaced within all three more traditional options.
Where in strong welfare states a more definite preference for collective societal
reproduction, combined with a more integrated social policy orientation, made
individual citizens less dependent on direct collective programmes and arrange-
ments, in terms of a subsistence guarantee, the reticence towards any direct
state involvement in societal reproduction, and a stronger faith in market or
private solutions in soft welfare states, did end up in the growing dependency
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of citizens on direct collective programmes and arrangements. The ultimate
dependency of citizens upon the state appears to be higher in cases where there
is a principle absence of state intervention than in cases where intervention is
practised. In terms of societal reproduction, and especially subsistence guaran-
tee, more and more citizens became dependent on the state, while the relation-
ship between state and citizens became at the same time more and more
troublesome: decreases in benefit levels in terms of purchasing power, growing
differentiation and complexity of rules, stronger control measures, increasing
stigmatization, non take-up and poverty. In general, since World War n, and
more specificallysince the mid 19705,the relationship between state and society
has deepened to such an extent that there no longer seems to exist a way back
to an earlier, more untied relationship without risking ruining the basic condi-
tions for societal reproduction. Even the night watchman state or the responsible
society options hardly offer any escape from a growing tightening of the
relationship between state and society. Social politics, defined along these lines
of thought, seems only to render temporary relief from societal pressure on
state programmes, arrangements, and institutions. Where ideological and politi-
cal organizations resort to slogans such as de-regulation, de-bureaucratiza-
tion, privatization, marketization, commercialization, contracting out and self-
help the state became, consciously (in strong welfare states) or involuntary (in
soft welfare states), imprisoned by society through the growing complexity and
reciprocity of societal reproduction. Here the historical sequence of functional
differentiation within societal reproduction, and the growing paradox between
a process of relative transubstantiation on the one hand, and increasing mutual
reciprocity under growing ecological pressure on the other hand, seems to have
reached the point where increasing mutual reciprocity gained the upper hand
above processes of transubstantiation.

In fact only two solutions seem to remain for a future modelling of the relation
between state and society. The first is a to some extent relatively colourless,
although quite realistic one: the incrementalist route through the continuation
of existingpatterns. Although this solution does not seem to correspond with
prevailing ideological exposes of dominant social and political organizations,
is it quite consonant with existing pressure for state intervention. Whether that
position is sufficiently solid for future challenges and tasks, is still to be seen.
That consideration holds for both real existing alternatives for the relation-
ship between state and society, the one in strong welfare states, and the one
in soft welfare states. Both will have their specific, although different problems
with future problems and challenges. The best example is probably the chal-
tA"I'Y~ nf .....~ r'f.nPft't.,t:n."C!' : tlu:~ nrMn"'-"tnft ~t.nl'h'''A tftr111lf't"':~1 ~ftA laJ....n........&""' .....0'" V& u u ~&Va &.L&Wf..&"'~ ..-"" y& '-'-_ ........v ... ..,,....u""'" ......... , &&a_-..:JU a_a 4104&&_ a_v __

relations. Although the strong welfare state alternative (based on employ-
ment-policies) seems to have advantages, the relative disadvantage of the soft
welfare state alternative (unemployed-policies) can tum into an advantage.
Flexibility of labour is higher, the integration of various kinds of work is to
some extent already started, and even the first reconsiderations of the relation
between work and income have begun. In this context it is not coincidental that
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only in the soft welfare states (Belgium, the German Federal Republic, the
Netherlands and the United Kingdom) was any importance attached to dis-
cussions about basic income in the general debate on the future of welfare
states.

However, the extent to which continuation of existing patterns will be suffi-
ciently adequate to cope with future problems and challenges, and especially
intergenerational solidarity, changing role patterns between the sexes, the
improvement of participatory possibilities and decisional power to intervene
in state activities, and above all the growing problems in the relation between
mankind and nature, is questionable.

In the long run, dominant industrial societal projects will be challenged by
until now only imaginative, and hardly elaborated 'post-industrial/ecological'
paradigms, theoretically based on the 'turned triangle'. Perhaps the postindus-
trial/collective/creative societal projects open possibilities for society and its
citizens to find creative solutions for the imprisonment of the state, in the
sense that society emancipates itself from perceived shortcomings of that rela-
tion in the direction of a more decentralized and participative level of relations.
Growing ecological destruction, the threat of the 'final Apocalypse' could lead
to a spiralling accentuation of these shortcomings to such an extent that only
a new paradigm on production ('the end of consumerism'), ecology ('green fun-
damentalism'), work (,liberation from work'), social relations (,collectivities of
autonomous individuals') and political practice ('oniine nuovo on spiritual
fundaments,13) can provide some solution.

• • •
•
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Employment Outlook, Paris, September 1988, p. 17 (Table 1.2).
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Unemployment: OEeD, Employment Outlook, Paris, 1988, p. 143
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De reeks Sociale Zekerheidswetenschap vormt een gezamenlijk initiatief van faculteiter
en instituten van de Katholieke Universiteit Brabant die onderzoek verrichten op he
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schappen verzorgt een doctoraalprogramma voor studenten met een propedeusr
economie, sociologie en rechten. De studie is multidisciplinair van opzet. Het onder
zoeksprogramma omvat zowel fundamenteel als toegepast onderzoek en wordt uitge
voerd in het kader van het Tilburgse Instituut voor Sociaal Zekerheidsonderzoek i.e
(TISZO).

Het Zwaartepuntprogramma Sociale Zekerheid van de faculteit der Sociale Weten
schappen is een programma voor fundamenteel onderzoek gefinancierd door he
Ministerie van Onderwijs en Wetenschappen. Onderzocht worden belevings- el
waarderingsaspecten en hun invloed op het gedrag met betrekking tot sociale zekerheid
Daarnaast wordt aandacht besteed aan de wisselwerking tussen het systeem en enkek
demografische processen. In de opzet neemt panel-onderzoek een belangrijke plaats ir

Het IVA, Instituut voor Sociaal Wetenschappelijk Onderzoek, is een zelfstandige orga
nisatie voor contractonderzoek in de vorm van een Stichting. Het instituut onderhouc
nauwe contacten met de Universiteit. Het socials zekerheidsonderzoek wordt binnen ne
IVA onder andere uitgevoerd door de sectie arbeidsvraagstukken, waarbinnen sccak
zekerheid een zwaartepunt vormt.
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